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POLICY ADVOCACY PARAMETERS AND CHANGE IN THREE OCCUPATIONAL/REFORM
ORGANIZATIONS, 1870-1976: A COMPARATIVE CONTENT ANALYSIS OF
THE POLICY ADVOCACY OF THE AMERICAN CORRECTIONAL ASSOCIATION,

THE INTERNATIONAL ASSOCIATION OF CHIEFS OF POLICE AND THE
NATIONAL COUNCIL ON CRIME AND DEL INQUENCY

Margaret Werner Cahalan, Ph.D.
Department of Sociology
University of Illinois at Urbana-Champaign, 1983

This dissertation presents a comparative analysis of policy advo-
cacy change 1in three occupation/reform organizations from their initiation
up to 1976. The organizations represent the oldest and largest national
organizations focused on the executive area of criminal justice. They
share a similar focus of concern (craminal justice) but from very differ-
ent task and ideological perspectives. The analysis focuses on the issue
of policy advocacy differences but also explores the common parameters of
policy advocacy among occupational/reform groups operating within the
framework of a liberal capatalist state,

The research methodology combines a systematic content analysis
of 1498 published policy statements with qualitative analysis of organiza-
tional haistory and conference proceeding texts. Each policy statement was
coded as to: (1) 1ssue of concern; (2) agreement/disagreement with state-
ments the other groups; (3) internal consistency overtime; and (4) crimi-
nalization content.

Findings indicated that all three organizations maintained policy
advocacy within the liberal capitalist parameter of adherence to consti-
tutionally defined legal procedural equality combined with absence of
advocacy of reduction in economic inequality. Statements in direct agree-
ment with those of the other organizations declined for all comparisons

over time. However, direct disagreement levels fluctuated being highest



v

in periods when there were also higher levels of conflict manifest in the
wider society, or in periods of external criticism. Disagreement among
the organizations most frequently occurred i1n areas havang criminalization
or severity of sanctioning implications. While issue saliency changed
overtime, contrary to expectation instances of internal inconsistency or
modification of stance were rare for all three groups. The IACP much more
frequently advocated increased criminalization or severity of sanctioning

than the ACA or NCCD.
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PART I

THE POLICY ANALYSIS

This research presents a comparative.analysis of the content and
change 1n the policy advocacy of three national craminal justice reform
and occupational organizations: the American Correctional Association
(formerly the National Prison Association), the International Association
of Chiefs of Police, and the National Council of Crime and Delinquency
(formerly the National Probation Association). The time period of analysis
spans the period from the initiation of the National Prison Association,
the oldest organization of the three, in 1870, to the mad 1970's. These
organizations have been aver their history differentially representative of
prison, police, probation and parole occupational interests, as well as
more general criminal justice reform efforts. Their policy advocacy is
thus taken as indicative of the major policy options put forth by those
occupations concerned with the execution of criminal justice in the United
States, and to a lesser extent of the major criminal justice options
considered 1n the executive area over this century. The major methodology
1s a systematic content analysis of all published formal resolutions and
policy statements of the organizations, and a qualitative analysis of other

publications of the groups.

Part I of the thesis presents the results of the content analysis
of formal statements and Part II presents chronological histories of each
of the three organizations.



CHAPTER 1

INTRODUCTION

The correspondence between the concrete position a group occupies
in a socially differentiated society and the development of a certain set
of interests and a related perception of social reality has long been of
research and theoretical wmportance to students of social behavior (Huber,
Form, 1973). In recent years there has been considerable study of reform
i1deology and efforts, as well as occupational development within the crami-
nal justice system. From what has been broadly labeled a functional social
control perspective the most detailed and descriptive haistorical research
has focused upon describing occupational and reform interests as related to
progressive problem solving, development of techniques, overcoming of
political influence and corruption, and coping with the "task out there" of
social control and/or correction in a context of limited resources within
an urbanizing, stratified and ethnically heterogeneous society (for example
McKelvey, 1936, 1977; Lane, 1967; Rothman, 1971; Richardson, 1974). Partly
in opposition to functional studies a perspective developed which focused
primarily on the development of occupational and reform self interests and
the role the cccupations and reformers have themselves played in maintain-
ing and broadening the use of criminal sanctions (for example, Becker,
1963; Platt, 1969; Schur, Silver, 1974). Research in related areas such
as social work has explored the transformation of reform social movements
an the United States into professions with their own set of vested inter-
ests (LuBov, 1965; Ash, 1972; Mayer, Zald, 1973).

Other research has switched the focus from occupatiaonal vested
interests alone, to the correspondence between the interests of criminal
Justice reformers and occupations and the power demands and interests of
corporate America (for example, Quinney, 1977; Chambliss, Markoff, 1976).
This 1s related to the more general analysis of progressive reform move-
ments and social welfare professionalization in the United States, as

providing additional control over marginal groups in the society as well
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as additional career opportunities for those not involved directly in capi-
talist production (Kolko, 1963; Hofstadter, 1963; Wiebe, 1962; Ash, 1972).

The respect for haistorical detail of some of the functional studies
and the power of the insight of the significance of vested interests and
class conflict approaches to occupational development, as well as the
limitations in 1gnoring or over-emphasis of certain factors, suggests the
usefulness of consideration together of the three major analytical factors
dominant in interpretations done respectively from functional, interest
group and neomarxian approaches. This research t»us wishes to assume the
significance of and explore the relationships between: (1) The ongoing
"task out there," or succession of problems to be solved as differentially
experienced by the occupational groups, their legal designators, and dif=-
ferent segments of the U.S. population at a given time; (2) Occupational
development and maintenance interests in a situation of market oriented
division of labor; and (3) the occurrence of the historical events within
a changaing but formally designated and operating liberal capitalist state
with corresponding power relations and limitations on the agenda of alter-
natives (Schattschneider, 1960:68). The research thus concerns 1itself
with analysis of the constraints and variety of possible craminal justice
policy advocacy of occupational/reform groups operating within a liberal
capitalist state. Of central signaficance in this 1s the hastorical
development of divergent reform and occupational interests which do not
necessarily correspond either to each other or the interests of corporate
capitalism at any given time, and may relate very differently to the day-

to-day concerns of solving the "problem of crime."

Systems Concepts

The use of several concepts developed 1n systems modeling 1s well
sulted to allow for an analysis of policy change using an interactional
perspective. These concepts will now be briefly identified because they
will constitute the language of expression and interpretation of the find-
ings of the research. System is here simply defined in terms of a "bound-

ary maintaining set of interdependent particles or subunits" (North,
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Holsti et. al., 1963). It is assumed that for our purposes systems can

be analyzed in terms of concentric ever widening units. In thas sense the
United States is a sub-unit of a world system, the U.S. criminal justice
system a sub-unit of the United States, the differing occupational and
reform groups sub-units of the criminal justice system, and the specific
organizations considered in this study sub-unaits of the occupation and
reform groups. It is also assumed that whatever happens to one component
of a system will affect no matter how slightly the balance and relationship
of each unit of the system (North, Holsti, 1963). Each more encompassing
unit creates certain boundary conditions, but those closest in spatial and
temporal location are in the most immediate relationship to actions of the
sub-units. Similarly, the significance of an action of a sub-unit for the
broader system does not necessarily correspond to the significance of the
action for the sub-unit 1itself (Sartre, 1963).

In further discussion of system concepts 1 would like to notice
certain concepts and behavioral features of the "complex adaptave system"
paradigm of Walter Buckley (1968). First 1s the possibility of an adapta-
tive open system, a system that 1s viewed as open internally as well as
externally. An interchange may occur that results in significant changes
within the componenés themselves with consequences for the system as a

whole (Buckley, 1968:490). Other concepts of central significance are:

(a) Environment: This 1s a primary concept defined as "a set or
ensemble of more or less distinguishable elements, states, or
events" (Buckley, 1968:491). It 1s characterized by both
variety and constraint;

(b) Vvariety and Constraint: The environment is characterized by
both variety, non-stable elements, and constraint. Constraint
refers to "the relatively stable causal spatial and temporal
relations between these distinguishable elements or events"
(Buckley, 1968:491);

(c) Mapping: This occurs when an adaptive system acquires fea-
tures that permit it to discriminate, act upon, and respond
to aspects of the environmental variety and its constraints
in such a way that it has "mapped" parts of 1its environmental
variety and constraints into its organization as structure
and/or information. Two or more systems may be selectively
interrelated by a mapping process;
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(d) Feedback, Irritability, and Selection: By these three pro-
cesses complex adaption of a system 1s possible. Negative
and positive feedback control loops make possible not only
self-regulation but self-direction. The concept of irrita-
bility or tension refers to the constant "living of man beyond
his means," the significance of dealing with such things as
the constraints of the environment, felt blockage and goal
mismatch (Buckley, 1968:493). Selection from the variety
pool of the enviromment occurs according to certain criteria
but, within social groups, in a continually interactive deci-
sive information centered process (Buckley, 1968:495).

Correspondingly the primary thrust of this research is that if one
wishes to understand the historical selection of policies of one of the
occupational groups, 1t 1s important to look simultaneously at: (1) The
policy selection of those occupations who share a similar focus of concern,
who are related by the environmental "mapping" process, and with whom an
officially designated system 1s formed; but with whom finite environmental
resources are divided; (2) The policy selection of each group in its own
past from which negative and positive feedback occurs; (3) Gross indicators
of environmental conditions relative to the occupational "task," and larger
sacial system constraints within which the occupations and reformers are

acting 1n a particular time.

The specific questions for consideration are: (1) What are the
constraints and variety (or the parameters) of policy selection over the
time period by the three organizations? (2) To what degree has there been
growth of differentiation and disagreement or tension between the policy
selection of the groups? (3) What has been the content and amount of
internal modification of policy selection of each organization over time

and what has been the role of negative and positive feedback?

Given the fact that the organizations studied are all related to
the criminal justice system, a fourth set of questions relates specifically
to the 1ssues surrounding the notion of craiminalization. Specifically,
these questions examine the degree to which the formal statements of the
groups have advocated increases or decreases in: (a) legal regulation;

(b) severaty of sanctions; and (c) procedural exactness and rights of the
accused and convaicted,
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To answer these gquestions each statement was coded relative to
the following: (1) Issue of concern and reference to certain parameters;
(2) Overlap and agreement with statements of the other two organizations;
(3) Internal consistency over time; (4) Criminalization and regulatory
content of the statements. In the next section of the introduction, by
means of looking at related research and using systems concepts, several
hypotheses are formulated in answer to the questions posed above.

Constraint and Selection (The Parameters of Policy Advocacy)

Thomas Kuhn's Structure of Scientific Revolutions (1962), has

noticed on the level of scientific world views that the answers of a
historical age or society to basic questions take place within certain
thought and operational parameters. The parameters are the '"taken for
granted givens" of the age or group but eventually exploration at the
point of the parameter limits or contradictions leads to the emergence
of a new perspective which transcends the old parameters, at the same
time that 1t establishes a new thought structure with a new set of
parameters. On a sociological level I wish to explare in this research
the extent to which the three organizations have maintained their policy
advocacy within certain parameters stemming from the fact that they are
operating within the context of a constitutionally defined liberal

capitalist state.

Similar research has been pursued by Solomon (1973) in has explo-
ration of the role of Soviet criminal justice specialists. It was his
conclusion that while Soviet criminalogists in the 1960's had played a
prominant role in fashioning incremental change in criminal policy, they
did not remove from the domain a political leadership the power to frame
the boundaries of political discourse, Other research on the Soviet
Craminal Justice system has noted the links between the options for
craminalization and decraminalization, and the parameters of the system
established by the Russian revolution (Connor, 1972; Solomon, 1982).
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Within the U.S. context several researchers have had somewhat
gsimilar conclusions about American criminology vis a vis certain central
constraints of the U.S. social structure. In this case it is not the con-
straint on political discourse, but the existence of high levels of economic
inequality and marginality, combined with significant but not complete
correspondence with racial and ethnic divisions. Writers such as Quinney
(1977:35) have nrced the "failure of conventional craminology to ignore by
design the material conditions of capitalism." Boonstroom's study of the
emergence of criminology in the U.S. from 1865-1910 concluded that:

A correctional criminology which served as the
handmaiden to the needs of the new corporate
state, taking its problems from providing
rationale for the ancreasingly powerful state
agencies serving the demands of corporate capi~
talist enterprise, was legitimated in the U.S.

as the dominant and most scientific approach to
the problem of crime (1974:8).

More sympathetic writers have spoken in terms of the inability to
come to grips with problems of the wider structure giving rase to crime
(Schrag, 1967:11). To the extent that crime relates to the violation of
property raghts, i1t 1s intrinsically related to questions of economic dis-
tribution. In this sense both the law breaking of those 1in poverty and
that of those in favored positions who seek to extend the distribution
further 1in their favor can be seen to manifest contradictions within the

parameters of the liberal capitalist paradigm.

However, historical and current reports of the characteristics of
those who come into the criminal justice system for prosecution and incar-
ceration unmistakably give evidence that those who are punished are most
frequently those who are at the lower end of the economic distribution of
resources. The most recent study of the characteristics of inmates 1in
state prison found that 31 percent were unemployed at the time of arrest
and another 8 percent had only part-time employment (Survey of Inmates of
State Correctional Facilities, 1974). In the same survey it was reported
that of those with income only 14 percent had an income 1in the year prior
to arrest of $10,000 and 60 percent had an income under $6,000. Moreover,
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almost half the inmates of prisans are members of racial or ethnic minority
groups (See Chapter 2 for a further discussion of the relationships
between socioeconomic status and punishment).

It should be noted that 1in this thesis I am concerned not with the
distrabution of crime commission among the social classes in the Unaited
States but only with the incidence with which those of lower socioeconomic
status come 1into contact with and are punished by the criminal justice
system. Several studies have shown that self-reported delinquency espe-
cially juvenile delinquency occurs among all classes (Doleschal, E., 1970;
Williams, J., Gold, M., 1972; Tattle, 1977, 1978) and studies of the
amounts of money involved in white color crime have shown that these
offenses account for larger amounts of property loss than traditional
crames for which incarceration 1s the more frequent punishment (Cressey,
19623 Wraght, 1972).

It is the expectation of this research that, despite awareness
of the role of economic 1inequality as a factor in arrest and imprison-~
ment, 1nequality and property rights per se as given parameters of United
States society will not be questioned in the policy advocacy of the three

organizations.

If acceptance of economic 1inequality and property rights are major
constraints of the envaironment, formal legal equality i1s a second major
dimension. Following Weber among others Balbous noted that:

The combination of formal legal equelity and
extreme economic inequality is the hallmark of
the liberal state, . .the existence of formal
legal rataionality and the concepts of due pro-
cess, an autonomous Judicial sphere and the
civil liberties which it entails are the essen-
tial props of the capitalist order (1973:6).

The contradictions in the operation of a system of classical justice unless
one has a system of equally distrabuted property have been frequently noted
(Taylor, Walton, Young, 1973).
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I should thus like to call attention both to the acceptance of
economic inequality and formal legal equality and rationality, as major
delimiters of policy advocacy. One would therefore expect that:

No changes in levels of economic inequality will be advocated
in the formal policy statements of the three organizations.
References to economic and stratification variables as related
to the occurrence of crime or its remedy will be minimized.

Certain constitutional requirements of formal legal rationality
and equality, expressed as procedural rights, will not be violated.
Debate will occur however as to their limits.

Because of the envirommental constraints limiting advacacy aof change in
econamic inequality, and because of continuing environmental adherence

to constitutional legal rationality, reference to the constitutional rights
of the accused and convicted (and also the criminal justice occupations)
will at times constitute the language and mode of rationalization of both

reform and maintenance policy selection.

Flowaing from the constitutional demand for rational legal proce-
dures, and i1n the light of the constraints of acceptance of economic
inequality, the activaties surrounding the concept of social welfare
professianalization can be expected to constitute the major area of common

policy selection of the three organizations. It 1s thus expected that:

Concerns 1dentified as related to social welfare professionaliza-
tion wall constitute a major area of common policy advocacy for
the three organizations.

The concerns and activities identified by previous research in the area
of social welfare professionalization can be discussed relative to five

clusters of behavior. Briefly these can be noted as follows:

1. The establishment of a universal and depolitical mode of
action with corresponding occupational training, entrance,
tenure and licensing requirements; related to this 1s the
maximizing of occupational control over task-related social
objects and subjects.
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2.  The development of positive state bureaucratic organizations
as the pramary locus of problem solving.

3. The development of a specific set of unique occupational
techniques.

4, The development of recurrent information accumulation
processes.

5. Manifest relationship to dominant wider envirommental concerns
of the historical period.

These activities will be discussed further in the next paragraphs.

Attempts to Establish a Universal Viewpoint and Control Over the Objects/

Subjects of Concern

While several social thinkers, most especially Durkheim (1958:24),
have stressed the role of the occupational groupings as intermediaries
relating the individual to the general society, MacIver (1955) has noted
that the area least developed, often in the fact of extremely rationalized
practitioner~client relatienship, is that of the profession to the commu~

nity as a whole.

A way of by-passing the link to community or political concerns has
been the attempt at rationalization on a universal level. Hughes (1963)
has noted that the professional ordinarily claims the right not merely to
deliver services but to define for the public the nature of the phenomena
involved. In this sense as well as more directly in terms of economics,
professionalization movements can be viewed as attempts to reduce risks in
planning occupational careers (Form, 1968). Initial or continued existence

of an occupation 1s directly related to acceptance of these definitions.

The attempt to base professional security on a non-political basis
1s especially significant (Rubschemeyer, 1964). Specifically with regard
to criminal justice i1t has been noted that "the more certainly and widely
the legal system 1s thought to be associated with the political system, the
more legal concepts and procedures will be questioned" (Wilkins, 1973:17).
Specifically in the United States the character of de-politicalization has
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meant attempts to disassociate with local and state political changes whiach
threaten tenure and more positively the development of procedures related
to solving the "universal human problem of crime," apart from its ties to
specific economic and political facts of life in the United States.

The Positive State

At the same time that de-politicalization has been a theme there
has been the importance of what Boonstroom (1974) has called the growth of
the Positive State to deal with the many problems accompanying corporate
development of the country. Specifically in criminal justice the view that
problems would be ameliorated by state centralization or by the growth of
federal models and parallel agencies, as well as federal resource distra-
bution and coordination, 1s of special significance.

The Development of a Body of Techniques and Information Base

It 1s to be expected that central to the development of a profes-
sion 1s the presence and accumulation of a body of techniques, aided by the
systematic collection of related facts, in this case pramarily what have
been called moral statistics (Douglas, 1971). LuBov's (1965) historical
analysis of the development of the social work profession notes the cen-
trality of development of techniques of therapeutic service in contrast
to other roles such as group liaison, institutional reform and resource
mobilization,

It might be expected that technique development will be highly
related to task requirements, but that i1t will occur primarily in relation
to those clearly defined sub tasks over which the occupational group can
establish some immediate control. A pramary basis for professional tech-
nique development has been the systematic collection of task related
infarmation. withan the craminal justice system this has involved collec-
tion of statistical information on crime rates, the socioeconomic charac-

terastics of those who enter the criminal justice system as offenders,
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recidivism rates, and personal and economic loss from the crimes of those
who enter the system as well as those who do not.

It can be expected, however, that some of this information would
be a potential source of negative feedback to the practitioners as well as
a strain on the continued acceptance of the parameter limits cited above,
or stated another way, this information would lead to questioning the
valadity of the liberal-capitalist criminal justice paradigm in whach the
occupation and organizations under study operate. However, the important
link between the professionalization movement and occupational maintenance
has been noted. This would be expected to be a factor mediating continued
acceptance of the criminal justice parameters. 0One would also expect that
there would be a certain balance between the development of technique,
and overt occupational maintenance and development interests related to
economic rewards, training, status position, and control of organizational
development.

Historical Concerns

In Price's (1977) historical study of police professionalization
she found correspondence between the rhetoric and broader concerns of the
community in particular time periods and the professionalizing writings of
certain police reformers. In this research it 1s also to be expected that
the policy statements of the organizations will reflect dominant historical
cancerns of the American citizenry in various perlods as they relate to
social control and rehabilitative problems. Most notably I should like to
notice the importance of labor and employment related issues, immigration
and racial concerns, national security and communism, and the significance
of the automobile which economically and relative to mortality, outdis-
tances the effects of traditional crime. In the area of historacal con-
cerns one sees further the operations of system constraints or parameters

which set boundaries on the range of discourse.
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Variety and Tension (The Differences in the Policy Selection of the Three

Organizations)

The stress on the importance of the occurrence of policy advocacy
within the parameters of the liberal capitalist state, should not lead to
the supposition of uniformity of policy selection (Wildeman, 1971), or to
the mainamizing of the conflict involved in task enactment and attempts at
problem solving (Block, 1976). One of the manifestations of this has been
the process of occupational segmentation. Paradoxically while profession-
alization has been seen as a way to gain control over careers, it has also
been the locus of the process of professional segmentation. Bucher and
Straus (1966) have stressed the importance of viewing a professional group
as a loose amalgamation having the same name, but consisting of several
sub~-groups each of which proclaims a unique mission. The techniques and
mission may become obsolete by the time a group of practitioners is estab-
lished. Related to the question of obsoclescence are the struggles segments
of aoccupations engage in for maintenance of certain occupational boundaries
and competition for control and client resources (Kronus, 1975).

Some findings of those who have studied the origins and early activi-
ties of the public police give insight into this area. While several police
historaians have noted civil order problems rather than traditional crime, as
central in precipitating the commitment of civic resources to formation of
a public police, they have also noted as census data confirms, the heavy
1nvolvement of the police in a variety of services such as soup kitchens
and overnaght lodging (Richardsun, 1974; Walker, 1977; Lane, 1967).

The stripping of the police of these distributive roles has been
co-present with the extension of social welfare activity in the general
society (Bordua, 1968). Within craminal justice this has involved the
inclusion of social workers, psychologists and psychiatrists, probation
and juvenile court officers, and more recently community liaison workers.
It has been noted that, "officials of the courts particularly rehabilita-
tive or welfare officials are hired wholly or in part as a set of official

opponents of the police" (Stinchcombe, 1967).
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At the same time there 1s a potential for conflict between police
interests and other correctional roles, there 1s also the fact that reforms
such as probation and other noninstitutional means of controlling deviance
may lead to disagreement among those professions whose interests are tied
to different treatment methods. This leads to the following hypotheses:

The growth in occupational segmentation, and new occupational cate-
gories, for which the organizations have developed representational
interests, will result in decline of overlap of concern, as well as
growth in disagreement on those issues of remaining common concern.

However, the major components of professionalization cited above;
the development of training requirements, research activaty and the collec-
tion of moral statistics, technical sophastication, and depoliticalization
can be expected to constitute areas of consensual overlap. Moreover, the
extent of polarization will be limited by the mutually dependent position
the groups occupy in forming the executive area of the craminal justice

system.

The Cramanalization Question

Although not frequently considered a major variable in determining
variation in severity of punishment in early research (Cressey, 1954), the
question of the relationship of the development of specialized craminal
Justice practitioners to severity of sanctioning for deviance has been fre-
quently dealt with in the literature of the last 25 years. A significant
theoretical orientation has noticed the crime amplification role and vested
interests craiminal justice occupations have in extending or maintaining
craminal justice sanctions 1n certain areas (Sherman, 1974; Dickson, 1969;
Roby, 1969; Taft, Ross, 1969%; Walker, 1977; Becker, 1963; Schurr, 1973;
Irwin, 1971).

In this research one agpect of this question 1s explored by ask-
ing the extent to which the professional organizations representative of
craminal justice occupations have advocated behavior which extends or
limits the scope and severity of criminal justice sancticning. For pur-

poses of analysis criminalization can be viewed relative to four, not
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necessarily corresponding aspects. These are: (1) the number and content
of behaviors either legally prohibited or required under penalty of crimi-
nal sanctions; (2) the length of the sanction; (3) the conditions of life
required under the sanction; and (4) the degree of procedural exactness and
consideration of rights of the accused or convicted required in the execu-
tion of criminal justice. Considered relative to each other, most obviously,
one would expect that an organization with links to the police would advocate
more criminalizaing policies, than organizations with ties to prison adminis-
tration or probation. While there has been some notice of the role of
police as standing between the "of fender" or deviant and a vengeful or
bigoted public, most research has stressed the amplificatory character of
the police occupation relative to the severity of sanctioning, and at taimes
the occurrence of crime (Sherman, 1974). Specific research has treated
police bureaucratic and organization maintenance interests in the area of
vice laws, as well as the role of the police in carrying out the criminali-
zation of some early labor union activity (Dickson, 1969; Roby, 1969; Taft,
Ross, 1969; Walker, 1977). Most but not all comparative research on the
attitudes of police practitioners relative to social workers or other cor-
rectional personnel has found the police to be slightly more 1inclined to
favor severe penalties and to have a more conservative political orienta-
tion (Wheeler, Bonacish, 1966; Lipsit, 1971; Rondale, 1974).

However, the treatment professions and related criminal justice
policies have not escaped criticism as amplifiers of deviance and punitive-
ness. It has been maintained that the indeterminate sentence long opposed
by the police and advocated by treatment orientated groups, has in fact
tended to increase the length of penalties (Rubin, 1970), and to result 1in
a more dehumanizing control over behavior during the time served (Ameraican
Friends Service Committee, 1971). Others have noted the use of rehabilita-
tive efforts for a few prisoners at the expense of concern for improvements
of basic livang conditions for the bulk of those entering the system (Allen,
1959). It has been noted that probation and other alternatives to imprison-
ment have been primarily used for those who already have more resources,

while others are made to bear the full brunt of public resentment for crime
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(Irwin, 1971). Saimilarly, parole has been seen as extension of criminali-
zation beyond the prison. Moreover, reformatory rhetoric has been seen to
mediate against the guilt society would otherwise feel over long sentences
and prison conditions (Irwin, 1971).

The re-emphasis by the public and legislators on overtly punitive
approaches to craminal justice in the mid 1970's, accompanied by very rapid
increases 1in prison use and deteriorating conditions, has been accompanied
by a more positive re-evaluation of the above criticized reforms (Block,
1976). The question can be raised, however, as to the extent to which the
professional organizations have been sensitive to the crime and severaty
amplification criticism and to negative feedback occurring from "unintended
consequences" of past occupational procedures and reforms.

Returning to the question of the expected differences between the
three organizations in policy advocacy vis-a-vis criminalization questaion,
the following hypothesis can be formulated. These flow from the original
occupational position of the professions represented by the groups and the
historical process of task and reform segmentation that has occurred over

the period of study.

The International Association of Chiefs of Police will advocate
more criminalizing policy than either the American Correctional
Association or the National Council on Crime and Delinquency. It
1s also expected that this difference will increase over taime.

It is further expected that:

The ACA with links to prison treatment and administration will
advocate more craminalization behavior than the NCCD, It 1s also
expected that the NCCD sensitive to the feedback of the crime
amplification role of the craminal justice system and unable to
effect wider societal changes, will advocate decriminalization in
certain symbolic areas.

The expectation that the police group will advocate that an in-
creased number of behaviors be regulated 1s related to: (1) the historic
progressive stripping of distributive activity of the police; (2) the
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decline in political and other ties to urban ethnic minority groups
(Robinson, 1977); (3) the growth of segmented vested occupational mainten-
ance 1nterests; (4) enforcement problems relative to exasting crime which
foster an interest in widening the range of behaviors for which legal
sanctions can be applied; and (5) formal unavailability to the police of
non-legal options to problem solving. It 1s expected that sanctioning will
be approached i1n terms of deterrence and societal protection from crime
with the result that long sentences are advocated. Policies will be

selected which minimize the rights of the accused.

System Re-Ordering (Internal Consistency and New Issues of Concern)

This chapter has already discussed certain expectations concerning
change relative to the positions of each group vis-a-vis each other and
relative to criminalization variables. In this section focus will be on
change considered simply in terms of degree of 1internal consistency, and

extent of new behavior advocacy.

Research in the area of change in professional organizations has
come to different conclusions concerning tendencies to change or maintenance
over time, depending upon the type of change measured. Those longitudinal
studies which have focused on change 1in interests served or political
concerns have tended to note the conservative nature of the organizations.
The several studies of the AMA are classic 1in this regard (Garceau, 1941;
Burrow, 1956; Rajak, 1967). Others have noted their character of changing
only when outside forces have made it imperative (Gilb, 1966).

At the same time research viewing change 1in terms of program modifi-
cation or progression of goals within a similar framework have viewed profes-
sional groups as a locus of innovation (Blau, 1955; 1962; Hage, Aiken, 1966),
and linked professional job organizational attributes to higher rates of
change than other modes of work organization (Hage & Aiken, 1970).

Information centered system models of organizational change such
as Wielk's (1969) have noted the necessity of organizations to maintain a
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balance between constancy of interpretation of incoming information, and at
times treating retained information as though it were equivocal, and thus
reversing organizational interpretation and action. Buckley (1968) distin-
guishes between closed systems which are loosing organization, organiza-
tions open only to structure maintaining modification, and adaptive systems
which are organization elaborating.

At the beginning of this research drawing on the above system
interpretations, as well as the analysis of unintended consequences, and
the internal generation of conflict (Darendorf, 1958) a considerable amount
of internal inconsistency was anticipated. This expectation was also based
upon the reading of the already referred to criatical feedback literature in
the area. Much of what has been written by practitioners notices the high
level of failure of past policies, non-implementation as planned, and the
occurrence of the opposite consequences from what was hoped of implemented
policy. The stable attitude 1s one of freeing the occupations from past
failures. It thus might be anticipated that especially the ACA and NCCD,
the groups with the most ties to academic criminology would eover a hun-
dred year period often have rejected policies which they had in the past
espoused, and that this would grow over time. The hypotheses were thus
formulated that:

Within a certain range of parameters all three of the organizations
w1ll have a balance of 1internal policy maintenance and development
of new 1ssues of concern.

The ACA and NCCD will exhabat relatively high amounts of policy
inconsistency or modification over the period of study.

Summary of Expectations

In summary it can be noted that the content analysis and historaical
study of the policy advocacy statements explores the validity of the fol-
lowing hypotheses:
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Expectations Related to Environmental Parameters

I. No changes i1n levels of ecaonomic inequality will be advocated
in the formal policy statements of the three organizations.
References to economic and stratification variables as related
to the occurrence of crime or its remedy will be minimized.

II. Certain constitutional requirements of formal legal rationality
and equality, expressed as procedural rights, will not be
violated. Debate will eccur, however, as to their limats.

III. Concerns identified as related to social welfare professional-

ization will constitute a major area of common policy advocacy
for the three organizations.

Expectations Related to System Variety and Tension

IV. The growth of occupational segmentation, and new occupational
categories, for which the organizations have developed repre-
sentational interests, will result in decline of overlap of
policy concern, as well as growth 1in disagreement an those
i1ssues of remaining commen concern,

Specifically i1t 1s anticipated that questions related to criminalization

will constitute an important area of disagreement. It 1s expected that:

V. The International Association of Chiefs of Police will advocate
more criminalizing policy than either the American Corrertional
Association or the National Council on Crame and Delinguency.
It 1s expected that this difference will increase over time.

It 1s also expected that the ACA, with more direct links to
correctional occupations, will advocate more criminalizing
policies that the NCCD. Sensitivity to craime amplification
feedback 1s expected by the NCCD.

Expectations Related to System Re-ordering (Internal Consistency and New

Issues aof Concern

VI. Within a certain range of parameters all three of the organai-
zations will have a balance of internal palicy maintenance
and development of new 1ssues of concern.

VII. But, the ACA and NCCD, responsive to negative feedback will
exhibit relatively high amounts of policy inconsistency or
modification over the period of the study.
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Structural Outline of the Thesis

The next chapter, Chapter 2, completes the introduction by present-
ing an introduction to the organizations chosen for study, and a discussion
of the content analysis methodology employed in the analysis of the policy
statements. Note is also made of certain statistical historical trends of
relevance 1n describing the changes in the criminal justice system environ-
ment over the period of study. The remainder of Part I presents the re-
sults of the content analysis of the policy statements with regard to the
questions posed in Chapter 1, Chapters 3 and 4 of Part I focus on the
parameters of advocacy concern and present a description of the policy
statements concerned with what has been called the "social welfare profes-
sionalizing activity" of the three groups. Chapter 5 1s focused on the
level of agreement found in the policy advocacy statements of the three
organizations and Chapter 6 presents the results of cuding the statements
vis-a-vis criminalization questions. Chapter 7 presents the results of
analyzing the statements as to degree of internal consistency and gene-
ration of new issues and Chapter 8 summarizes the results of Part I.
Throughout the thesis references to policy statements are cited by the
year they were 1ssued. Locations in which the statements were published

for each year can be found at the end of the thesais,

In the second part of the thesis chronological histories of each
of the organizations are presented. These incorporate descriptions of
organizational modification as well as selected content of other publica-
tions and lexts of speeches at the arganizations' yearly conferences. A
final chapter summarizes the findings of Part I and Part II using the con-
cepts discussed in Chapter 1. Two appendices are 1included. The first
presents tables summarizing certain environmental changes within the
criminal justice system over the period of study and the second compares
the policy advocacy of the three groups with public opinion expressed 1in
Gallup Poll questions on crime related issues since the initiation of the
Gallup Poll in 1935,



CHAPTER 2

BACKGROUND AND METHODOLOGY

This chapter presents a brief introduction to each of the three
organizations and a description of the use of content analysis within the
research. In addition, a description 1s provided of certain relevant
characteristics of the environment vis-a-vis the occupations of concern
over the period of the study, 1870 to 1976.

Introduction to the Orggnlzatlons

The organizations chosen to study were the three oldest and largest
national organizations, listed in the Encyclopedia of Voluntary Associa-

tions, relating to the executive area of the criminal justice system. They
are to different degrees representative af the interplay that has occurred
1n gseveral social welfare areas in the U.S. between reform movements, the
development of new occupational categories and attempted professional

development of these occupations.

The oldest of the organizations, the National Prison Association
(now the American Correctional Association), was 1initiated in 1870 by a
group of public officials, clergymen, lawyers, and prison wardens con-
cerned with prison reform. By the first decades of the 20th century 1t
had become a professional corrections organization dominated by correc-
tions administrators.

The 1nitial objectives of the prison association were lasted as:
(1) the improvement of laws relating to craime; (2) improvement of penal,
correctional, and reformatory institutions; and (3) care of discharged

prisoners (Proceedings of the National Conference on Pentitentiary Disci-

pline, 1870). A set of 38 often referred to and at the time debated prin-
ciples were also adopted. Originally among the standing committees was
one on police organization. This was prior to the establishment of any

national police group and it 1s in the reports of this committee that some
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of the earliest writings on police professionalization are found (Police
in America, 1971).

The name of the association was first changed to the American
Prison Association, to include Canadians and later in 1954 to the American
Correctional Association. Today membership includes correctional adminis-
trators, wardens, superintendents, members of pardon and parole boards,
probation officers, psychologists, social workers, and others involved
in the correctional field. Objectives are listed as the improver:nt of
correctional standards, including the selection of personnel; the care,
supervision, education, training, employment, treatment and post release
adjustment of inmates, and the development of adequate physical facilities;
and the study of the causes and methods of prevention of crame and juvenile
delinquency. Membership was given as 10,000 and the full-time permanent
staff was 11 in the mad 1970's (Encyclopedia of National Organizations,
1975).

The International Association of Chiefs of Police which calls 1it-
self the "Professional Voice of Law Enforcement," was begun i1n 1893 under
the name of the National Police Union. Membership was originally lamited
to chiefs and commissioners (with honorary membership for some of the many
ex-chiefs). Today 1t 1s extended to include all those 1n command positions,
with no honorary membership. Early statements of purpose stressed the
objective of "taking counsel together to inaugurate and adopt a code of
rules and regulations whereby the country can act in unison for the preven-
tion and detection of crime" (Upson Lent, 1929:121). Emphasis was at thas
time expressed in terms of securing closer official and personal relations
among police officers, elevating standards, advocating more humane police
procedures and securing pension, tenure, and relief laws. Today abjectives
are stated i1n terms of advancing the science and art of police services
(Tamm Q, 1964:10). Current specific services of the organization are
consultative and research services, institutes for police management,
ra1sing funds for upgrading police standards and legislative activaty.
Membership was reported as 8000 and there was a staff of 125 in the mid
1970's (Encyclopedia of National Organizations, 1975). The IACP 1s now

and has been throughout its history more clearly an occupational group.
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The third organization is the National Council on Crame and Delin-
quency formerly the National Probation Association. This organization
was begun in 1907, and has modified its organizational structure the most
of the three groups. Initially the principal actavity of the association
was the promotion of the probation concept and lobbying for laws to this
effect. Likewise the group concerned itself with the establishment of
the occupations surrounding the probation concept. Bills were also soon
drafted regarding the establishment of family and juvenile courts. The
probation association was originally begun by 14 probation officers, but
quickly attained the membership of judges and others interested in family
and juvenile courts, as well as other criminal justice reformers.

In 1948 the American Parole Association was absorbed into the
group and the name was changed to the National Probation and Parole Associ-
ation. In the last 25 years citizen and professional councils have been
established i1n various communities dealing with all aspects of craminal
Justice and in 1960 the name was changed to the National Council on Crime
and Delinquency. These councils include a council of judges, a law
enforcement council, citizen action councils in various states, and a
research council., NCCD lists the following activities: maintaining a
library and extensive information files, furnishing legislative and legal
services and advice, conducting training institutes, giving awards, and
co-sponsoring the National Institute on Crime and Delinquency. In the
last decade NCCD has developed major criminal justice abstracting actavi-
ties. Membership peaked in the late 1960's and early 1970's at 60,000.
There was at this time a professional staff of 125,

The organizations have 1n common the assumption of a reform stance
through performance as an intermediary between the occupational interest
represented and the more general society. This 1s both in terms of attempt-
ing to raise performance standards and on the other hand to act as an
advocate vis-a-vis the society for the occupational groups represented.
Another common characteristic of their objectives has been the adoption
of some form of professional communication and coordination on a national
level. The structures of the organizations are similar in that they are

valuntary groups, primarily actively involving management personnel rather
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than line personnel. The associations were initiated within 40 years of
each other and are relatively enduring organizations, the oldest spanning
over a century of time, Chart 1 gives the hastorical outline of the orga-
nizations' development, and their formal interrelationship with other

organizations.

The published yearly proceedings of conferences of each of the
groups over their hastory and other publications of the groups contain
about 1,500 formal policy statements. The research combines qualitative
analysis of other published organizational reports with a specific con-
tent analysis of these formal policy statements. It 1s hoped that the
combination of a content analysis of the policy statements with a general
ocbservation of the reports of organizational proceedings will provide a
disciplined and complete historical description, and that each will serve
as a corrective to the limitations of the other.

Content Analysis of Historical Materials

I should now like to note some major features, strengths and prob-
lems of content analysis as applied to hastorical data. Content analysas
18 here viewed as pramarily a method of observation in which the behavioral
unit 1s the message produced by the source. It 1s a procedure for produc-
ing data in the same sense that the questionnaire or direct observation of
activity are methods of data production (Miatchell, 1967). By making pre-
requisite explicit statements of criteria and procedures used to describe
the content of the communication it minimizes the uncertainties which

wnpressionistic analysis leaves (Pool, Lasswell, 1970).

Because the content chosen for analysis has been produced spon-
taneously researcher interference as a source of bias 1s not present. 0On
the other hand, the communication 1s biased by other conditions. Mitchell
(1967) has noted three sources of bias: (1) the differential attention to
the message which the source gives; (2) the non-availabilaity of evidence
an all dimensions; and (3) the significance of non-inclusion.
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Organizational Name Change and Development
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American
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Chart 1. Organizational Name Change and Development

(continued)

ACA Affiliates in 1979

Alabama Council on Crime and Delinquency

American Asscciation of Correctional
Psychologasts

American Association of Correctional
Training Personnel

American Association of Ex-0Officers in
Craiminal Justice

Amerlcan Association of Wardens and
Superantendents

American Correctional Chaplains'
Association

American Correctional Food Service
Association

American Correcticnal Health Services
Association

Association for Correctional Research
and Statistics

Association of Juvenile Compact
Administrators

Association of Paroling Authoraties

Association of State Correctional
Admanistrators

Association on Progrems for Female Offenders

Central States Corrections Association

Calaradae Correctianal Association

Correctional Education Associsation

Correctional Industries Association

Correctional Service federation - USA

Federal Probation Officers Assocaiation

South Dakota, Florida Councal on Crime and

Delinquency

Indiana Correctional Association
International Hel fway House Association
Iowa Corrections Association

Kansas Correctional Association

Kentucky Council on Crime and Delinquency

Maryland Probation, Parole and Corrections
Association, Inc.

Middle Atlantic States Conference of
Corrections

Minnesota Corrections Association
Missouri Corrections Association

National Association of State Juvenale
Delinquency Program Admanastrators

National Assocaation of Trainang Schools
and Juvenile Agencies

National Correctional Recreation
Association

National Council on Crime and
Delinquency

National Jail Association
National Juvenile Detention Assoclation
Nebraska Correctional Association

New England Carrectional Coardinatian
Councal, Inc.

Ohio Correctional and Court Services
Assocaiation

Oregan Corrections and Court Services
Association

Oregan Corrections Association
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Chart 1. Organizational Name Change and Development
(continued)

Probation and Parole Compact
Administrators Association
Salvation Army

Southern States Correctional
Association

Tennessee Correctional Association
Texas Correctional Association
Volunteers of America

Western Correctional Association
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Holst1 (1967) has noted this more positively when he notes that the
content analysis assumes that frequency of appearance is a valid indicator
of importance, and that each unit of content should be given equal weight
with every other unit. This produces certain problems especially in the
sense that as Wiener (1968:33) has noted the more probable the message, the
less information 1t gives. Thas suggests the limitations of what simple
measures of the frequency of occurrence can tell us and the importance of
consideration in the analysis of 1infrequently occurring cases of policy
advocacy as well. Certain problems are also present because of the differ-
ential use of resolutions and policy statements by the organizations over
time and compared to each other. The statements have in common that each
has been either formally approved by the assembled members, or has been the
result of a consensual procedure that resulted in formal labeling of the
statement as representative of organizational policy and its subsequent
publicatian as such. However aver time for the same organization and
between the organizations there have been differences in the frequency
of use of other methods such as direct legislative drafting, production
of standard manuals, and research reports.

Additionally, the process of resolution formulation has been used
to varying degrees for internal organizational business and as a routine
medium for conveying messages of thanks and support to organizaticnal
benefactors and allies. For this reason the statements were divided
1nitially into two groups, those dealing with substantive policy content
and those dealing primarily with organizational business. This deciasion
was not always straightfarward, but consistent criteria were used through-
out. Part II of the thesis discusses the content of the organizational

business statements, excluded from the policy analysis in Part I.

Table 1 gives a breakdown of the number of formal statements passed
or 1ssued by each group, and thear relative distribution between organiza-
tional concerns and substantive policy. One can see that the relative dis-
tribution between the graups 1s quite similar. It can also be seen (Table
2) that the IACP and the ACA have 1ssued more frequent statements than the
NCCD in each of the time periods. However, from both staff and membership

data and other criteria such as publications and field activities, 1t can
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Table 1. Total Statements Published
ACA IACP NCCD
1870-1976 1893~-1976 | 1915-1976
Total policy content statements 893 1,375 348
Total non-substantive ar
organizational 338 635 145
Total substantive 555 740 203
Percent substantive 62% 54% 58%

Table 2. Average Number of Substantive Policy Statements Per Year

Year 1870-1892 | 1893-1914 | 1915-1935 | 1936-1955 | 1956-1976
ACA 2.9 1.1 6.4 8.9 8.6
IACP 2.3 6.4 3.8 24,6
NCCD 4.4 2.6 3.3

be noted that the NCCD is at least as active i1f not more so than the IACP,

and that the ACA has been until very recently relatavely less active,

The

relative difference 1n staff and membership between the ACA and the other

two organizations 1s somewhat over stated due to the fact tht the ACA has

many affiliated organizations relative to correctional specialties, and

maintains an umbrella-like relationship to these groups (See Chart 1).

The number of formal policy statements of the type we are consider-
ing 1s therefore not a direct index of organizational activeness. The
less frequent statements of the NCCD tend to be more lengthy policy state-
ments. Especially in the last time period, they are more often the result

of a formal study of a more controversial nature.

Differences exist therefare in the attenticn given to the statements
by the organizations, and in the use of other forms of policy advocacy.

However, consistency of advocacy content of the formal statements and other
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means of policy advocacy was found. In this sense the formal statements
can be taken as representative of other policy advocacy activaity., Theo-
retical questions are treated in terms of relative frequency of occurrence
rather than absolute frequency, and numerical differences in advocacy beha-
vior between the organizations are minimized.

Coding Unit Categories

It 1s common 1in content analysis to distinguish between the coding
or recording unit and the broader context unit which gives contextual inter-
pretation to the specific unit to be coded. In this research the primary
assertion of the resolutions or policy statements is the primary coding
unit. Accompanying statements of rationale, the "whereas" in formally
stated resolutions, provided contextual information used in making deci-
sions as to category or placement, but were not directly coded. A decaision
was also made to respect the editorial boundaries of the statements. Each
separate resolution or policy statement was coded as one unit, even 1f at
times more than one behavior was advocated. This necessitated some infer-
ence as to the major or summary focus of the statement. Similarly 1f mare
than one editorially separate resolution was formulated advocating much the

same behavior 1n a given year this was coded as two units.

The aim in content analysis i1s to make the categories fit the ques-
tion and be as exhaustive and exclusive as possible (Budd, Thorp, Donahew,
1967). A procedure of partially open-ended pilot coding of the data
was employed from which final categories emerged. Original attempts at
scaling the content of the statements based upon concreteness of language
categories and degree of superlative or diminutive language categories were
abandoned upon analysis due to the fact that it became obvious that the
numeric weights attached to the variation in data were of questionable

validity as indicators of actual variance i1n the statements.

For comparative analysis over time the total years have been divided
into five approximately 20 year intervals. The beginning dates of the first
three periods correspond respectively to the date of first publication of
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policy statements by the ACA, the IACP, and the NCCD. The five periods are
thus:

I. 1870-1892
II. 1893-1914
III. 1915-1935
IV. 1936-1955
Ve 1956-1976

Historical Cnvironment

In the final part of this chapter, I would like to call attention
to certain hastorical trends which describe the environment in which the
statements were 1ssued and which are part of the information base giving
feedback to the organizations. These are of relevance in creating a frame
of reference for interpretation of the policy advocacy selection of the
three groups over the period of concern.

One of the pramary factors has been the proportional growth in the
occupations represented by the organizations. The census of 1880 included
one of the first attempts to gather national police data. About 492 taowns
containing one-fourth of the U.S. population of the time were included 1in
the survey, The rate of police to population was 1.2 per 1,000 (U.S.
Census Bureau, 1888:LIV), Ratio's given by the mid 1970's indicate that
the rate of public police alone to citizens is now almost 3 per 1,000
inhabaitants (U,S. Census Bureau, Statistical Abstract, 1975:160). Simi~
larly the percentage of the work force police occupy has more than doubled

between 1910 and 1970 (U.S. Census Bureau, "Historical Statistics, Colonial
Times to 1957," 1962:77; "Historical Statistics, Colonial Times to 1970,"
1976:745)., Police and guards taken together were 1.1 percent of the work
force 1n 1977 (Stataistical Abstracts, 1978:418). Each constituted about

.5 percent of the work force.

It 1s less easy to estimate the growth in correction related occu-
pations. If one looks at changes in census accupational data cited abave,
one sees that social welfare workers, and psychologists taken together have

gone from a category not independently distinguishable before 1910 to be
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more numerous than clergyman and about as numerous as lawyers are today.
They were seven times as large a percentage of the work force by 1970, as
in 1910. Lawyers were in 1970 about the same percentage of the work force
as in 1900, and clergymen had declined by almost a fourth in work force
percentage. In 1977 all sociel workers and recreation workers taken toge-
ther were estimated to be about .5 percent of the work force (Statistical
Abstract, 1978:418). So one could say that the rate of increase of social
welfare workers has been higher than for lawyers or clergymen but police
and guards continue to constitute a larger group.

Those social welfare workers concerned with criminal justice matters
are a small percentage of the total, as is correction a small percentage of
the total criminal justice employment and expenditure. In 1973, 59 percent
of the total craminal justice budget for all government levels combined was
spent by police and 21 percent by correction. The remaining 20 percent was
spent for judicial, prosecution and indigent defense costs (U.S. Bureau of
Census, Statistical Abstracts, 1975:160).

Moreover, the bulk of the expenditures in correction are for insta-
tutions. This was 75 percent of the total in 1973 and of the remaining, 19
percent went to probation and parole services and 4 percent to correctional
administration (U.S. Department of Justice, "Employment and Expediture
Data," 1975:303, 266).

On the anstitutional level the ratio of staff to inmates has
gone down consaderably over the period of study. For example, it was
estimated to be 10.8 1n 1926 and 4.8 1n 1962 (Bureau of Census, 1928:128;
National Prisoner Statistics, 1964:35). However 1in 1962, 65 percent of
these were classified as custodial workers. Thus, the overwhelming energy
of the criminal justice system 1s directed to police activities rather than
correctional, and the bulk of correctional activaty is institutional and

custodial.

Despite the considerable focus on the use of alternatives to pri-
sons and jails, prison rates have shown a definite fluctuating trend to
increase since 1880, and an even larger trend i1f data going back to 1850 is



33

considered reliable (see Appendix Table 1-1). The rate of incarceration
on all levels per 100,000 population was reported by the Census Bureau to
be 139 in 1880, and in 1977 it was estimated to be 244. If age changes

in the population are considered the increase is even larger (Appendix
Table 1-3). However, significant fluctuations have occurred, most notably
declines in rate of use in the first decades of the 20th century, followed
by abnormally high growth in the 1930's, and a period of small declines
during World War II and again in the late 1960's. The period 1973-1977 has
seen a larger increase on the state and federal levels in rate of persons
present per 100,000 population than any previously recorded years. At the
game time, lynchings and capital punishment have notably declined over the
period. In the decade of the 1890's, 1,214 persons were reported executed
under civil authority, and from 1882-1895, 2,236 were estimated as have
been lynched (Bowers, 1974:40; U.S. Bureau of Census, "Historical Statis-
tics of the U.S., Colonial Tames to 1970," 1976: 452-454).

A significant factor 1s that despite the large increases 1in crim-
inal legislation occurrang in this century (Friedman, 1973:257; Barnes,
Teeters, 1959:74) the of fense distribution of U.S. prisons has not changed
too significantly since 1880. It remains focused on the traditional
property crimes (Appendix Table 1-5). Morals offenses have been upgraded
in seriousness and level of incarceration, but constituted an almost
similar percentage of the total in 1880 as in 1972-73.

Sentence camparisong are difficult to make. The census of 1910
based upon the ratio of yearly commitments to prison population estimated
the average stay in state prisons to be 2 1/2 years, and that in jails to
be 1/10 of a year (U.S. Bureau of Census, 1918:22). Changes have taken
place in relative use of prisons and jails that make comparison difficult,
but estimates made in the second half of the 1960's before the 1970's
1ncreases 1n sentencing, gave about two years as the average stay in state
prisons (President's Commission on Law Enforcement and the Administration
of Justice, "Task Force Report on Correction," 1967:177).

The 1880 census estimated the rate of arrest by the police to be

one 1n 20 iphabitants. In giving this figure reference was made to the
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lack of necessity for so many arrests (U.S. Bureau of Census, 1888:LIV,

LV). This ancluded minor disorderly conduct arrests. In 1974, excluding
traffic offenses a significant proportion of the total, the reported rate
was one per 21.8 (Uniform Crime Reports, 1974:176). For Class I offenses

the percentage of those charged who are arrested has apparently increased
congiderably. In 1933 1t was reported to be 76 percent and in 1973, 98
percent (Uniform Crime Reports, 1933; Statistical Abstract of the U.S.,
1974:265).

Reported crime rates are difficult to compare. Census Bureau
homicide rates since 1900 have fluctuated but show no overall significant
trend to increase. The FBI crime reports collected since 1931, for certain
offenses have reported large increases for all other crimes especially
since 1960 (Uniform Crime Reports, 1932:7; 1940:161; 1950:74; 1960:248;
1974:55).

Among the constants in the craminal justice system has been the
fact that since 1850 when the first national data was published almast 50
percent of the i1nmates of U.S. prisons and jails have been either foreign
born or members of ethnic and racial minorities (See Table 11, Appendix 1).
In 1850, foreign born were 9.7 percent of the U.S. population, and 35.8
percent of the prison population. In 1970, blacks were 11.1 percent of
the U.S. population and 40.7 percent of the prison population. Similarly,
analysig of the occupations of the prisoners in 1904, and in the 1970's
shows a clustering at the lower end of the wage compensation scale (U.S.
Bureau of Census, 1904:60; LEAA National Prisoner Statistics, 1976).

Significant correlations have been found between unemployment rate and

fluctuations 1n prason rates (Jankovic, 1977). The significance of these

facts as a feedback upon the craminal justice system can not be overlooked.

Looking at the general trend i1n the U.S. over the last century,
one can note an increase 1n population of five times. Farmers declined
from 20 percent of the population in 1900 to two percent in 1970. Profes-
sionals increased from four percent to 15 percent and clerical workers from
three to 15 percent., Service workers were nine percent in 1900, and 13

percent 1in 1970, and non-service manual workers were 36 percent 1in both
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1900 and also in 1970 (U.S. Bureau of Census, 1973: Population Bulletin
#1599; U.S. Bureau of Census, "Occupational Trends 1n the United States
1900~-1950," 1958). At the same time the economic distrabution of wealth
and income has according to most indices shown little modification over the

period since the second half of the 19th century. Using spin sample data
from census reports from 1850 to 1870 and comparing them with wealth and
income data up to 1963, Soltow (1975) has made a number of relevant com-
parisons spanning the time of our study. In 1870 the Lorenz Curve for
wealth of families and unrelated individuals yielded a Gini Coefficient

of .83. In 1962-63 the Gini Coefficient was .76. If adjustments are made
for change in age distribution and the number of adult males living with
families of wealth in 1870 the differences are reduced to about 4 to 5
points (Soltow, 1975:183). Estimates were that in 1870 the top one percent
owned 27 percent of the total real estate wealth, In 1963 i1t was estimated
that the top one percent held 29 percent of the total real estate wealth
(Soltow, 1975:122).

While age accounted for only five percent of the total variance
in wealth, Soltow concludes that inequality was tolerated because of the
fact that for the average person some rate of accumulation was a possibil-
ity. The lowest degree of inequality, .77, was present in the age group
60-69 and the highest in the age 29-39, where it was .92 (Soltow, 1975:107).

Analysis of census data from 1935 to the 1970's indicates that
between 1940 and the 1960's there was some slight decline in inequality
among the top and middle income groups, while the bottom 20 percent of the
population dad not increase their four to five percent of the total percent

of income (Statistical Abstracts, 1975). One of Soltow's findings was that

while total wealth increased 8.7 times over the period, average wealth
estimates for Blacks 1in the 1960's were not up to those of Whites in 1870
(Soltow, 1975:183). Unemployment rates as reported by the Census Bureau
have fluctuated between .08 in 1906 and 25 percent 1n 1933 (U.S. Census
Bureau, Historical Statistics of the U.S., 1976). Available evidence

indicates that unemployment rates for Blacks relative to Whites have
overall worsened in this century (Killingsworth, 1968).



36

In summary I should like to note the fallowing envirrmental charac-
teristics and historical trends as significant for anterpretation of the
policy advocacy of the organizations: (1) the continued dominance of
police activities in the area of social control in terms of expenditure and
employment, despite the growth of rehabilitative and ameliorative rhetoric
and some relative increase in this area over the period; (2) the decline 1n
lynching and rate of capital punishment use but the actual growth in prison
use rate despite development of formal alternatives; (3) the use of puni-
tive sanctioning primarily for traditional property and morals offenses of
those poor in resources, despite the growth in legal regulation and possible
criminal sanctioning in other areas; (4) the constant relationship of race,
ethnic background and occupational class to frequency of imprisonment and
the relationship of fluctuations in imprisonment use to rates of unemploy-
ment; and (5) the constancy of high levels of economic inequality, amid
growth 1n wealth levels over the period, combined with a constant situa-
tion of surplus labor.



CHAPTER 3

THE PARAMETERS OF DEBATE

This chapter begins by presenting a brief outline of the major
topics of concern or lack of concern of the three organizations over their
history. This 1s intended as an introductory overview. The content of the
statements are discussed in more detail in subsequent chapters. The major
focus of the chapter 1s consideration of the question of the extent to
which the parameters of the dual acceptance of economic inequality and
legal equality have been operative historically in policy selection of the

three organizations.

Topical Overview

The tables included in this chapter present the results of coding
each of the substantive policy statements as to 1ssue of concern. Included
as formal policy statements are all available statements published by the
group over their history and labeled as one of the following: (1) a state-
ment of principle; (2) a resolution at the yearly conference; or (3) an
official policy statement.

The policy statements were located through examintion of all
published meeting proceedings of the organizations over their history,
as well as examination of other association publications such as journals
and newsletters.

In 1mitial codang of the statements, resolutions passed at the
yearly conferences were divided into two types; those dealing with sub-
stantive policy and those dealing with organizational operation. For
discussion of the content of the statements dealing with organizational
concerns see the organizational histories presented in Part II. (See
also Table 1 in Chapter 1 for a breakdown of the relative distribution

between organizational and substantive statements.)
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Initial open-ended coding of the statements yielded 627 separate
behavioral references. These were then collapsed into the 24 categories
listed in Tables 3a to 7a. Some more single focused issues which could
have been included under broader headings such as capital punishment, and
prison labor have been kept separate to give more information. The cate-
gories thus vary as to inclusiveness, and internal comparisons as to rela-
tive saliency must take this into account.

Overview of Issues of Concern to the American Correctional Association

Table 3a presents the categorization of all topics of concern and
Table 3b presents the five largest categories of concern to the American
Correctional Association for each of the time periods and over the entire
time span of the study. The most frequent policy statements have been con-
cerned with correctional treatment methods and prison conditions. Overall
this constituted 17 percent of the total. However, in the second period
(1893 to 1914) criminal justice statistics and identification concerns, and
in the third period (1915 to 1935) probation and parole were slightly more
salient. Table 5 presents a breakdown of the specific topics included 1n
the category "Correctional Treatment Methods and Praison Conditions." Prison
labor, categorized separately in Tables 3a and 7a due to its saliency, 1is
included also in Table 5 for comparison purposes. From this one can see
that next to prison labor, classification, education, and physical condi-
tions have been of most concern. One can note the growth in the more
recent periods of concern with community contact. Overall one sees the
very high saliency of the prison labor issue, but relative to earlier
times there 1s a decline 1in saliency of this topic. There 1s also a lack
of 1ssuance of statements on the controversial topic of prison discipline
methods.

Looking at the other concerns of the ACA over its hastory one sees
that i1n the first period (1870-1893) a high percentage of the statements
dealt with 1interpretation of the role of the criminal justice system,
specifically justification of the reformatory method, and the introduction
of a career concept of prison work. A considerable number of statements in
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the first period were also concerned with forms of sentencing especially

suppart of the indeterminate form of sentencing.

In the second period from 1893 to 1914, the National Prison Associ-
ation went 1into a period of 1ssuing relatively fewer statements per year.
This was partly related to the views developed by former U.S. Presadent
Rutherford Hayes who served as the association president from 1883 to 1892.
He held that the association should not get involved in specific legisla-
tion because this might be construed as political involvement. Cansequently
the association passed a larger number of resolutions calling for studies
of various issues. However, by 1901 a resolution specifically reasserts
the allowance of legislative stance taking by the association, as had been
formulated in the original constatution of the group.

Those advocacy statements in this second period that were passed
reflect a consensus with IACP on the need for the establishment of criminal
identification procedures, and the keeping of criminal records by the
federal government. The establishment of a parallel federal prison system
was also an issue of strong association support. The association continued
its involvement i1n the International Prison Congress, begun by one of its
founders, E. C. Wines, and hosted a major international conference in 1910.
Probation and parole had emerged as 1ssues of strong ACA support in the
early years of the 20th century, and in the third period (1915 to 1935),
probation and parocle replace prison conditions as the major focus of con-
cern. The association became involved in defending these procedures from
the public attacks of J.E. Hoover, and to some extent the IACP. They also
worked on specifying procedures and standards in this area, and acted as a
mediator between police and parole groups. Unsuccessful attempts were also
made against the use of and conditions in county jails, and the building of
massive maximum security prisons that occurred in this period. The associ-
ation became heavily involved, also unsuccessfully, in trying to block

passage of additional restrictive prison labor legislation.

In the period from 1936 to 1955 the association returned focus to
prison conditions, treatment methods, and occupational development. The

World War II years meant increased dealings with the federal government
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Table 3a. Distribution of topics of concern in each time period for ACA

1 u 11 v ) Total
18701892 1893-1914 1915-1935 1936-195% 1956-1976 Period
Topic ¢ X ¢ X ¢ ] L4 % ] % [ %

Occupationsl development (6) | 9.5 (1] &2 (1) ]| 55 (17) | 10,1 (20) | 1.7 (51} | 9.2

Level of administration
coordinstion and
government resource

procurement (8) | 63 (2) | 8.3 (14) | 10.9 (18) | 9.4 (19} | 11.2 (55) | 9.9
Autg 1egulation 1] 0 0 0 0 0
Probetion and parocle 0 (3) | 12,5 (18) | 14.0 )| 1.8 (9 5.3 (33) | 39

Criminal justice
statistics and

identification (3) | 4.8 (s) | 20.8 (10) | 7.8 (2) 162 (18) 8.2 (38) 6o
Forms of sentencing and
court organization (5) 7.9 (2) | 8.3 4) | 31 (8) | 47 (9) 5¢3 (20) 5.0

Correctionsl treatment
methode and prison

conditions (20) | 3.7 (4) | 16,7 (17) | 13.3 (28) | 16.6 (29) | 16.9 (98) | 17.7
Peison lshor (5) 7.9 (1) 4.2 (15) | 1.7 (1%) 8.9 (5) 2.9 (a1) 7.4
Institution type and

construction: use

of jails (8) | 6.3 0 (14) | 10.2 (1) | &5 (s) 2.9 (34) 641
Standerds and resesrch - - (2) | 1.6 (4) | 2.1 (120} 72.0]| (18) | 3.2
Police methods (1) ] a2 (1 8 (¢} 4 ] (s} o5
Prevention (3) | 3.8 0 3] 2.3 (7)1 4.1 (&) 2.3 {17) 31
Legality of specific

°qbiﬂl\f{m' 0 0 (8) 31 (2) 1.2 (2) 1.2 (8) 1.4
Role af public 0 0 )| 3.9 @) | 2.6 @) 23| (13) | 23
Rights of accused, cone

victed and relesssd

prisoners (includes

roqulation of ox=-

prisoner job

cppartunities) (§)] 18 Q (2) 1.6 (15) 8.9 (8) 4.7 (26) 4.7
Interpretation and func-

tioning of criminal

justice syatem 8) | 12.7 0 (M| 81 ()| 60| (103 5.8 (290 ] 5.2
Media concerns 0 (1) | a.2 (1) .8 (3) | 1.8 (1) 4 (6) 1.1
Panaltien and trestment

for specific crimes (2) | 3.2 (2) | 1.6 (2) | 1.2 (3) 1.8 () 1.6
Allegiance to U.S.

goverrment 3 and

comunism 0 0 0 0 0 D
Riot control and

interpratation 0 ()) 8,2 (3] 2.3 (4) ] 2.4 (4) 2.3 (12) 2.2
Treatment af aliena 0 1] {2) | 1.6 0 1] (2) 4
Organized crime 0 ] 0 (1) «8) (&) &) (2) @
Capitai punishment a 1] 0 (2) 1e2 (8) 4.7 (10) 1.0

International criminal
Justice {2) 3.2 (3) ] 12.5 (3) )] 2.3 (14) 8e3 (8) 2.3 (26} 87

Total nusber coded (63) (24) (128) (169) (177) (555)
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Table 3b. Overview of major concerns of the American Correctional
Association

Five Largest Categories of Concern, ACA

Period I (1870-1892) Period 11 (1893-1914)
% # % $
Correctional methods and Criminal statistics and
prison condations 31.7 (20) identafication 20.8 (5)
Interpretation and Correctional methods and
criminal justice prison conditiona 16.7 (4)
functioning 12.7 (8)
Probation and parole 12,5 (3)
Occupational development 9.5 (8)

International criminal justice 12.5 (3)
Forms of sentencing and

court organazation 7.9  (5) Level of administration,
coordination, government
Prison labor 7.9 (5) resource procurement 8.3 (2)
Percent of total 69.7 Percent of total 70.8
Peraod 111 (1915-1935) Period 1V (1936-1955)
Probation and Parcle 14.0 (18) Correctional methods and
prasocn conditiona 16.6 (28)
Correctional methods and
prison conditions 13.3 (17) Occupational development 10.1 (17)
Prison labor 1.7 (15) Level of admanistration
coordination, government
Level of admanistrataon, resource procurement 9.4 (16)
coordination, government
resource procurement 10.9 {14) Prison labor 8.9 (15)
Institutional form, construc- Rights of eccused, convicted
tion, use of jails 10.2 (14) and released prisoners
(includes regulation of
Percent of total 60.1 ex=-prisoner job opportunities) 8.9 (15)
Percent of total 53.9

Peraod V (1956-1976)

Correctional methods and
prason methads 16,9 (29)

Occupational development 1.7 (20)

Level of administrataon,
coordination, government

resource pracurement 1.2 (19)
Criminal justice statistics

and identification 8.2 (14)
Research and standards 7.0 (12)

Percent of total 55.0
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especially in the area of prison labor. Some of the federal restrictions
in this area were temporarily lifted due to national defense. Employment
rights and the allowance of service in the military for released prisoners

also becomes a major focus.

The fifth and last period (1956 to 1976) 1s characterized by the
absence of prison labor as a major issue. Treatment methods relative to
education, recreation, group methods and community contact had replaced it
as possible alternatives. There 1s also relatively less concern in policy
statements with ex-prisoner employment oportunities. As will be seen, a
defensive ambivalence 1s manifest 1n the organization's policy advocacy
relative to certain prisoner-right questions. There 1s increased emphasis

on research and information gathering again in this period.

Overview of IACP Issues of Concern

Table 4a and 4b outline the topical categories of concern to the
IACP over the period of the study. Looking at the number of policy state-
ments i1n each period one sees the fact that between 1956 and 1976 more
substantive policy statements were 1ssued than over the entire period from
1893 to 1955. 0One 18 also struck by the fact that in the fifth period
there 1s a strong dominance of statements which concern auto regulation,
This 18 related to the fact that the IACP developed a strong auto safety
division through the obtaining of several grants from automobile 1ndustry
sponsored safety foundations. Overall the IACP has had a larger number and
percent of statements concerned with occupational development and also the
legality of specaific behaviors than the ACA or the NCCD.

Looking at the most salient concerns in each period gives indica-
tion of changes i1n organizational focus. In the period from 1893 to 1914,
the IACP was pramarily concerned with seeing that a national criminal iden-
tification bureau was established. One of the two originators of the first
conference and the association's first president was Chief Robert Mclaughrey
of Chicago. He was at the time very active in the establishment of a
central Bertallon File in that city. While 1in session the group vasited
the Chicago Bertillon File headquarters and eventually the association took
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Table 4a. Distribution of topics of concern in each time period for IACP

11 111 v Y Total
1893-1914 1915-193% 1936-1955 1956-1976 Period

Topic 14 % ] H ¢ % [ % [ L]

Occupational development [ (10) | 20.8 | (21) | 15.6 | (4) 56| (93) | 18,7 | (128) | 17.3

Level of adainistration
coordination and
government ressuxrce

procuresent (6) | 12.% (14) | 11.2 (3) 4.2 (40) 8.3 (63) 8.5
Ao regulation @ | o (2) | 96| @) | 5.6 (176) | 3.8 | (192) | 2509
Probetion and parcle (1) 2.1 (7 3.8 (3) 4.2 1] {11) 1.5
Criminal justice

statisg. and

identificetion (21) | 43.8 (16) 12.5 | (11) 15.3 (23) 4.7 {71) 9.6
F f sant and

Rt orpwizetion @| -] @] | o] el @| 4] o o

s s
conditionss | - | 28] @] - | - | .

Prison lsbor (0) - (0) - (o) - ] - - -

Institution type and
conatruction: use

of jails | - @] - 0| - ] - @] -
Stendards and research M| 2] @} 3] @] 28] @] sa| G2 a3
Police methods® M| 21| @) 1.6] 05| 208 (58) | 11.8 | (76) | 10.3
Praventics ] o (]| 24| @] 56| | 18] (10| 19
oy oA | 10a| qa | sa| @ | 5] a9 | 30| 0o | as
Role of public (0) - 1) 4 (2) 2.8 3 % (8) .8

Rights of sccused, con=
victed and relessed
prisoners (includes
regulation of ex-
prisoner job
opportunities) {0) - [(:}] - (0) - (2) “ (2) 3

Interpretation and func-
tioning of criminal

Justice system (0) - (a) 31 (2) 2.8 (3) N3 9| 1.2
Medie concerns (1) 2.1 (6) 4.7 (6) 8.3 (9) 1.6 (22) 3.0
Penalties and treatment

for specific crimes () 0 (7) 5e5 (2) 2.8 (16) 3.3 (25) 3.4

Allsgiance to U.S.
govarmeent; and

communise (1) 2.1 (3) 2.4 (3) 6.9 (1 2 (11) 1.5
Riot control and

interprotation | - (1) 8| (0) - (2) 4 (3) %
Treatment of slisns 0| - (6) | 47| (2) ]| 2.8 | - () | 1.0
Organized crine @ | - (n L1 (@] - (1) | 2.0 ()| 1.5
Cepital punishment @ | - n 81 (0| - m 2 (2) 3
International criminal

Juetice (1) | 2.1 | - (2) | 2.8 (M| .41 (0} { 1.0
Total number coded (48) (120) (72) (492) (740)

“Braskdowns of tapics covered in thase cat ies are pr ted in Teble 5.

g
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Five Largest Categories of Concern, IACP

Period I1 (1893-1914)

x
.

Criminal justice statistics

and 1identification 43.8
Occupational development 20.8
Level of administration,

coordination, governient

resource procurement 12.5
Legality of behavior 10.4
Percent of total 87.5

Peraod IV (1936-1955)

Polace methods 20.8
Criminal justice statistics

and identification 15.3
Media concerns 8.3
Allegiance U.5. government 6.9
Auto regulation 5.6
Legality of behavior 5.6
Prevention 5.6

Percent of total 68.1

#

(21)

(10)

(6)
(5)

(15)

(1)
(6)
(5)
(4)
(4)
(4)

Period III (1915-1935)

Occupational develaopment

Criminal statistics and
identification

Level of administration,
coordination, government
resource procurement

Legality of behavior

Auto regulation

Percent of total

Period V (1956-1976)

Auto regulation

Occupational develgpment

Police methods

Level of administration,
coordination, government
resource procurement

Standards, research

Percent of total

o

15.6

12.5

9.4

5841

8.3

5.1

79.7

Overview of major concerns of the International Association of

(21)

(16)

(14)
(12)
(12)

(176)
(93)

(58)

(40)

(25)
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1t upon themselves to establish and run a national bureau with headquarters
in Chicago. From the beginning the group lobbied to have this function
undertaken by the federal government, but it was not until the 1920's that
federal takeover by the FBI occurred.

Coordination among the various local police forces was also of
central concern, as well as 1issues related to tenure, rewards and munacipal
control of police organization., The IACP in the first period of its exis-
tence as 1in the next two periods was more concerned with what behaviors
should be considered illegal than either of the other two organizations.

In the period from 1915 to 1935, occupational development, level
of administration and coordination, as well as criminal identification
continue to be the major concerns. Some attention was given by the associ-
ation to auto regulation and drafting of the first Uniform Auto Regulation
Code was begun 1n 1919. In the fourth period during World War II, when
several yearly conferences were not held, and the association headquarters
made a move from Chicago to Washington, D.C., relatively fewer statements
were issued. A daominant concern in terms of numbers of policy statements
and resolutions 1issued, relates to development of modern communication
methods for police and techniques of evidence gathering. The war and cold
war years meant the development for the police of new issues related to
civil defense methods and national security. Fewer statements in the

period related to occupational interests.

In the fifth period (1955 to 1976) the overwhelming focus was on
auto regulation. The development of a field service in this area and the
continued obtaining of grants, as well as the development of a very actaive
state police section, cambined to make this a major focus. Standards and
research are of more concern than previously, and there 1s renewed focus
on police occupational interests.

Table 5 breaks down the inclusive category of police methods. One
can see from this that many categories include methods about which there
has been citizen and legal conflict, such as the use of electronic surveal-

lance, speed traps, and search policies. Overall the technique of concern
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Table 5. Breakdown of selected categories (ACA and IACP)

(a) Focus of Policy Statements on Correctional Methods and Prison Conditions: ACAw

1870~ | 1893~ | 1915~ | 1936~ | 1956~

1892 1914 1935 1955 1976 Total
(Parole and Probation Omitted) N N N N N N
Reward system 3 1 1 1 6
Moral force aver physical 3 1
Education 2 9 3 16
Physical and medical care 1 1 2 4 [ 14
Religion 2 3 2 10
Kindness 1 1
Background study 1 1 2
Libraries 1 2 2 5
Casework 1 1
Entertainment 2 2 1 5
Graup therapy 1 2 3
Community contacts 6 6
Home furloughs 2 2
Classification 5 5 4 3 17
Prison labor 5 1 15 15 5 41
Discipline methods 1 1 2

(b) Focus of Statements on Police Techniques: IACP**
1893~ [ 1915~ | 1936~ { 1956~
1914 1935 1955 1976 Total

(Auto Regulation Omitted) N N N N N
Speed traps 1 1
Electronic surveillance 3 3
Interrogation methods 1 1
Tear gas 1 1
Radio and communicatiaon

devices 3 2 4 18 27
Enforcement policy and

police discretion 1 12 13
Police pursuit 4
Search and seisure 3
Radar 3
Special task force

operations 2 2
Use of evidence 1 2 3
Intelligence gathering

methods 3 3
International conventions 2 2
Terrorist handling methods 1 1
Photography 1 1
Fingerprinting 4 3 7

’?rgfkdgwn of category "Correctional Treatment Methods and Praason Conditacns" from
able 3a.

**Breakdunn of category "Police Methods" from Table 4a.
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i1n most statements has been police radio and communication devices.

Enforcement policy 1s also of high concern.

Overview of NCCD Concerns

In the first period of its existence the NCCD, at that time known
as the National Probation Association, focused almost exclusively on draft-
ing and lobbying for probation options in the various jurisdictions, and
the establishment of juvenile and family courts (see Tables 6a and éb).
This was done in a very positive way which stressed coordination of all
levels of the criminal justice system. Formal criticisms of any type were
avoided. NCCD also co-sponsored various social survey studies with such
groups as the U.S. Children's Bureau. In the next period (1936 to 1955)
focus shifted more to the professional development of probation and parole
workers, but concerns remained very samilar to the first period. At the
start of this period the public criticism of probation and parole climaxed
and the association assumed the role of defending these options, as they

sought to develap them.

In the fifth period (1955 to 1976), policy statements by the
association were much less frequently concerned with probation and parole.
This 1s reflective of structural changes in the organization making wider
craminal justice concerns the focus. The association also adopted a much
more critical stance toward such things as the parallel federal prison
system, prison use and construction, vice-related laws and penalties, and
past limitations on prisoner and ex-prisoner civil rights. Occupational
develapment 1s of less relative concern. This also reflects the associa-
tion's change to be less of a professional organization than in the period
1936 to 1955. After 1956, for the first tame the NCCD began to 1ssue

policy statements concerning the legality of certain behaviors.

Overall Topics of Concern of the Three Organizations (Social Welfare,

Professionalization Activity)

Table 7a lists the major topic categories for each of the three

groups over their history. One can see that statements relating to the
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Table 6a. Distribution of topics of concern in each time period for NCCD*

I11 v v
1915-1935 1936-1955 1956-1976 Total Period
Topic # % # % # % # %
Cccupational development (7 8.0 { (10) } 20.0 (4) 6.2 (21) { 10.3
Level of response; coordination;
and government resource
procurement (9) | 10.2 | (10) | 20.0 { €10) | 15.4 | (29) | 14.3
Auto regulation (e | - (o) - (0) - (@ | -
Probation and parole (25) 28.4 (8) 12.0 (1) 1.5 (32) 15.8
Criminal justice statistics
and identification (3) 3.4 (2) 4.0 (8) 6.2 (9) 4.8
Forms of sentencing and
court organization (17) | 19.3 (5) | 10.0 (7) 10.8 (29) | 14.3
Correctional treatment methods
and prison conditions (0) - (1) 2.0 | (4) 6.2 (s) 2.5
Prison labor (0) - (1) 2.0 (3) 4.6 (4) 2.0
Institution type and
construction: use of jails (2) 2.3 (3) 6.0 (9) | 13.8 (14) 6.9
Standards and research (8) 9.1 {1) 2.0 - (9) 4.4
Police methods (0) - 0 (1) 1.5 (1) .5
Prevention (7) 8.0 | (4) 8.0 (11) 5.4
Legality of specific behavior (0) 0 0 {(7) 10.8 (7) 3.5
Role of public (5) 5.7 1) 2.0 (3) 4,6 (9) 4.4
Rights of accused, convicted
and released prisoners
(ancludes regulation of ex-
priscner jab opportunities) (2) 2.3 (1) 2.0 (2) 3.1 (5) 2.5
Interpretation and functioning
of criminal justice system (3) 3.4 (2) 4.0 - (5) 2.5
Media concerns (0) - (2) 4.0 (1) 1.5 (3) 1.5
Penalties and treatment for
gpecific crimes (0) - 0 (2) 3.1 (2) 1.0
Allegiance to U.S. government;
and communasm (0) - 1) 2.0 - (1) 5
Riot control and interpretation (0) - (0) - (1) 1.5 (1) 5
Treatment of aliens (0) - (0) -
Organized crime (0) - (o) - (1) 1.5 (1) .5
Capital punishment (0) - (0) - (4) 6.2 (4) 2.0
International criminal justice (9) - (o) - (1) 1.5 1) 5
Total (88) (50) (65) (203)

iFA].thc;ugh the NCCD wes begun in 1907 first published statements date from 1915.
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Table 6b. Overview of the major topics of concern of the National Council
on Crime and Delinquency

The Largest Categories of Concern: NCCD

Period I1II (1915-1935)

= N
Probation and parole 28.4 (25)
Forms of sentencang and court organization 19.3 (17)

Level of adminastration, coordination,
government resource procurement 10.2 (9)
Standards and research . 9.1 (8)
Prevention 8.0 (7)
Occupational development 8.0 (7)

Percent of total 83.0
Peraod IV (1936-1955)

Occupational development 20.0 (10)

Level of administration, coordination,
government resource procurment 20.0 (10)
Probataon and parole 12.0 (6)
Farm of sentencang, court organization 10.0 (5)
Preventavi 8.0 (4)

Percent of total 70.0
Period V_(1956-1976)

Level of administration, coordination,
government resource procurement 15.4 (10)
Instatutional type, construction, use of jails 13.8 (9)
Legality of behavaor 10.8 (7)
form of sentencang, court organization 10.8 (7)
Occupational develapment 6.2 (4)
Correctional methods, prason conditions 6.2 (4)
Capitai punaishment 6.2 (4)

Percent of total 69.4
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Table 7a. Overall distribution of topics of concern: the ACA, IACP and NCCD

ACA IACP NCCD
1870-1976 1893-1976 1915-1976
Topic # % # % # %
Occupational development (51) 9.2 | (128) | 17.3 (21) | 10.3
Level of administration coordination
and government resource procurement (55) 9.9 (63) 8.5 (29) | 14.3
Auto regulation (0) (192) | 25.9 (Q) -
Probation and parole (33) 5.9 (11) 1.5 (32) | 15.8
Criminal justice statistics
and identification (34) 6.1 (7) 9.6 9 4.4
Forms of sentencing and
court organization (28) 5.0 (N 9 (29) t 14.3
Correctional treatment methods
and prison conditiona* (98) | 17.7 (3) <4 (5) 2.5
Prison Labar {41) 74 (4) 2.0
Institution type and construction:
use of jails (34) 6.1 (14) 6.9
Standards and research (18) 3.2 (32) 4.3 (9) G4
Police methods** (3) o5 (76) { 10.3 (1) o5
Prevention (17) 3.1 (14) 1.9 “n 5.4
Legality of specific behavior (8) 1.4 (36) 4.8 (7) 3.5
Role of public (13) | 2.3 (6) .8 (9) | 4.4
Rights of acecused, convicted and
released prisoners (includes
regulation of ex-prisaner job
opportunities) (26) 4.7 (2) o3 (5) 2.5
Interpretation and functioning
of criminal justice system (29) 5.2 (9) 1.2 (5) 2.5
Media concerns (6) 1.1 (22) 3.0 (3) 1.5
Penalties and treatment far
specific crames (9) 1.6 (25) 3.4 (2) 1.0
Allegiance to U.S. government;
and communism (0) {11) 1.5 (1) .5
Riot control and interpretation (12) 2.2 (3) N {1) 5
Treatment of aliens (2) 4 (8) 1.0 (0)
Organized crime (2) 4 1 1.5 (1) 5
Capital punishment (10) 1.8 (2) o3 (4) 2.0
International criminal justice (26) 4.7 (10) 1.4 (1) .5
Total number coded (555) (740) (203)

"Breakdown of thie category for the ACA presented in Table 5.
**
Breskdown of this category for the IACP presented in Table 5.
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ACA (1870-1976)

Correctional treatment methoda; prison conditions

Level of administration; coordination government
resource procurement

Occupation development

Prison lsbor

Inatitutional type construction; use of jail
Criminal justice statistics and identificataon

Probation and parole
Percent of total
IACP (1893-1976)

Auto regulation

Occupational development

Police methods

Craminal justice statistics and identification

Level of adminaistration; coordination government
resource procurement

Legalaty of behavior

St andards, research
Percent of total
NCCD (1915-1976)*

Probation and parole
Forms of sentencang and court organization

Level of administration; coordination government
resource procurement

Occupational development
Instaitution type, constructaon, jail use
Prevention

Standards and research

Percent of total

Overall major topic categories of the three groups

9.9
9.2
7.4
6.1

25.9
17.3
10.3

9.6

15.8
14.3

14.3
10.3
6.9
5.4
5.4

72.4

liﬂ

(98)

(55)
(51)
(41)
(34)
(34)
(33)

(192)
(128)
(76)
(71)

(63)
(36)
(32)

(32)
(29)

(29)
(21)
(14)
(11)
(11)

*
Although the Natianal Probation Association was begun an 1907, the farst publashed

proceedings date from 1915.
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development of professional problem solving techniques, occupational
development, the level of administration or growth of the positive state,
and i1nformation gathering procedures constituted the topics of the largest
number of policy statements for each of the three organizations. These
correspond to the components of social welfare professionalizing actavity
discussed in Chapter 1. The separately categorized issues of auto regula-
tion for the IACP and prison labor for the prison association, themselves
techniques, are representative of links to two historical concerns of the
country over the period; management of technology and employment. The
specific content of the social welfare professionalizing policy advocacy
of each of the organizations 1s discussed in detail in the next chapter.

The Limits on Advocacy

The remainder of this chapter asks the question of the extent to
which the constraints or parameters of the dual acceptance of economic
1nequality on the one hand, and on the other the constitutional necessity
for maintenance of legal equality and certain procedural raghts, have been

manifest in the advocacy choices of the three organizations.

In the first chapter it was hypothesized that economic inequality
would not be challenged in the formal statements of the organizations due
to environmental constraints on advocacy selection., Thais 1s despite the
fact that arrest and imprisonment statistics, often collected by or at the
urging of the organizations themselves, consistently indicate linkage to
economic 1nequality factors. Secondly, it was hypothesized that formal
legal rationality in the form of a constitutionally designated legal equal-
ity with certain procedural raghts would not be violated but would at times
constitute a language of both reform and maintenance rationalization.
Specific statements of each group relative to these expectations will

now be explored.

The procedure used in evaluating these hypothesis concerning
parameters was to look for formal statements that were exceptions to the
hypotheses as stated. That 1s, statements that either advocated change 1in
economic 1nequality or violated adherence to the norm of constitutionally
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designated deference to legal procedure and equality before the law. The

fandings of looking for these exceptions are presented below.

Non-concern with Economic Inequality

Examination of the formal policy advocacy statements of each of the
three groups over their history yielded no instances of direct advocacy of
lessening economic inequality per se as a means of crime remedy or rehabili-
tation. This issue was however at times, especially in the 19th century,
raised at ACA convention speeches by public figures. But as a formal
policy choice, 1t was apparently not on the agenda of relevant choice of

any one of the groups.

The next question becomes, to what extent have related economic
variabes such as unemployment, poverty, and economic priorities and plan-
ning been 1ssues of concern to the three organizations? Attempts to
mmprove these conditions have traditionally been within the bounds of the
environmental constraints that have been operative. In the next paragraphs,
specific notice 18 thus taken of any policy statements that made reference
to economic variables with regard to crime causation cr remedies through
the organization's hastory. Also included in the discussion 1s a presen-
tation of those alternate factors cited by each of the groups as important

1n prevention or as causes of crame.
The IACP

In examination of the IACP policy statements it was found that not
only 1s there no reference to economic inequality per se, but no formal
statements make direct reference to any economic variables as related to
crame, nor advocate changes relative to this as a preventative measure. A
resolution advocating youth organizations (1938) was the only formal ICAP
statement which even used language indicating some recognitien of the links
of economic variables to crime or delinquency. The resolution was as

follows:
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Resolved, that the chief of police of each city
and community take immediate action to encourage
and promote youth organizations for the purpose
of reducing juvenile delinquency 1in an effort to
protect American youth and especially those of

the underprivileged classes; . . . (Police Year-
book, 1938:237).

The few IACP formal statements that do make refeence to non-law
enforcement conditions as affecting crime cite varisbles other than eco-
nomic ones. During the war statements i1n 1940 and 1943 make reference to
an expected increase in juvenile delinquency brought about by war condi-
tions. In support of more stringent drug laws references are made to the
links of drug use to other forms of crame. Alcohol use is also cited as a

major cause of auto accidents.

Prevention measures advocated by the ICAP have focused on groups
such as the Boy Scouts (the ICAP recomended each police force sponsor at
least one troop) and conversion of navy ships to recreational facilitaies.
In the 1920's higher home, school, and religious standards as well as early

detection of problems were advocated as a means of prevention (1922).

The question can be asked as to the notice of economic social con-
ditions as related to crime and arrest in speeches made at the conference
which do not find embodiment 1in formal policy advocacy. Alper and Baren in

their history of the International Prison Congresses concluded:

Todays chronicler of the gatherings 1s struck
with the high degree of daring whach is
represented by questions raised but which never
find embodiment 1n resolutions nor thereafter
implementation (1972:16).

Similarly chronicles of police history have described the first decades
of the 20th century as ones 1in which the "police as social worker idea,"
and minority options such as a "Golden Rule" movement were spoken about by
"reform" police chiefs such as Koeler of Cleveland and police chief profes-
sionalizers such as Volmer (Walker, 1977). Thas will be spoken of with
regard to IACP proceedings more specifically in later chapters. But it
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can be noted that the proceedings of an earlier police chief conference
in 1871, (20 years before the IACP was begun) as well as the meetings of
the IACP for the first three decades are more likely to have references
to social problems as related to criame than those after 1920. Speeches
in these years sometimes make reference to the fact that a man arrested
may be "an unfartunate out of work and funds" (IACP Proceedings, 1909:77).

By the 1920's, the following quote, however, i1s more 1indicative of

the views expressed by convention speakers concerning the causes of crime:

Many opinions have been advocated as to the
cause of crime and no doubt there are many
causes, but in our opinion the main causes
are neglect by parents, laziness, and idle-
ness, combined with an uncontrollable desire
for pleasure and luxury (IACP Proceedings,
1922:48).

It can also be noted that as the years progressed speeches at the con-
ventions are relatively less concerned with identifying crime causes 1n

general.
The ACA

Examination of the ACA policy statements indicates that the ACA has
frequently dealt with the need for employment opportunities if "rehabilita-
tion" 18 to succeed. The number of resolutions concerned with prison labor,
Job opportunities after release, and vocational training are indicative of
this (Tables 3a and 7a). These statements make reference to problems
such as the "situation in which many prisoners cannot get out of prison
until they can get jobs and they can't get jobs until they are out of
prison” (ACA Proceedings, 1940:551). It 1s also often noted that "a job

with a future 1s a strong factor in motivating the offender to lead an

honest and upright life" (ACA Proceedings, 1971:359). Correspondingly,

the ACA has engaged in advocacy behavior to gain removal of legal restric-
tions to ex-prisoners participating in certain types of jobs, government
work programs, and the military (1935, 1938, 1940, 1945, 1946). Employment
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was thus viewed as "an essential agency to aid in the rehabalitation of

parolees and probationers” (ACA Proceedings, 1935:169). In the period

between 1935 and 1955 the association was most active in this regard,
aobjecting to eliminating ex-offenders from such things as the CCC program,
civil service jobs, and the military service.

However, statements in whach the major focus 1s general economic
conditions as causal of crime, or changing of economic priorities are
infrequent. References to economic causes of crime, or calls for economic
planning occur only in the statements of periodic formulations of princi-
ples occurrang in 1870, 1930, 1960 and 1970, and once i1n the 1940's. Each

of these will be discussed.

In the original ACA Declaration of Principles in 1870, reference
1s nat specifically made to economic inequality but the statement cites

societal "injustice" as a primary factor in crime. It states:

Thas Congress...arraigns society itself as in no
slight degree accountable for the 1invasion of 1its
rights and the warfare upon its interest practiced
by the craminal classes. In attempting to weigh
the 111 desert of crimainals it 1s too common to
ignore, the degree in which their follies and
foibles, leading to craime are the natural, almost
indeed the inevitable result either of the cir-
cumstances in which they were born or of the in-
difference, the neglect, even the positive injustice
of their more favored brethern (Transactions of
the National Congress on Penal and Reformataory

Discipline, 1871:541).

This statement has been replaced in recent principle revisions in both 1960
and 1970 with a statement that has lost its bite and 1s posatively phrased
but makes some reference to general societal conditions among them economic
ones. In 1970 they state:

The properly functioning basic institutions such
as the family, the school, and the church, as well
as the economic and political institutions - and a
society united in the pursuit of worthwhile goals
are the best guarantees against crime and delin-
quency (ACA, Congress Proceedings, 1970:385).
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However, they state also that:

The growing body of scientific knowledge, especially
in the behavioral sciences, coupled with the prac-
tical wisdom and skill of those professionally
engaged in society's struggle with the problem of
crime, provides the soundest basis for effective
action (ACA, Congress Proceedings, 1970:384).

One can see that the opposition present in 1870 has gone and a functional
universal technical approach rather than a political conflict approach 1s

affirmed.

The most explicit singling out of negative economic variables and
call for economic planning as related to crime came at the end of World War
II. After a resolution calling for provision of satisfactory employment of
all discharged scldiers, and also of those groups who would be displaced
from their jobs by returning servicemen, the ACA further resolves:

That the 74th Annual Congress of Correction
record 1ts sincere hope that the three great
elements 1n our industrial life, namely,
employers, employees, and the State and Federal
governments, shall at once 1institute a program

of joint action looking toward the maintenance

of full production and equitable distribution,
and providing for employment of all willing to
work, and caring for those temporariiy unemployed
so that the penal and correctional institutions
of the country shall not again become the dumping
ground for the wreckage of an unbalanced economic
system (ACA Proceedings, 1944:243),

It is interesting that the ACA statement 1in 1944 makes reference to prisons
during the Depression as the "dumping grounds for the wreckage of an unbal-
anced econamic system," while during the actuasl period of the Depression

when the great acceleration in prison use was occurring no such references

were made in formal statements.

Other than the citations above reference to general economic con-
ditions do not occur. Prevention was discussed in terms of advocacy of
compulsory and voluntary educational programs (1870, 1884, 1944), truant
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and industrial schools (1870) recreational facilities (1930), early detec-
tion (1935), the Youth Conservation Corps (1959, 1960, 1961, 1962) and
legal education (1941). Another statement related crime to indecent
literature, movies and unsupervised play (1947). Recent statements by
the association have focused on a reintegrative model which stresses the
role of corrections to make available skills needed to respond to the
normative standards of the society, and to provide the opportunity to
apply these skills (1976).

An examination of the speeches in the ACA Proceedings, especially
in the early years, indicates more recognition and concern with economic
variables, even at times, economic inequality, than were manifest in the
formal policy statements. Two factors were especially stressed at the
early conventions. One was the significance of inequality and poverty,
and the other the fact that those who enter the criminal justice system
were not those guilty of the most significant crimes. A speech by the
mayor of Cincinnati at the 1890 conference 1s indicative of this. He
states with reference to solving the problem that:

If I may venture a suggestion 1t would be that 1t
1s necessary to formulate a plan by which the gulf
between wealth and poverty might be narrowed, by
which the dread of poverty might be decreased

(ACA Proceedings, 1890:4).

Similarly, Rutherford Hayes at the same meeting states:

Just as the laboring population 1s hopeless and
those who haste to be rich are full of hope, the
crames of the two classes will 1increase (1!25
Proceedings, 1890:17).

Hayes was later to describe this speech as "a little communistic in 1ts
tendency, the 'priviledged class' will say" (Hayes, R. as quoted 1in
Barnard, Harry, 1954:514).

Others such as Dr. Eliot, the president of Washington University in St.
Louis, state that "the worse men are not inside but outside, . ., . they are
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the men who have rised high in office, and have been called benefactors,"
(ACA Proceedings, 1874:4).

This discussion indicates that while ACA policy advocacy has (with
the possible exception of the 1870 statement concerning injustice) remained
within the environmental parameter of non-objection to economic 1inequality,
they have in a few instances passed formal policy statements that make
reference to the relationship of systemic economic problems to crime and
the need for economic policy planning to eliminate these problems. They
have more frequently been concerned with employment opportunities and
rights relative to released prisoners, especially in the period from the
1930's through the 1950's.

The NCCD

From the beginning the National Probation Association (later NCCD)
ident1fied strongly with the "socialized court movement," as opposed to the
adversary system. Stress in speeches at the conventions was on moving
from adeas of "individualization to recognition that the community 1is
served by viewing the individual as related to the community in juris-

prudence" (Brown, National Probation Association Proceedings, 1918:16).

Conference speeches frequently make reference to poverty conditions as a
cause of crime, and when the probation association formally advocated the
socialized court, as they often did, this concern 1s somewhat implicit. As
did the ACA, the NCCD also objected to restrictions against probationers
and ex-prisons participation in such things as the CCC and the cavil
service (1921, 1935).

However, formal references to economic causes of craime, or advocacy
of economic change as a remedy are not frequent in formal statements. The
first instance was in the 1930's when a general statement was passed "recog-
nizing the tragedies which economic and social insecurity have brought to

our people" (National Probation Association Yearbook, 1935:266). The

rather general resolution calls for support of all measures which are
effectaive i1n bringing about a reconciliation of individual freedom and

social security (1935)., The statement goes on to cate the importance of
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home, church and school as positive instruments, and "the need to remove
from the communities economic and social hardships injurious to the moral

and sparitual advancement of our people."

As with other groups, crame prevention itself i1s spoken of 1in terms
of physical and moral education (1919), early treatment of behavior problems
(1922, 1930), public playgrounds (1936), and legal education (1940). Proba-
tion itself was also spoken of as a preventative measure (1943), which could
help meet the problems that would be caused by returning servicemen and dis-

placed 1industial workers.

It was not until 1973 that a formal statement affirms that criminal
Justice planning cannot be separated from federal planning with regard to
social, medical, education, employment, housing and economic conditions
that determine the quality of life and environment. Recent statements have
also made background reference to the importance of economic variables in
determining who comes into the craminal justice system as an offender.
Recognition of this factor, as will be seen, however, has led more fre-
quently i1n the NCCD to advocacy of criminal justice system withdrawal or
increase stress on legal rights, rather than advocacy of economic change.
The former are areas within the purvey of organizational concern, while the

latter 1is not.

Summarz

Examination of the policy statements supports the hypothesis that
the policy advocacy of the organizations would not advocate change 1in
economlc 1nequality per se. Moreover, references to economic conditions
as a factor in prevention are not frequent. The ACA has focused at times
on economic needs of ex-prisoners, but 1f anything has moved away from
cratical advocacy of societal economic reform. The IACP has consistently
not made causal statements with regard to crame, except to link "vice"
crame with the commission of more serious crames. The NCCD has always
implicitly stood for a craminal justice system which takes into account
mitigating community circcumstances of which poverty i1s one. However, 1t

1s only very recently that even general links are made to broader economic
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concerns in formal statements. Prevention advocacy for all groups has
primarily focused on education, early detection, recreation, home life,

religion, and youth crganization.

The Role of Procedural Rights and Legal Equality

In the first chapter the expectation was also stated that the
constitutional requirement of deference to procedural raights and equality
before the law would not be violated in policy advocacy. However, i1t was
further expected that debate would occur as to the interpretation of these
rights, and that the language of "rights" would be a rationalization made
for both reform and interest maximization. Relevant statements of each of
the organizations will now be discussed.

The IACP

As would be expected by virtue of their adversary task position
the IACP has concerned 1itself with rights of the accused only as a cur-
tailment upon their own raights. However, they have used the language of
"raghts" to justify their advocacy positions. In a 1911 statement against
New York State legislation limiting police interrogation, they cite the
right of the accused to speak to their accusor. In 1922 with reference to
extradition procedures, they call for legislation which would allow the
prisoner to have the right to waive the right to extradition papers and
"voluntarily" be returned to the jurisdiction in which they were wanted.
They have also stated that identification procedures, subject to debate
such as fingerprinting and photography, protect the raghts of the inno-
cent. Similarly, in a more recent resolution (1975) whose major point was
an objection to a congressional commaittee's investigation of FBI and CIA
intelligence activities, a plea was made that these not be curtailed and
that this be done in consonance with democratic pranciples. Formal state-
ments have also cited the importance of equal enforcement. In this way
while many of their techniques and practices potentially come 1n conflict
with citizen raghts they maintain a language of conformity to basic tenants
of equality before the law and constitutional rights.
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Only two partial exceptions to the language of deference to pro-
cedural correctness and rights occurred. One of these occurred in 1935 when
a resolution 1n craticism of parole policies refers to prisoners as those
"who have forfeited their rights as decent citizens by their criminal con-
duct" (IACP Yearbook, 1935:174). Another occurred in 1960. This was in
defence of police highway pursuit of law violators at high speed. The

resolution states:

International Association of Chiefs of Police
meeting in October, 1960, reaffirms its con-
viction that any action required for the
sufficient accomplishment of this objective
(1mmediate apprehending of the lawless) which
18 the essential mission of the police is
entirely justified on the basis of 1its pramary
responsibility to our society (The Police Year-
book, 1961:250).

But 1in most cases adherence to constitutional law 18 a basas for
legitimation. Indicative of this is the language of an IACP resolution
supporting J. E. Hoover in 1959, The resolution states in complimentary
reference to Hoover: "He is the very symbol of constitutional law enforce-
ment i1n the United States" (Police Yearbook, 1960:315).

In the years sance 1960, the IACP has made increased reference to
debated police procedures as being "rights of the police." For example, in
the defense of car searches without a warrant, they cate the right of the
police to protect themselves (1962). Differences also exist in IACP state-
ments relative to the environmental milieu. In the 1960°'s when several
craminal procedure cases dealing with evidence admissibility and question-
ing procedures were being first heard by the high courts, the IACP was more
anclined to be non-objecting. Recently given changes in the court and
expressed public sentiment they have more aggressively asked for case
rehearings (1975).

The ACA

No 1nstances were found in examining the language of the ACA policy
statements of lack of deference to constitutional delineation of procedural
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requirements. However, the language of rights has been used 1n several
different manners by the group over 1its hastory. Numerically, the ACA has
issued the most statements which seek to extend or refer to the rights of
those who enter the criminal justice system. This was especially true in
the period from 1935 to 1955. These have related primarily to rights
operative after release from prison vis-a-vis the wider society or rights
operative during the period of arrest, trial, and sentencing vis-a-vis the
police and courts. This i1s rather than during the time of imprisonment and
serving of sentence vis-a-vis correctional workers. ACA has preferred to
deal with questions of prison and parole treatment in terms of rational
correction methods or humanitarian concerns.

Indicative of a resolution dealing with conformity to legal require-
ments by another criminal justice agency 1s one objecting to the use of the
"third degree" by the police in the 1930's. This resolution states:

There has grown up 1n certain communaties a
practice known as the third degree, the contin-
uation of which threatens the very existence of
law and order in our nation. The enforcement

of law must be fair and humane. Lawless enforce-
ment of the law must cease (American Prison
Association Proceedings, 1932:433).

While resolutions dealing with such matters as prison discipline and living
conditions in prisons themselves in terms of prasoner rights, have not
frequently occurred in ACA policy statements, i1t was not until the most
recent period that the first evidence of overt conflict between correc-
tional workers and prisoner rights 1issues i1s manifest. Thas is largely
related to the prisoner self interest groups formed in the 1960's and
1970's the court activaty in this area, and statements of such groups as
the NCCD, who in the last period has become much more interested in rights
of the accused and convicted. This appears to have made the ACA more
reluctant to press for offender rights in other areas as well. This 1is
1llustrated by a brief account of ACA statements with regard to rights of

the accused, convicted and released.
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The first statement concerned with prisoner rights issues was an
assertion of the right of those who were wrongfully convicted to be given
reasonable indemnity for the wrongful deprivation of their liberty (1870).
This was one of the original principles of the association, and it was main-
tained in the 1930 and 1960 restatements of princaples. It was, however,
dropped in the 1970 restatement. Another early reference to rights was
that to a respectful burial at the expense of the state unless otherwise
desired (1904). Issues such as medical care, diet, and adequate physical
care sometimes currently spoken of in terms of rights were approached from
the perspective of humanitarian or rehabilitative ratienalization during

this period.

In the 1930's the ACA began to focus on ex-prisoners raghts for
certain jobs that were prohibited. Most numerous were the association's
objections to the exclusion of ex-prisoners from public work jobs (1937-
1939) and civil service employment (1939). In the 1940's and early 1950's
the association carried out a campaign to enable ex-prisoners entrance into
military service, and to make possible the full restoration of civil rights
to those who honorably served (1945). The ACA also urged liberalizing
licensing and certification reguirements 1n other civilian job areas from
which exprisoners were excluded. A 1971 resolution calls for full restora-
tion of civil raghts to all ex-offenders after a certain period. This,
especially with regard to purging of craminal records, has been opposed by
the IACP (1973). Such things as medical care (1951, 1974) and inclusion 1n
obtaining of rationed items during the war have also been spoken of 1in

terms of rights (1946), in more recent resolutions.

In the 1960 restatement of principles 1t 1s affirmed that the only
rights taken away from those accused of crime should be those necessary to
secure the trial, and the use of preventative detention is opposed. This,
however, was dropped from the 1970 restatement. In 1964 support of release
on own recognizance and bail reform had also been supported.

In 1962 the association 1ssued a statement that the Black Muslims
not be considered a religion, and hence not subject to the constitutional

guarantees of freedom of religion in prison. Saimilarly, the first court
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requirements that prisoners be given access to necessary legal materials to
prepare thear defenses were met with the passing of a resolution opposing
the use of general prison library funds for this purpose (1973). Later,
however, cooperative efforts with the ABA, with special government funding
were endorsed and undertaken to assist obtalﬁlng necessary legal materials
(1975). A bill was also supported by the ACA which was designed to reduce
what were referred to as "nuisance suits" against correctional personnel by

prisoners (1975).

As has been seen, the 1970 statement of principles contrasted with
that of 1960, 1s noticeable for dropping of all references to prisocner
rights., The most recent period of intense criticism of corrections cli-
maxed around 1972 and at thais time an overt response to this criticism was
made by the ACA in the form of a policy statement. This statement (ain con-
trast to the original thrust of the organization in 1870 which stressed the

growth of rehabatation over punishment) states:

The criminal justice system of the United States
does not limit action with regard to offenders
solely to corrective measures. Punitive sanctions
are a constitutionally, legally and generally
recognized method of dealing with criminals especi-
ally as general deterrence of potential offenders
(American Journal of Correction, 1972:20-22).

One can note the reference to constitutional legitimation of punishment
procedures as well as ensuring such things as job riaghts. More recent

statements have returned to the rehabilitative theme (1976), which until
the 1970's had been totally dominant 1n the language of the association.

The Standards Movement

At the same time that the prasoner rights movement was 1initiating
increased court challenges to conditions in prisons the ACA was alternately
developing increased stress on rational standard setting and a national
accreditation procedure. This has become the major correctional profes-
sions alternative to increased court intervention into prisons. The

standards movement appeared to be in the late 1970's potentially baoth in
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the role of elevating certain conditions and serving as an occupational
protective device against court interference. Court decisions in the later
1970's already showed indication of lessening scope of concern with prisoner
rights and deference to "rational prison management." (See Chapter 10 for
a more detailed discussion.)

From this discussion 1t can be seen that the ACA in the 1970's was
in certain areas less likely to support the rights of accused, convicted
and released prisoners than in other times in 1ts history. For the first
time 1n their history they also specifically call attention to the punative
function of corrections. At the same time, as with the IACP, deference 1is
given and legitimation is taken from constitutional requirements and the
development of specafic rational correctional standards in conformity wath
certain constitutional requirements has been the major recent focus of
attention. ACA language has consastently maintained deference to consti-
tutional raghts.

The NCCD

The National Council on Crame and Delinquency in its early period
as National Probation Association 1ssued few statements referrang to the
rights of prisoners. Stress was on the socialized court, and the proce-
dures of the adversary system were viewed as obstacles rather than aids in
setting forth reform interests. The question as to whether the "socialized"
court was 1n conflict with constitutional requirements was seldom raised.
Like the ACA, although to a lesser extent, the NCCD 1ssued statements
relating to job raights of ex-offenders (1921). In 1935 they objected to
the tendency to discriminate against those an probation or who had completed

probation and were 1in need of government relief or employment opportunities.

Unlike the ACA and the IACP, the NCCD has not been 1in the position
1n recent years of defending the rights of criminal justice workers, or
certain craminal justice techniques vis-a-vis objections based upon con-
stitutional guarantees to the raghts of the accused and convicted. In
contrast, 1n recent years they have been active 1in affirming rights of
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prisoners, and have used constitutional rights as a mode of criticism of
certain criminal justice procedures. In 1971 they issued statements
opposing preventative detention on practical and constitutional grounds.

In 1972 they published their Model Act for the Protection of the Rights of
Prisoners. This act affirms the authority of the courts to close prisons
which violate prisoner righs, limits the use of selitary confinement to
emergencies rather than as punishment, and sets a 48 hour limit on 1its use
without the prisoner seeing a doctor. The act affirms that the right to
food and medical trestment should not be altered as punishment, and asserts
that the only rights lost by prisoners should be the anes specified by law.
This statement was later criticized by some ACA members at their meeting,
although many of those who served on the committee which formulated it were
active 1n both organizations.

Another NCCD statement 1in the 1970's approached prison conflict

as inherent 1n the situation of keepers and kept. The statement approaches
conflict in terms of two parties each with certain claims, and applies some
labor negotiating principles (1973). In the association's 1973 statement,

advocating reserving sentencing to prison only for those legally designated
as dangerous they cite the constitutional favoring of liberty. The state-

ment affirms that in cases where there are a variety of means possible the

one which least interferes with liberty must be chosen. NCCD statements

have also noted the 1inability to operate prisons constitutionally.

It can thus be seen that the NCCD has increasingly used constitu-
tional civil rights arguments for its reform attempts which seek ameliora-
tion and the curbing of "overcriminalizing" activities. NCCD uses this
mode of rationalization of reform and ameliorating much more frequently
than advocacy of economic reform. In the absence of basic economic reform
from the agenda of alternatives, especially given NCCD citizen council
membership, stress on legal constitutional guarantees 1s the paramount

reform procedure.
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Summary

Given the adversary position the police occupy, the IACP has
consistently been in the position of attempting to broaden the proce-
dural options of law enforcement practitioners. But in almost all cases
a language of deference to constitutional requirements 1s maintained.
Recent years have witnessed the development of a language of concern
with the rights of police themselves as a self defense.

The ACA has overall issued the most statements making reference
to rights of those in the criminal justice system. However, in the last
period 1n the face of criticism and increased emphasis on rights of those
1n prisons by other groups, ACA has decreased 1ts own activities in this
area. Defensive statements in certain areas have been passed, one of which
asserts the constitutional right of the correctional system to enact punish-
ment. Like the police ACA has stressed self evaluation and monitoring as
an alternative to court intervention. Positive ACA focus has been on the
development and implementation of specific procedural standards for the
management and operation of correctional facilities and services. Corres-
pondingly, some recent court decisions have found certain prisaner rights
such as the right to form a labor union must be subservient to the dictates

of "rational prison management" (Procunier v. Martinez, 1974).

With fewer ties to a specific occupational group, the NCCD has not
been 1n the positian of defending police or correctional personnel against
prisoner right threats. They have moved from initial stress on the '"social-
1zed court" movement with advocacy of enlightened informal consideration
of more alternatives possible than those allowable in a formal adversary
system, to a stress on formal constitutional rights of those in the criminal
Justice system, This has been used to support a wide range of liberalizing
policies and criticism of current craminal justice practices. In the 1970's

this was the most frequent mode of rationalization of reform policies.



CHAPTER 4

SOCIAL WELFARE PROFESSIONALIZATION

The previous chapter has dealt with two essentially negative
parameters on policy advocacy, non-concern with economic 1nequality and
non-violation of constitutional requirements. In the first chapter, five
areas of expected positive concern related to the character of social
welfare professionalizing activity in the United States were mentioned.
These were: (1) occupational development with special focus on establish-
ing a depolitical mode of action, entrance and tenure requirements, and
maximi1zing of occupational control over task related social objects; (2)
the development of positive state bureaucratic response as the primary
locus of problem solving; (3) the development of a set of occupational
techniques; (4) the development of information accumulation processes;
and (5) correspondence of 1ssues to wide based dominant citizen concerns

of the hastorical period.

In thas chapter focus 1s on discussion of the specific content of
the policy statements which correspond to these activities over each of the
organization's hastory. It has been seen in Tables 3 to 8, that statements
relating to the above noted activities constitute the largest percentage
of the total statements. The separately categorized very salient issues
of auto regulation and prison labor represent links to major broader his-
torical problems of the period. A discussion of the IACP's policy advocacy
with regard to auto regulation, and that of the ACA with regard to praison
labor 1s indicative of further parameters or constraints historically
operative on policy choice and enactment over the first 75 years of the
20th century in the United States.

While some differences in approach of the three groups are mani-
fest, as will be seen further in Chapter 5, the areas of occupational
development and information gathering processes constitute the major areas
of topic overlapping with absence of conflict among the three groups. In

the area of specific occupational techniques there 1s much less overlap of
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concern between the IACP and the other two groups. Those topics concerning
occupational techniques about which overlap has occurred, however, tend to
be more controversial. Focus in this chapter is primarily on those tech-
niques whach involve less disagreement. The next chapter focuses on the
areas of disagreement between the organizations. The above five areas of
concern will now be discussed for each of the organizations.

Occupational Development

In considering occupational development related advocacy statements
of the three organizations, 1t should be noted that active members in all
three groups through most of their history have primarily either expressed
administrative concerns or citizen reform interests, rather than concerns
of line personnel. The extent of this has, however, varied for each of the
three groups and has changed somewhat over time for the three. The IACP
has always required for formal membership the holding of an administrative
police position. This has been broadened somewhat over time from admission
only of chiefs or commissioners to include department heads and others 1in
executive positions. The ACA i1n 1its early years had considerable lay
public input. After the first 25 years this had lessened considerably.
Membership has always been open and recruitment of line personnel has
occurred but active participation has pramarily consisted of federal and
state level correctional administrators. Active NCCD participation in the
first years was divided between citizen reformers, judges, and probation
staff, In the period between 1935 and 1955 it was most representative aof
probation and parole officers. After the late 1950's the group increased
citizen input and what can be called "professional reformers" input, but
overall lessened parole and probation occupational interests.

The occupational development advocacy concern for each of the
three organizations reflects the fact that each of the groups has formally
adopted at sometime the role of functioning as a professionalizing organil-
zation. However, traditional line occupational concerns such as adequate
compensation and work conditions are approached primarily as a means to
achieve more professional police or correctional services rather than as
ends i1n themselves., Moreover, at least for the police, there has been



7

evidence of conflict between the advocacy goals of the chief's organization
and that of other police occupational groups. This may also become true
for the ACA as guard unions become more powerful (see Chapter 10 for a
further discussion of this). A description of the occupational development
advocacy statements of each organization now follows.

The ACA

The pramary occupational development question for the National
Prison Assaciation (now ACA) in the first 50 years concerned what was
called the "politicalization" of the occupation. Prior to 1920 all state-
ments making reference to the occupational development also make reference
to the problem of political interference. This was regarded not only as
a problem for individual careers but as a major detriment to the successful
management of correctional operations. The 1initial statement of principles
1n 1870 states:

The two master forces opposed to reform of the
prison systems of our several states are political
appointments and instability of adminastration;
whaich stand to each other in the relation of cause
and effect (National Prison Association Pro-
ceedings, 1870:542).

The reformatory method itself was linked to the establishment of a new
profession with special training. They go on to state "only when the
administration of public punishment is made a profession will it become
scient1fic, uniform, successful" (National Prison Association Proceedings,
1870:542).

Over the next decades recommendations were made several times
for increased internal contrel over staffing. In 1884 1t was advocated
that wardens have control over staff appointments and that salaraes be
fixed. Even the chaplains dealt with the political interference 1ssue,
recommending that the association pass a resolution that no one was to
take a chaplain vacancy that occurred because of political reasons unless
they first publicly repudiated the interference (1892). To curb the
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general practice it was advocated that the wardens' group record the names
of anyone removed for political reasons for future action (1892).

For the ACA after the 1920's the focus of occupational development
related resoclutions switched to such topics as: the development of train-
ing (1923, 1925, 1933, 1938, 1940, 1954, 1960, 1970, 1971), adequate staff
numbers (1930), shorter hours (1923), and civil service and merit qualifi-
cations (1923, 1938, 1947, 1954, 1960, 1970) as major alternatives to polit-
ical appointment. Criticism of political interference per se declined., It
occurred after 1920 only in 1936, 1939 and 1960. In the 1960's and 1970's
the attainment of professional status (1960, 1970, 1966), development of
standards, accreditation and other self evaluation procedures (1970, 1972),
and professional protective legislation (1972, 1975) were of prime impor-
tance. Affirmative action 1s of additional concern (1975, 1976).

When the National Prison Association began in 1870, the primary
correctional personnel were wardens and chaplains, each of whom had notable
input into the early association activity. They also very early each
formed separate sub groups, initiating the umbrella-like organizational
structure that has continued over the 100 year period since 1870. The
correctional setting has come to include among others, psychologaists,
educators, librarians, and social workers, who perform many of the tasks
once undertaken by the chaplains., The organization formally dealt with the
occupation's segmentation in a resolution 1n 1933. This resolution cites
the entrance of these occupations as having the effect of freeing the
chaplains to devote their work to much needed religicus concerns. After
this the necessity af having chaplains in every institution is affirmed
(1949, 1952, 1954). Resolutions 1n more recent years have also affirmed
the need for having psychologists in prisons (1960, 1970).

Advocacy of adequate compensation has occasionally been initiated
(1947, 1946, 1884) but this has not been an overriding ACA occupational
concern. More frequently focus has been on training, merit selection, and
political interference.
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The IACP

The IACP has less frequently issued formal statements condemning
political interference but this occurred in 1901 and 1258. Several related
issues have also been of concern. In 1901 the reform advocated by the pro-
gressives of placing the police under a bipartisan board was endorsed. In
the first years, as it continues to do today, the association unsuccess-
fully adovcated police chief tenure protection laws (1896, 1899, 1975).

A closely ralated topic and at times a highly debated one, was the

acceptance of police rewards. At the initial meeting in 1893 the associa-
tion passed a resolution opposing the acceptance of rewards from public

sources but allowing them from private sources. The topic was raised again
when special auto theft bureau's were advocated by the IACP in the 1920's.
At this time a resolution affirmed that police should be allowed to keep
not less than half the amount of any auto theft rewards. It was not until
1975 that all forms of private rewards were formally discouraged. The

resolution speaking of rewards offered to officers states:

WHEREAS, The acceptance of such rewards by
individual officers casts a shadow of doubt
over the credibilaty of uniform enforcement;
and

WHEREAS, Officers are sworn to enforce all
laws and perform thear duties with unfaltering
resolution and are compensated; now, therefore
be 1t

RESOLVED, That the International Association

of Chiefs of Police, assembled at its 81st
Conference in Washington, D.C. on September 26,
1974, does not condone, and, in fact, discourages
the acceptance of such rewards on an 1individual
basis (Police Yearbook, 1975:248).

Periodically, the association has passed resolutions advacating
higher police compensation (1919, 1938, 1957, 1965, 1968). This has been
approached as an antidote to the police union movement which the associa-
tion has consistently opposed as an obstacle to police professionalization.
In 1944 and 1958 special bulletins were published by the IACP 1in opposition



74

to the police unionization movement (IACP Bulletin, Police Unions and

Other Police Organizations, 1944; rev. ed. 1958). These bulletins assert

that there 1s a basic contradiction between the union movement and police
professionalization., By 1968, however, police unions were so much a
reality that the IACP began to concentrate on condemning such things as
work stoppages, and more recently in 1975 they opposed a proposed police-
men's bill of rights. This had been supported by rank and file police
groups.

Consistently, a number of resolutions have dealt with promoting a
higher public image of the police (1913, 1927, 1928, 1935, 1962, 1965), and
also with defense against public criticism (1929, 1972). The latter 1s a
major theme in the speeches made at the annual conventions. In 1971, the
association passed a resolution whaich raised the question of the possibility
of the existence of a violent conspiracy against the police. The resolution
suggests that this be further investigated and appropriate action taken,
1f it became clear that a conspiracy exists. Another defensive resolution
passed 1n 1975 supported legislation to require the posting of bond to cover
police legal fees, by those legally accusing the police of misconduct.

The association has also strongly opposed cavilian review boards (1961).
Rather, the IACP has 1ssued a code of ethics (1958) and has called for
self evaluation (1969).

In 1932 following the criticaism of the police by the Wickersham
National Crame Commission, the association 1ssued a statement resisting
any general reorganization of the police system. Another 1ssue of concern
in recent years has been keeping or obtaining police representation on new

federal government craminal justice agencies (1970, 1973).

As with the other organizations, development of training and merit
selection qualifications have been of major interest. However, some dif-
ferences exist in thas area, The IACP has always maintained, and continues
to today, the importance of physical criteria as well as other qualifica-
tions, IACP resolutions have rejected in colorful language a certain type
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of applicant. For example, in 1927 a resolution states:

WHEREAS it 1s deemed advisable to have
a high standard of education, combined with
fine physical qualifications and moral worth
by civil service examinations for membership
in police departments; therefore be it

RESOLVED that the Association go on
record as approving high standards for member-
ship, particularly for applicants having police
minds; and be 1t further

RESOLVE that the Association does not
approve of the so-called "educational physio-
logical nuts" with sloping foreheads, receding
chins, watery eyes and hollow chests, who
represent themselves as expert criminologists,
for membership (IACP Proceedings, 1927:123).

Another area of difference has been the form of training advocated.
In contrast to the other groups only in 1922 diad the IACP formally stress
university courses. After this the stress was on the development of in-
group general and specialized training programs (1935, 1933, 1922, 1965,
1972). In 1929 the IACP endorsed a rifle school for police funded by the
American Rifle Association. This type of alliance will be seen later to be
of some probable influence on the development of the gun control policy of

the group.

The IACP has passed several policy statements attempting to delimait
the role of related occupational groups and to reject and affirm certain
roles for the police. A 1920's resolution objected to "self-styled psy-
chologists and psychoanalysts who inject themselves into criminal cases
for a fee," and the interference of social reformers wha produce "unen-
forceable laws" was also condemned (IACP Proceedings, 1925:114).

In 1925 they recommend that no elected judge ever have the authoraity
to 1ssue gun permits, An earlier resolution had recommended that polace
1ssue these permits (1922). The association also in the 1920's called upon

the Bar Association to purge itself of undesirable members. More recently
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in 1972 the association called upon the Attorney General to develop means
of accountability for those practitioners in other areas of the criminal
justice system. Similarly, special licensing requirement legislation for
auto mechanics and bus drivers has been formally endorsed.

With regard to the role of the police, i1n 1929 the IACP called for
more emphasis on protection of payroll masters, salesmen, and the recovery
of stolen goods. At a time when there was controversy over the organiza-
tion of state police forces which were initially used primarily against the
labor movement, after some discussion the IACP endorsed their organization
in 1921. It has been noted that the police themselves have resisted devel-
opment of many social reform roles that others have sought to foist on
them (Walker, 1977:55) and the IACP has expressed opposition to "non-law
enforcement drains on police time" (1969). However, the area of traffic
regulation 1s an area where the rightness of police leadership and continu-
ing enforcement control has been stressed. The IACP has repeatedly opposed
any attempts to separate this area from general police organization (1962,
1969, 1970, 1971). At a time when there were whispers of major changes
in the transportation system, a resolution was passed by the IACP seeking
funding to study the implications this would have on the law enforcement
communaty (1973). It can also be noted that by 1973 the role of the psy-
chologist 1s much more accepted. A resolution related to seeking funding
for a study of drugs and auto accidents refers to the value of a planned
multi-discipline approach involving psychologists and law enforcers. The
association has also consistently advocated police management in the area
of control of criminal justice information (1972). It has abjected to the
supplanting of FBI control over the National Crime Information Center by
another federal agency (1975).

One area in whach the ICAP has advocated something of a lessening
of police discretion or control has been i1n the area of the disposition

of juvenile traffic offenders. A resolution i1n this area states:

WHEREAS, In some areas aof the United States
there exists a system whereby juvenile traffic
violators are referred to police officers for
determination and disposition of their cases; and
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WHEREAS, It is the consensus of this Committee
that such system is extra-legal, ineffective and
ignores the division of governmental powers; there-
fore, be it

RESOLVED, That the Sixty-Fourth Annual Con-~
ference of the International Association of Chiefs
of Police, at Honolulu, Hawaii, adopt a declaration
of policy to the effect that police should cease to
serve in a judicial capacity in the determination
of traffic violations committed by juveniles (IACP

Proceedings, 1958:333).

This statement, as well as others in which the police have resisted an
increased role or control, 1s important in that the statement indicates
that occupational groups are selective in the areas in which they seek
control. Moreover, at times control may be viewed as definitely

undesirable.

Except for a condemnation of traffic ticket fixing in 1937, police
corruption, a favorite topic of government commissions, 18 not a topic of
resolutions until 1970, In the wake of the Knapp Commission findings a
general resolution was passed affirming the association's commitment to
eradicate police corruptinon. It can be seen from thas discussion that
professional occupatiocnal development advocacy by the IACP has followed
a course peculiar both to the police role and the IACP's adminastratively
orientated position.

The NCCD

The NCCD, begun several years later than the ACA or the IACP, has
been less involved in the early condemning of political influence. Thas
occurred as the direct primary focus of a policy or resolution statement
for the first tame in 1962. At this time the 'organization cited and con-
demned the improper use of political power as "still adversely affecting
the standards of praobation and correctional services in many communities"
(NPPA Journal, 1962:373).

In the first periods of the NCCD's history occupational interests

of probation officers were dealt with in resolutions primarily in terms
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of stress on training and merit civil service selection (1922, 1930, 1936,
1941, 1944, 1948, 1953, 1957), and better working conditions and compensa-
tion (1920, 1930, 1941, 1947). Since the organization restructured itself
in 1960 few statements have dealt with the above mentioned occupational
concerns. A 1973 statement by the Law Enforcement Council of the NCCD,
however, 1s more specific on corruption than statements by the IACP.

Focus 18 on corruption in all areas of criminal justice. Among other
things state investigators and prosecuting commissions are urged. Addi-
tional study of the problem was urged, which would focus on the extent to
which the corruption was related to structural varisbles and the relation-
ship of corruption to certain legal prohibitions and regulatory functions.

Affirmative Action has been an 1ssue about which differences
between IACP statements and those of the ACA and NCCD are especially
apparent. In a precursor to this i1ssue the IACP recommended in 1968
that low income requirements for eligibilaty for OEO police training
funding be dropped. Specifically in 1973, while for the first time
1ssuing a statement which condemned hiring discrimination, they also
affirm i1n the same statement that there should be resistance to any
"lowering of standards" to increase minoraty membershaip. Since then
while repeatedly condemning daiscrimination (1974, 1975, 1976) they have
opposed any form of racial quotas. This position bhas drawn criticism from
such groups as the National Organization of Black Law Enforcers (NOBLE),
whose president has publicly stated that the IACP's position demonstrates
a lack of understanding of the problem. He states: "I would submit that
the IACP's leadership in the law enforcement community in recognzzing and

confronting the problem 1s seriously lacking” (Williams, 1978:5).

The NCCD and ACA have both 1ssued stronger statements on affirma-
tive action which endorse specific percentage goals relative to sex and
racial quotas (1975). The ACA also restructured its own organization to
include much more minority membership participation with the result that
an the later 1970's there was some reversal of the defensive trend manifest

in the statements of the association in the early years of the 1970's. The



79

ACA 1ssued the earliest statement of any of the groups on racial discrimina-
tion when in the early 1950's the segregated hotel accommodations present
in a convention city were condemned, and the resolve made to avoid such

cities for future conventions.

From the description above it can be seen that all three of the
organizations have engaged in policy selection relative to de-politicaliza-
tion, tenure, training and entrance requirements, occupational role defini-
tions, and control over certain areas of concern. Attempts at occupational
status upgrading and defense from criticism have also consaistently occurred.
There have also been instances of advocacy of lessening of control 1in

certain areas..

The Growth of Federal and State Administrative Action and the Significance

of Coordination

In his study of the development of American criminology, Boonstrom
(1975) has cated the importance of the growth of the viewpoint that through
positive government administration crime problems (caused in his view by
the economic system) could be alleviated. He calls this the growth of the
positive state. The organizations studied here have all engaged in formally
advocating the enactment of certain tasks on federal, state, or local level
of government. A second corresponding theme 1s the significance of 1in-
creased coordination among the various government agencies as in 1itself
a way of prablem solving.

The ACA

For the ACA, a primary manifestation of this in the early period
consisted in efforts to get the national government to establish a parallel
federal prison system. The hope was expresed in formal statements that
this federal system would become a reform model to the states. In 1880,
the federal government had an estimated 2,162 prisoners who were boarded
in various state institutions (Table 4, Appendix A). In 1889 the prison
association first began to urge the federal government to build their own

"model" prisons. Debate occurred over this i1ssue with opponents noting
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the undesirability of "dragging prisoners away from their homes," much in
terms used by the community corrections advocates today. However, other
members expressed appall at the conditions i1n which they saw the federal
prisoners living in the Southern state prisons (National Prison Congress

Proceedings, 1895:144) and resolutions calling for a federal system con-
tinued (1890, 1913). In 1912 the Prison Association alsoc advocated a
federal reformatory system, and separate federal facilities for women were
advocated in 1915. In 1925 a federal jail system and federal training
schools were also advocated. By 1895 the association claimed initaial
success 1n this campaign. The first federal prison, a converted malitary
prison began operation and in the next 40 years, 14 new federal prisons
were built, The prison asscciation also recommended the establishment of
the Federal Bureau of Prisons. This was formally established in 1930.

There was evidence in the speeches of the meetings of the conven-
tion of the belief that the higher the level of government the more likely
rehabilaitative goals would be initiated and prison conditions impraved.
Initially the 1870 statement of pranciple of the National Prison Associa-
tion called for state centralization of prisons under a strong central
authority. This way a graded system of prisons as well as prisoners became
possible, and control of conditions would be increased. This 1s related to
the prason association's frequent condemnation of use of and conditions 1in
local jails (1884, 1926, 1945, 1944, 1952). In 1874 and 1936 the elimina-

tion of county jails was advocated.

By the mid 1930's focus had switched from urging the federal govern-
ment to assume parallel tasks to the obtaining of federal funding and inclu-
sion in federal programs. This 1s especially manifest in areas of funding
for staff training (1938), standard formulation (1934), use of federal
surplus property (1944-47), and food (1953-61), and aid in the area of
prison labar which state and federal restrictive legislation had made
very problematic (1934-36). State compacts of cooperation in areas of
prison labor and probation and parole were advocated (1946, 1948). In
the last decade the association called for the establishment of a federal
National Institute of Correction for overall correctional planning and

coordination (1973).
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The IACP

Unlike prison and parole/probation administrators who have advo-
cated state centralization, the IACP has steadfastly resisted any sugges-
tions calling for reorganization of the municipal quality of police forces
(1932, 1955). However, some parallel federal task assumption has been
advocated. The federal government has been urged to take over responsi-
bility for certain functions especially those related to criminal identi-
fication and statistics. This was first advocated in 1895. As the
FBI grew the IACP became a consistent ally and defender against criticism
with no expressed areas of disagreement. Following Hoover's lead they
objected to legislation put forth in the 1930's that would have permitted
state FBI offices. In 1950 the association directed all local and state
police forces to give any information coming to them concerning subversive
activity and other national security concerns directly to the FBI without
prior screening. The resolution states that only the FBI could evaluate
the information and do a proper 1investigation.

Other areas where federal action has been advocated related to
radio frequency adjustment, federal enforcement and prosecution of auto
theft, prostitution, and drug offenses. They have also advocated increased
federal legislation in the area of organized crime and federal laws relat-
ing to police assassination (1967, 1953, 1971). Like the ACA, the IACP
has often been invalved in obtaining police inclusion in federally funded
programs (1970, 1971, 1973).

While centralization of administration has not been advocated, cne
of the motivating factors in the organization of the IACP was the facilita-
tion of coordination among the police forces in the separate cities. At
the first meeting in 1893 formal statements include pledges of cooperation
among the forces and advocate the lessening of legal procedural require-
ments for interstate detaining. Since then interstate compacts and detain-

ing requirements have been the subject of resolutions i1n each decade.



82

NCCD

The Natienal Council on Crime and Delinquency has at times called
for state centralization of and aid to probation and parole (1931, 1933),
and much early effort by the NCCD was spent between 1917 and 1924 in draft-
ing and lobbying for a federal probation law, However, NCCD has more often
stressed the significance of home community responsibility (1932) and the
need for coordination on this level as a major factor in success (1934-36,
1947). The group has been most interested in federal assistance to commu-
nities to enable them to raise probation and parole standards (1938, 1957,
1959). Interstate compacts relative to probation and parole have also been
an issue of concern (1936, 1938, 1944, 1957). In the area of runaway chil-
dren federal responsibility has been advocated for return (1940, 1942).

In recent years, however, the NCCD has gone from positive stress
on community based action to a more critical stance opposing federal paral-
lelism in craminal justace. In 1972, NCCD urged that the Federal Bureau of
Prisons, which the ACA had so strongly lobbied for 50 years earlier, be
disbanded and that a Federal Correctional Agency, which would provide tech-
nical and financial aid to the states, take its place. In this statement
note was made of the fact that the Federal Prison System despite i1nnova-
tions had no better record than the states, and had been unable to serve
as a model system. Arguments against the system included; the tendency
to establish unneeded duplication of laws, the increase in the number of
federal prisons and prisoners, and the fact that the federal prisons can-
not be in every community and hence mediate against the development of
community corrections. They also sperifically opposed 1n another policy
statement in 1972, the then proposed and since enacted, building of several
new regional federal correctional centers. Rather, NCCD urged the using
of the money to develop community based non-institutional correctional
resources. This statement was specifically opposed by the ACA in the next
year (1973) and constitutes one of the basic areas of disagreement between
the two groups. Similarly, the IACP has formally objected to the lessening
of federal prosecution activity in the area of auto theft (1972), an area
which NCCD specifically cited as an example of unwarranted parallel federal

legaslation.
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Another area of federal activity has been the periodic organiza-
tion by the federal government of National Crime Commissions. Two major
ones have been the Wickersham Commission in 1929, and the President's
Task Force on Law Enforcement and Administration of Justice in the mid-
1960's. The 1929 Commission was headed by and took its name from George
Wickersham who at the time of his apointment to head the commission was the
president of the National Probation Association (now NCCD). He had also
been a past president of the ACA. The IACP first passed a statement of
cooperation with the commission citing its legitimacy in contrast to other
"self-styled bothersome crime commissions." However, the reports published
in several volumes were especially critical of the police, citing their
general incompetency in arresting criminals, and their 1llegal treatment
of those they dad arrest. The IACP then adopted a defensive position, and
formally set up a committee to investagate the report. Criticism of the
report 1n speeches at the convention was led by J.E. Hoover who 1n one of
his more mild references to it stated that he had "placed it permanently
under the table™ (IACP Proceedings, 1933:42). In general the IACP con-

ference speaches repudiated the whole report rather than responding to

the recommendations. Prason discipline procedures were another area of

strong critiecism 1n the Wickersham reports.

The National Prison Association also largely ignored the criticism
of prison discipline practices until the 1970's. At the time of the report
they responded only by calling for funds for courts to visit prasons (1932).
Thas intermittent but almost predictable periodic strong public criticasm
especially of the police by such groups as federal and state commissions 1s
of sagnificance 1in interpretation of the development of the police perspec-
tive as manifest by IACP statements.

The Collection of Information

Craminal jJustice ainformation can be classified into two types:
that which keeps information on individuals for identification purposes
and general statistics on related questions. Electronic data processing
has made the two merge closer together in recent years. Both have exten-

sive feedback potential for the craiminal justice practitioners. By virtue
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of its scope it is logical that a federal level has been indicated with
little debate.

The ACA

The area of collection of national criminal justice related infor-
mation constituted a major area of consensual overlap between the ACA and
the IACP in the early years of the organizations' history, and references
are made at the conventions to the interchange of support (National Prison

Association Proceedings, 1902:281).

The original 1870 statement of principles of the Prison Assocaation
called for the establishment of a nationally organized group to compile
craminal justice statastics. But in the next decades focus was more on
the development of identification procedures and their use. By 1887, they
advocated the use by all wardens of the Bertillon system of measuring pri-
soners. When the IACP established 1ts national headquarters for Bertillon
records the ACA formally gave support to this undertaking in 1894, a year
after the IACP began. Like the IACP the the Prison Association repeatedly
advocated 1ts subsequent organization under the Department of Justice
(1889, 1894, 1902, 1903, 1915). By 1907 fingerprinting had replaced the
Bertillon system. The fingerprinting of convicts (1907), aliens (1925),
and universal faingerprinting were advocated. The IACP long-term early
president William Sylvester in a speech to the police conference cited
the support the Prison Association had given the police on this issue,
and advocated they endorse some of the Prison Association concerns such
as the juvenile court (IACP Proceedings, 1902:24).

After 1920 the focus of the Prison Association became again the
collection of more general criminal justice statistics rather than identifi-
cation measurements (1947, 1957, 1964, 1970). The obtaining of a continuous
resource commitment for this by the federal government has been consistently
problematic (see Appendix 1). As a result information is intermittent
and often historically non-comparable.
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The IACP

As has been discussed, the establishment of national crime identi-
fication gathering procedures and files was the central concern of the IACP
at its initaation and for the first 30 years of 1its existence. During this
time the group kept the only national files of this type. So central was
this to the organization that one resolution posed made membership in the
Identification Bureau by the jurisdiction of the police chief necessary for
membership 1n the association (1900). From the time of the initiation of
the ID Bureau in 1894, the IACP also sponsored various legislation to
establish federal takeover. However, 1t was not until 1924 by presidential
action rather than legislation, that a federal bureau under the Justice
Department was established. The IACP files were then turned over to the
new bureau (1924, 1926). J. E. Hoover was 1involved in this initial organi-
zation and after this was consistently highly commended by the association
(1927-1965). Yearly from 1927 until the 1960's, a resolution honoring and
thanking J. E. Hoover was passed at IACP conventions. This practice was

stopped only when a decision was made to discontinue resolutions of this

type.

After turning over the identification files to the FBI, the IACP
became involved in the area of general crime statistics. An IACP committee
on Uniform Crime Reporting was established and this committee collected and
published for two years the first National Uniform Crime Reports. The
types of criames currently making up the FBI index of serious crime were
established by this committee, and an i1nitial reporting procedure manual
devised., Shortly after this the crime reporting role was also turned over
to the FBI. The IACP has maintained an advisory committee on Uniform Crime

Reporting.

Despite the fact that by 1930 as indicated by their own reports
aliens were undarrepresented in crime arrest, the association continued to
refer to the "alien menace" and passed statements advocating special ID's

and compulsory fingerprinting of the foreign born (1930, 1934, 1937, 1939).
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By the 1960's focus was on the collection of auto licensing and
accadent information (1962, 1964, 1966). The establishment of the National
Crame Information Center and 1ts reorganization has resulted in emphasis on

advocating 1t be kept under police management (1967, 1975).
The NCCD

The NCCD has less frequently been concerned in formal statements
with the advocacy of criminal justice records. NCCD has, however, been
the only group to deal with problems of record confidentiality in a formal
statement and has 1ssued standards which attempt to guarantee confidential-
ity with regard to probation and parale records (1959). In the area of
information gathering NCCD has been concerned primarily with specific

research questions and evaluative work.

The collection of crime related statistics has meant that the link-
age to such thlngs.as economic class and racial/ethnic group membership to
arrest and imprisonment 1s documented. It has also meant that crime rate
change, crimes cleared by arrest and recidivism cases are estimated. Each
of these has had important evaluative and feedback significance. Overall
high recidivism rates, a low ratio of crimes cleared by arrest for crimes
other than homicide, and rising crime rates point if not to the failure of
the of the occupation groups at least to the presence of serious limita-
tions. On the other hand, this information 1s also used to justify occu-
pational expansion in certain areas. An opposite feedback, however, has
been the growth 1in advocacy of criminal justice system withdrawal as a
positive alternative to a perceived crime amplification role of the
criminal justice system. Hence, diversion and decriminalization in
certain areas, both supported by the NCCD and the ACA, at times become
advocacy choices.

Methods of Task Enactment or Technique Development

In this section focus 1s an discussion of the major methods of
task enactment which have been thec subject of policy advocacy statements.

Two 1ssues, priason labor and auto contreol advocacy, are given special focus
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because of their saliency and because they are illustrative of lanks to
wider historical concerns. Probation and parole related statements which
can be congsidered a correctional technique and the primary interest of the
NCCD will be discussed separately in Chapter 5 which focuses on differences

between the organizations.

Table 5 in Chapter 3 presented the relative saliency of major task
methods of concern to the ACA and the IACP. For the ACA, after prason
labor, the amportance of classification, education, physical care, reward
system, moral persuasion, and group therapy can be noted. In the most
recent period community contacts are a salient concern. Unlike the IACP,
the ACA has only rarely issued specific statements on controversial prison
methods such as discipline procedures and the use of segregation units.
The conditions in and use of segregation discipline units had been criti-
cized extensively by the Wickersham Commission in the early 1930's., How-
ever 1t was not until 1975, at the initaation of an affiliate organization
of Black criminal justice workers, that the ACA specifically dealt with the
problem of the use of discipline segregation units. The ACA statement
calls in general terms for no further initiation of their use and for
work to eliminate exlszlng units where possible.

The ACA has been more willing to 1ssue condemnations relative to
Jail use and certain police methods. In 1909 the praison asseciation called
for an investigation of police lockups cating the poor conditions and pro-
cedures. In 1932 they condemned the use of the "thaird degree" by the police
and they called for the substitution of more scientific methods. In the
1940's they condemned the fee system of police payment and urged adequate
regular compensation, Federal legislation was also urged making it 1llegal
for law enforcement officaals not to prevent lynchings (1937).

Other than statements concerning length of stay the police have had
little to say about specific jail or prison treatment. The exception was
a statement in 1922 advocating special segregated institutions for profes-
sional, habitual and certain "anti-social types of prisoners."
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As seen in Table 5 (Chapter 3) excluding auto regulation the major
techniques waith which the IACP has been concerned have been related to
police radio communication and to enforcement policy. Unlike the ACA,
other areas are primarily ones which have involved considersble public
and legal debate. These are especially relative to privacy and incrimi-
nation rights questions. This debate has been a significant factor in
focusing IACP attention on these issues. As early as 1911 the question
of the use of photography prior to conviction and interrogation procedures
were debated i1ssues. The IACP successfully lobbied to have the governor of
New York veto legislation that would have required that a magistrate be
present during interrogation and prohibited photography of suspects prior
to conviction. The IACP used as a rationalization the raght of the accused
to talk to their accusors and cited photography as a safeguard against mis~
taken identaity.

In more recent years debates have occurred over search raghts,
electronic surveillance, and admissibility of evidence. In all of these
areas the IACP has sought to broaden police options. They have recommended
that police be excluded from existing wiretapping regulations (1957, 1970)
and that car searches without warrants be allowed in order for police to
protect themselves (1962). In 1953 the association first addressed the
question of widening admissibility of certain types «f evadence 1in drug
cases and by 1970 they were advocating court rehearings of the major cases
dealing with the exclusionary rule.

Links to Historically Dominant Concerns

The two most salient technigque related concerns have been prison
labor for the ACA and auto regulation for the IACP. The nature and out-
comes of these concerns are further 1llustrative of envaronmental param-

eters or constraints. Each will be discussed in turn,

The Prison Labor Issue

The pacture that emerges of the labor situation in American praisons

between 1870 and 1976 1s one of oscillation between overworked exploitation
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under and inhumane contract lease system and legislatively fostered idle-
ness. At the time of the first prison congress in 1870, 75 percent of pri-
son labor was done under a contract or lease system to private individuals
or corporations. At this time the major prisons were self-sustaining with
some showing a profit to the state as well as the contractor (National
Prison Congress Proceedings, 1874:47). Prison systems in New Hampshire,

Massachusetts, Rhode Island, Connecticut, Vermont, New Jersey, Maryland,
New York, Illinois, Ohio, Indiana and others all report themselves to be
self-sustaining 1n the 1870's (NPA Proceedings, 1874:47).

The National Prison Association, as did several reform groups of
the time, 1ssued statements opposing the lease and contract system as cruel
and unjust, and damaging to rehabilitative goals. However, the statements
spoke of prison labor 1in itself as a central cornerstone of rehabilitation
(1870, 1874, 1889, 1895).

Formal opposition of free labor to prison labor in the United
States reportedly occurred as early as 1801 when the Mechanics Association
of New York protested the competition of prison products. By the time of
the first decades of the National Prison Association, prison labor was a
full-blown political 1ssue. One speaker at an early NPA convention noted:
"The labor of prisons 1s one of the problems that i1s agitating the people
of New York more, I suppose, perhaps than any other subject"” (National
Prison Conference, 1883:39). It 18 difficult to conceptualize in current

days of eclassification of prisoners as inadequate persons unable to be
productive in American society that the products of prison labor should
have aroused great ire to workers of several persuasions., For example,
the Socialist Party platform af 1912 contained a clause against interstate
commerce of prison products as well as those manufactured by child labor.
Opposation from labor interests was primarily related to competition. For
other reformers it was related to the exploitation and inhumane conditions
of prisen labor conditions,

The National Prison Association in 1its 1870 statement of principles
opposes the contract lease system but affirms the central importance of
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work in prisons. The statement answers at length the criticism that pra-
son labor and trade training were 1injurious to free labor by citing the
fact that prisoners were taken off the labor market, and hence competition
for jobs was lessened. The statment also points out that workers would
have to support prisons without prison labor. Throughout the next decades
NPA statements continued to abject to the high profits of the contractors
and working conditions. Wage compensation was also advocated in 1874 and
1889. However, by the 1880's and 1890's federal legislation had been
introduced to restrict the transporting of prison made products on inter-
state commerce and the sale of state prison products to the federal govern-
ment. Partly because they were opposed to the contract system and partly
because they were i1n a period of organizational ambivalence with regard

to their role vis-a-vis specific controversial legislation, rather than
formally oppose this legislation the prison association called a confer-
ence of governors to discuss the 1ssue (1895). By 1905 Theodore Roosevelt
had 1ssued a presidential order prohibiting the sale of prison goods to the
federal government or the working of state prisoners with or on federal
property. Except for World War I and II, this prohibition remained in
effect until 1963,

Throughout the decade up to 1920 the association continued to urge
the abolition of the lease and contract system and throughout the period up
to 1930 the system almost disappeared. The state use plan was advocated to
take the place of the contract system with interstate compacts making pos-
sible transfer of goods and a feasible system (1926). However, the depres-
sion brought a new wave of restrictive federal and state legislation, one
of which finally prohibited interstate transfer of prison made goods. In
this period the prison association actively opposed the passage of this

legaslataion.

The 1929 statement asking the repeal of the Hawes-Cooper Bill,

which restricted interstate commerce related to prison labor, 1s indica-
tive of the development of thanking in this area.
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Whereas, in January, 1929, a bill known
as the Hawes-Cooper bill passed Congress, we
respectfully request Congress to repeal said
bill.

BE IT RESOLVED, that we are opposed to any
and all state and federal legislation that
would directly or indirectly interfere with the
production, manufacture, transportation or sale
or products of penal institutions; that we be-
lieve such legislation is unnecessary, unwise,
and unfair to the taxpayers, penal institutions
and their inmates (NPA Proceedings, 1929:146).

Resolutions 1in the 1930's are filled wath references to the "thou-
sands of prisoners 1in the state prisons of America thrown into idleness

through restrictive federal legislation" (American Prison Association Pro-

ceedings, 1937:413). Similarly, referring to the state use system severely

restricted by depression legaslation, the Attorney General's Survey of Pri-

son Conditions states that this was the final blow to a system that was

beginning to show some progress. They conclude: "In 1935, for the great
majority of praisoners the penitentiary system had again reverted to its
original status of punishment and custody," (Gill, Howard, Attorney
General's Survey of Release Procedures, 1949:53). Thus, by 1935 the

problem of prison idleness had become a major theme of the ACA's state-

ments. After the passage of the restrictive legislation the federal
government set up the Prison Industri.. Reorganization Administration
which the essentially defeated ACA endorsed.

In the 1940's the suspension of certain federal restrictions due to
war needs, reportedly gave some easing of the 1dleness problem. A few war
contracts were obtained in the early 1940's the ACA formulated statements
concerning the development of modern labor rights in prisons (1944). After
the war statements advocated that defense work continue, as some allevia-
tion to the idleness problem (1951) and the ACA maintained a representative
1n Washington to deal with this for a number of years (1951-1954). The
late 1950's saw a campalgn by the association for a Department of Labor
survey of the prison labor problem (1954-1957). The association in deal-
ing with the increase in prison riots occurring in the 1950's made links
to the 1dleness problem as a major contributor.
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In the 1960's the association began to ask that the federal govern-
ment rescind the 1905 Presidential order still in effect prohibiting sale
of state prison products to the federal government or working on federal
property by state prisoners. The NCCD joined the ACA 1n this campaign and
1t was rescinded in 1963. It had been found that these restrictions had

also applied to work release Jobs for those still under state supervision.

Wage compensation for prison work has been advocated several times
by the ACA, but they have not been specific as to amount. The NCCD in 1972
issued a statement calling for minamum wage payment for employed prisoners.
The statement also cites the current continuing unsolved problems of lack

of work, obsolete equipment, and no work incentaives.

The hastaory of this 1ssue, as well as related restrictions on job
rights for released prisoners 1s indicative of the problems occurring when
employment 1s constantly problematic for a percentage of the population.
It also demonstrates the ACA's and othe: reform groups' inasbility to
realistically counter the symboliec and real interests of organized labor
for whom, faced with their own problems, the conditions of prison life
are of a low prioraty. It 1s also indicative of the manner in which two
historically undesirable options, in this case exploitation under the
contract system versus enforced idleness, become the primary occurrences
on the agenda of alternatives. (See Chapter 9 for a further discussion

of this 1issue.)

Auto Regulation

An examination of the IACP's advocacy with regard to auto control
1s another area in which limitations on the agenda of alternatives is
apparent. Overall this 1s the i1ssue about whach the most resolutions have
been passed by the IACP. Primarily these occurred in the last period from
1956 to 1976, when they were 35 percent of the total. But the assaciation
began to work upon drafting of a uniform driving code as early as 1919, and
by 1922 a first draft of a uniform code had been approved. In 1935 a grant
was obtained from the American Automobile Manufacturers Association's Auto
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Safety Foundation for work in traffic safety, and other smaller grants
followed from various insurance and more recently oil companies.

Traffic safety thus became a major undertaking for the IACP with
a center at Northwestern University and later Washington, D.C. By 1938 a
state and provincial section had been formed whose major focus was traffic
related activities and thas was the first area in whach the IACP developed
on-going field services. The significance of having major funding for the
formulation of standards and codes from groups with vested interests in
auto pattern maintenance, as well as their own developed vested interests
in this area can be seen to limit the range of solutions proposed to auto
safety.

The results of IACP activity in this area have been very detailed
codification and rationalization of driving procedures, which are routinely
modified. The area of auto regulation 1s one in which the police have had
more input in determining the legal reqgulations they enfarce than most
other areas. The IACP also began in the 1920's on-going recommendations
of adjustments to vehicles themselves to make them safer and less prone to
theft such as locks, mirrors, lights, tire construction standards, required
motorcycle helmets, seat belts, and safety inspection, It should be noted,
however, that it was not until a majority of the public had indicated
support for mandatory manufacuring requirements for seat belts that the
association, approached the topic. In general, as can be seen from Appen-
dix 2, the public has been at least as willing 1f not more so to support
certain safety measures than the IACP. Likewise in the area of speed and
driving age, the IACP has not been a force to either lower the speed limit
or raise the driving age. In the 1960's while objecting to the use of
speed as an advertising technique, they advocated that "adequate speed
limits of 50, 60, and 70 miles per hour" be enacted on the new highways
(1961). In the 1960's they also opposed a recommendation that the legal
draving age be raised to 18. More recently while they have endorsed after
the fFact the 55 mile speed limit, they have advocated dropping of federal

certification of state and loecal enforcement efforts in this area (1975).
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They have also called for dropping of periodic auto air emission inspec-
tions (1976) deemed crucial by environmental groups to meeting current air

quality standards.

A significant amount of concentration in this area has been upon
initiating licensing and other identification regulations, strict auto
theft control, and procedures relative to driving while intoxicated. The
IACP has also been involved in seeing that police interests are represented
in areas of highway construction planning. Auto regulation has been an
area where police discretion and the formal use of warnings has been

advocated.

In conclusion it can be noted the IACP has been very active in

the area of formulating the detailed rational methods of traffic movement
and safety without which traffic management would be impossible. It has
not, however, demonstrated 1itself as an i1nnovater i1n measures such as seat
belts and speed reduction which have been of some noticeable significance
in injury reduction. 0On a more general level, the statements are noticeable
for their at times recognition of the seriousness of the problem, but at the
same time the acceptance of the inevitability of serious traffic accidents.
There has also been noc exploration of advocacy of development of safer forms

of transportation, or reduced auto use.

Thus far it can be seen that the largest number of statements by
the groups can be positively considered i1n terms of occupational develop-
ment, growth of positive state adminaistrative problem solving, and the
development of specific techniques and information gathering procedures.
The specific relation to broad citizen concerns of the period such as
employment problems and transportation pattern strains have been explored

and certain further parameters on problem solving cited.

In the next chapter the degree of overlap of topics of concern and
the degree of agreement/disagreement between the advocacy of three groups
18 discussed.



CHAPTER 5

THE DIFFERENCES IN POLICY ADVOCACY BETWEEN THE THREE ORGANIZATIONS

In Chapter 1 1t was hypothesized that the growth in occupational
segmentation and new occupational categories for which the organizations
have developed representational interests would result in a decline of
overlap of concern. It was also hypothesized that there would be a growth
in statements of direct disagreement on those 1ssues of remaining common
concern., However, it was expected that the extent of polarization would
be limated by the mutually dependent position the groups occupy in form-
ing the executive area of the craminal justice system. It was anticipated
that the major components of professionalization would constitute the major
areas of consensual overlap, and that 1ssues which had some criminalization
content would be more likely to involve overt disagreement.

In this chapter focus 1s on the results of coding each statement of
the organizations relative to the statements of each of the other organi-
zations in order to evaluate the above expectations. The first section of
this chapter discusses the extent of overlap of topics of concern and the
second the extent of agreement or disagreement present 1in the overlapping
statements of the three groups. The third section focuses on analysis of
the major topical areas of agreement and disagreement, and the specific
content of the statements in disagreement. The relationship of disagree-
ment to craminalization content 1s discussed further ain Chapter 6, which
deals specifically wath the question of criminalization content of the
statements.

Degree of Overlap of Statements

Table 8 gives the percentage distribution of the degree of overlap
of concern of each group's statements with the statements of each of the
other organizations in each time period, as well as over the entire period.
Statements were considered to overlap in area aof concern 1if they were

either in direct agreement or disagreement with a statement of the other

95
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organization or were ones in which a very similar behavior was treated in
a like or opposing manner by the organization of comparison at any time
during its hastory.

One can see from the table that the extent to which IACP statements
had corresponding statements by the ACA steadily declined over the period
between 1893 and 1976. In the first period 70 percent of IACP statements
overlapped 1n area of concern with those of the ACA. By the period 1956~
1976 1n contrast 80 percent of IACP statements have no counterpart in those
of the ACA over its entire hastory. If one compares IACP statements with
those of the NCCD, excluding the period 1893-1915 which was before NCCD
started to publish statements, and hence can be expected to have a large
area of non-overlap, one finds a smaller but similar consistent decline in

overlap.

Table 8. Percent of overlap of concern of statements of the three groups
in each time period.

Statements 1870~ | 1893~ | 1915~ | 1936~ | 1956~ | Total
compared* 1892 1914 1935 1955 1976 Period

ACA statements with
reference to IACP 55.6 66.7 41.4 31.4 59.4 46,7

ACA statements with
reference to NCCD 58.7 50.0 61.7 43.2 80.1 60.9

IACP statements with
reference to ACA 70.8 56.2 44.4 19.7 31.8

IACP statements with
reference to NCCD 22.9 42,2 40.3 24.6 29.1

NCCD statements with
reference to ACA 81.8 66.0 72.3 74.9

NCCD statements with
reference to IACP 55.7 50.0 52.3 53.2

*Comparlsons are the percent of policy statements of the first organiza-
tion which have also been concerns of the second organization at some
point 1n its hastory.
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By the fifth period, only 25 percent of IACP statements had concerns that
had also been dealt with by the NCCD and only 20 percent had concerns also
dealt wilh by the ACA at some point 1n their history. However, the IACP
continues to have dealt with a large percent of the policy concerns of both
the NCCD and the ACA. The extent to which the NCCD issues have also been
dealt with by the IACP has remained consteant, about 50 to 55 percent over
the time period. 0On the average the IACP has dealt with 47 percent of the

concerns of the ACA. This was 60 percent in the last period.

Looking at the ACA statements one finds the highest degree of 1inde-
pendence 1n the period 1936 to 1955. The degree to which the IACP and NCCD
have also 1ssued statements over their hastory on the 1ssues covered by the
ACA was lowest in this period, 31 percent for the IACP and 43 percent for
the NCCD. ACA statement overlap with those of the NCCD is actually highest
in the last period. The two organizations have overall had a very hagh
degree of overlap of concern. Overall ACA policy statements have dealt
with 75 percent of the 1ssues dealt with by NCCD statements.

The high degree of early overlap of NCCD statements with those of
ACA 18 reflective of the importance of probation and parole as an issue of
concern to the ACA in the period 1915-1935 when NCCD was almost exclusively
focused on this area. In the more recent period NCCD has structurally
broadened 1its focus of concern, and considerable overlap remains. The
tendency is toward differentiation of approach between the twe groups,

rather than decline 1n common 1ssue concerns.

Overall then it 1s only the IACP statements which have consistently
increased 1n differentiation from the other two groups over time. At the
same time, however, the IACP continues to deal with a large portion of the
1ssues of concern to the ACA and NCCD. The behaviors not dealt with by
the ACA and NCCD, but present in IACP statement primarily relate to auto
regulation and the specific development of police methods. These issues
constituted 65 percent of the non-overlapping statements relative to ACA
statements and 59 percent of those not overlapping with NCCD statements
(see Tables 14-19).



98

The fact that the IACP has increasingly dealt with a larger number
of behaviors not dealt with by the other two groups, while the ACA and NCCD
maintain a large area of overlap, supports the idea that occupational seg-
mentation is most apparent for the police. But the fact that the IACP has
dealt with most of the 1ssues of historical and present concern to the ACA
and NCCD indicates that many 1ssues not directly related to specialized
police matters have been and continue to be i1n symbolic or concrete rela-

tionship to police interests as articulated by the IACP.

Agreement and Disagreement

Tables 9 to 11 give a classification of the topic overlapping
statements according to consistency with each other. In pilot coding
of the statements four classifications emerged. First were those two
categories of statements that were darectly either in agreement or oppo-
sition to a statement of the organization of comparison. Second were two
categories of statements whach had less direct negative or positive corres-
pondence but were ones 1in which a similar referrent behavior was treated
in either a corresponding or non-corresponding manner. An example of a
statement coded as partially similar would be a statement callang for
formal training requirements for probation officers by the NCCD or ACA.
Since the IACP has 1ssued parallel statements calling for such require-
ments for police officers this was classified as partially corresponding.
An example of a statement which involved dissimilar treatment, of a similar
1ssue, but not direct opposition would be one such as the IACP's statement
resisting "lowering" of standards for minority recruitment, and omission of
any support for affirmative action. Both ACA and NCCD statements on the
1ssue stressed affirmative action and specific quota goals. Hence these
statements not 1in direct conflict were classified as anes in which a

samilar 1ssue 18 treated disssimilarly.

It should be noted that each statement of a group was coded rela-
tive to whether the other group had at any time in 1ts history issued a
comparable statement. In the event of internal inconsistency of state-

ments, the policy statement 1ssued closest in time was taken as the frame



Table 9.

Topic overlapping ACA statements classified according to consisteney with statements of the

IACP and NCCD

Total
1870-1893 1893-1914 1915-1935 1936-1955 1955-1976 Peraod
# % # % # % # % ¥ ] $ %
ACA-IACP
Direct agreement (13) 37.1 (5) 31.3 (14) 26.4 (4) 7.5 (2) 2.0 (38) 14.7
Direct disagreement {5) 14.3 (5) 31.3 (15) 28.3 (7) 13.2 (17) 16.7 (49) 18.9
Partly similar
behavior treated
consistently (7) 20.0 (2) 12.5 (10) 18.9 (28) 52.8 (45) 44.1 (92) 35.5
Partly similar
behavior treated
1consistently (10) 28.6 (4) 25.0 (14) 26.4 (14) 26.4 (38) 37.3 (80) 30.9
Total (35) (16) (53) (53) (102) {259)
ACA-NECD
Direct agreement (19) 51.4 (4) 33.3 (54) 68.4 (24) 32.9 (34) 24.8 (135) 39.9
Direct disagreement 0 1 8.3 1] 1 1.4 4 2.9 6 1.8
Partly similar
behavior treated
consistently (11) 29.7 (5) 41.7 (19) 24.1 (45) 61.6 (86) 62.8 |(166) 49.1
Partly similar
behavior treated
inconsistently (7) 18.9 (2) 16.7 (6) 7.6 (3) 44 (13) 9.5 (31) 9.2
Total (37) (12) (79) (73) (137) (338)

66



Table 10. Topic overlapping IACP statements classified according to consistency with statements of NCCD

and ACA
Total
1893-1914 1915-1935 1936-1955 1955-1976 Period
# % # 4 # % # -4 §# £
TACP-NCCD
Direct agreement (3) 27.3 (6) 11.1 (3) 10.3 (2) 1.7 (14) 6.5
Direct disagreement (3) 21.3 (22) 40.7 (5) 17.2 (24) 19.8 (54) 25.1
Partly similar behavaor
treated consistently (3) 27.3 (16) 29.6 (14) 48.3 (64) 52.9 (97) 45.1
Partly similar behavior
treated 1nconsistently (2) 18.2 (10} 18.5 (7) 24.1 (31) 25.6 (50) 23.3
Total (11) (54) (29) (121) (215)
1ACP-ACA
Direct agreement (27) 79.4 (15) 20.8 (8) 25.0 (4) 4.1 (54) 23.0
Direct disagreement (3) 8.8 (20) 27.8 (2) 6.3 (13) 13.4 (38) 16.2
Partly simlar behavior
treated consistently (2) 5.9 (26) 36.1 (16) 5.0 (70) 72,2 (114) 48.5
Partly similar behavior
treated inconsistently (2) 5.9 (11) 15.3 (6) 18.8 (10) 10.3 (29) 12.3
Total (34) (72) (32) (97) (235)

00!l



Table 11.

Topic overlapping NCCD statements classified according to consistency with statements of the
ACA and IACP

Total
1915-1935 1936-1955 1955~1976 Period
# ] ¥ % # -4 # %
NCCD-ACA
Direct agreement (51) 70.8 (13) 54.5 (20) 48.8 (89) 58.6
Direct disagreement (o) o (g) o 3) 7.3 (3) 2.0
Partly similar behavior treated
consastently (21) 29.2 (15) 45.5 (18) 43.9 (54) 35.5
Partly similar behavior treated -
wncansistently (0) o (D) © (5) 14.6 (6) 3.9 Q
fotal (72) (33) (a1) (152)
NCCD-IACP
Direct agreement (3) 6.1 (2) 8.0 (0) 0 (5) 4.6
Direct disagreement (6) 12.2 (3) 12.0 (18) 47.1 (25) 23.1
Partly similar behavior treated
consistently (14) 28.6 (8) 32.0 (7) 20.6 (29) 26.9
Partly similar behavior treated
wmconsistently (26) 53.1 (12) 48.0 (11) 32.4 (49) 45.4
Tatal (49) (25) (34) (108)
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of comparison. In this way the possibility of both agreement or disagree-
ment was maximized.

Before looking at changes in the extent of agreement over time, it
1s useful to summarize the overall picture of agreement levels between the
statements.

Overall Agreement/Disagreement Levels

Looking first at the NCCD statements considered relative to those

of the ACA one sees that there 1s a very high level of agreement, with 94.1
percent of the topic overlapping statements either directly agreeing or
treating a like 1ssue in a similar manner. In contrast 68.5 percent of
NCCD toprc overlapping statements with the IACP were in direct disagreement
or treated a similar behavior in a dissimilar manner. Only 4.6 percent of
topic overlapping NCCD statements directly agreed with those of the IACP
and 22 percent were 1n direct opposition.

Looking at IACP statements relative to NCCD statements one finds
a samilar high percentage of direct disagreement, overall 25 percent; and
a low percent of direct agreement, 6.5 percent. However, there 1s a much
larger number of issues that are treated somewhat similarly, 45 percent of
the total topic overlapping statements. There 1s also a lower percent of
partly similar 1ssues treated dissimilarly, 23 percent. Similarly compar-
ing IACP statements to ACA one finds overall more correspondence than oppo-
sition, although significant changes are apparent in the different time
periods. As will be seen, this agreement 1is related to the large number
of statements by the IACP dealing with occupational development and profes-

sionalizing concerns which constitutes an area of general consensus.

Comparing the extent to which ACA statements negatively or posi-
tively correspond to those of the IACP one finds slightly more direct
disagreement than direct agreement overall, but again a larger area of
similar treatment of related issues. Including issues of partial overlap
the degree of agreement/disagreement 1s quite evenly divided. ACA topic
overlapping statements tend to be very much in agreement with those of the
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NCCD with 80 percent either in direct agreement or involving similar

treatment of an 1ssue.

Overall then, ACA and NCCD statements relative to those of the
IACP, and IACP statements relative to the NCCD had more direct disagree-
ments than direct agreement. But if one considers thase statements of
partial overlap, only NCCD statements considered relative to the IACP
overall had more disagreement than agreement. Examination of the content
of those statements in disagreement indicates, however, considerable dif-
ferences in the types of statements for which agreement and disagreement
occurred. Before examining this, what 1s the extent to which levels of

agreement changed over time?

Changes 1n Agreement/Disagreement

All comparisons made indicate (Tables 9-11) that the percent of
direct agreement was much lower in the last periods than earlier pertiods,
and 1n all cases but NCCD statements relative to ACA statements the lowest
percent of direct agreement occurred in the last time period. This decline
18 especially noticeable for the IACP statements compared to those of the
ACA. In the first period 79 percent of the total topic overlapping IACP
statements were in direct agreement with ACA statements. By 1956-1976 this

was 4 percent.

However, the percent of direct disagreement in statements show more
evidence of fluctuation over periods than steady increase. Only the NCCD
statements compared to those of IACP and ACA had the highest percent of
direct disagreement in the last period, although the incidence and the
rat1o of direct disagreement to agreement was largest in this period for
all comparisons. Comparing NCCD statements to those of the IACP one finds
that the percent of direct disagreement 1n topic overlapping statements was
about 12 percent in each of the time periods between 1915 and 1955, and
then jumped to 47 percent in the period 1956-1976. There were no NCCD
statements 1n direct disagreement with those of ACA until the last period

when three were 1ssued.
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Comparing the statements of the IACP with those of the ACA and the
NCCD, however, one sees that both the period 1915 to 1935 and 1956 to 1976
are ones of high disagreement. While the incidence of disagreement is
haghest 1in the last period the actual highest percentage of disagreement
occurred between 1915 and 1935. The period around World War II (1935 to
1955) 18 one of a declined incidence of overt direct disagreement. Histor-
1cal writers have samilarly identified this as a period of increased con-
sensus 1in the country and this was also reflected in the dominance of
consensus theories of craminology (Skolnik, 1974). This was also a period
in which the rate of prison use in the country after some declines in the
early 1920's reached an only recently surpassed pesk (see Appendix 1).
The factor which makes the re-emergence of conflict between the IACP and
the other two organizations in the last period, 1956-1976, unique 1s that
1t 1s characterized by a high level of direct disagreement combined with a
lower 1incadence of direct agreement than occurred in the previous period of
increased disagreement between 1915 and 1935. Thus the ratio of darect

agreement to disagreement 1s lowest in the last period.

In summary then there 1s indication of an almost steady decline
in statements of direct agreement comparing the statements as divided into
the time periods of this study. However, the percentage of direct opposi-
tion has fluctuated and was relatively higher in the period 1915 to 1935,
and 1956 to 1976 than previous to 1915 or in the years surrounding World
War II. No decline 1s also apparent in those statements for which parallel
or partial similarity of treatment was found. This suggests the usefulness
of a view in which wathin the context of sub-system diafferentiation but
continued maintenance of inter-dependent organizational arrangements,
certain elements of system integration continue to be manifest in policy
advocacy. Corresponding to further system differentiation and wider
environmental conflict levels, periods occur in which there 1s some degree
of polarization in certain areas. These are followed by a readjustment
whach retains elements of both system integration and some symbolic areas
of disagreement. A description of the content of the disagreement over

the organizations history is 1llustrative of this.
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Areas of Agreement and Disagreement

Tables 14 to 19 show percentages of agreement and disagreement 1n
all categories, and Tables 12 and 13 last only the categories having the
largest percentages in each case. One can see from the listing in Tables
12 and 13 that the areas of concern in which most direct agreement and
similar treatment between the IACP and NCCD or ACA occurred, relate to the
1ssues concerned with professionalization discussed in Chapter 1. These
primarily concerned occupational development, craminal justice statisties,
growth of positive state administration and coordination. Another area of
overtly expressed agreement has been prevention. It has been noted that
the organizations, in the general absence of notice of economic variables
1n formal statements, most frequently dealt with prevention in terms of
early detection, home life, religion, and education. For ACA and NCCD
considered relative to each other correctional treatment methods, proba-

tion and parole also constituted major areas of agreement.

The areas of disagreement between the IACP and the other two groups
related primarily to areas which have more criminalization content such as
legality of behaviors, use of probation and parole, forms of sentencing and
penalties for specific crimes. Between the ACA and NCCD prison construc-
tion 1s the major area of disagreement. In some cases the context of these
disagreements directly reflects protection or furthering of certain admin-
istrative interests. In others the disagreements relate more symbolically
to the positions the groups have come to represent. Symbolic 1s here used
1n the sense that Gusfield uses the term relative to the process whereby
after original expectations fail or are unrealizable a movement often
succeeds 1n developing symbols which are substitute goals for displaced or
unattainable aims (Gusfield, 1963:44). A more specific descraption of the
content and context of the statements in direct disagreement in each period

follows.

In the 1initial period 1870 to 1893 most of the specific statements
of the ACA (then the National Prison Association) which were i1n conflict

with later ones by the IACP were interpretative ones made at the first
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ment occurred over the entire time period

Direct Agresment

Occupational develaopment

Cramipal justice statistics
and identification

Level of administration

coordination: govern-
ment resocurce procurement

Direct Agreement

Occupational development
Prevention
Level of admanistration

coordination: govern=
ment resource procurement

Direct Agreement

Craminal justice statistics
and 1dentification

Occupataonal development

IACP - ACA
Percent of
Total Direct
Agreemsnt Direct Disagreement
30.7% Penalties and treatment for
specific crimes
19.6% Legality of behavaor
Probation and parole
10.1%

IACP ~ NCCD

Percent of
Total Direct
Agreement Direct Disagreement
50.0% Penalties and treatment for
spec1fic crimes
21.4%
Legality of behavior
Probation and parole
14.3%
ACA - LACP
Percent of
Total Direct
Agreement Direct Disagreement
Probation and parole
42.1%
Forms of sentencang and
10.5% court organization

Penalties and treatment
for specific crimes

disagree-

Percent of
Total Direct

Disagreement
28,4%
17.6%

14.9%

Percent of
Total Direct

Disagreement
27.8%
18.5%

16.7%

Percent of
Total Direct

Disagreement
36.7%

24.5%

10.2%
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Table 12.

ACA - NCCD

Percent of
Total Darect

Direct Agreement Agreement

Correctional treatment methods

Direct Disagreement

Construction of praisons (2)*
Level of admimistration (2)*
Probation and parole (1)#

Interpretation of craminal
Justice system (1)*

MCCD - IAcP

Direct Disagreement

Forms of sentencing and
court organization

Legality of behaviar

Probation and parole

NEED ~ ACA

and prison conditions 20.7%
Probation and parole 17.68%
Prason labar 12.6%

Percent of
Total Direct
Direct Agreement Agreement
Prevention (4)* 80.0%
Functioning of (1)*
criminal justice system 20.0%
Percent of
Total Direct
Direct Agreement Agreement
Praobation and parole 31.5%
Forms of sentencing and

court organization 16.9%
Level of administration

coardination 7.9%
Occupational development 7.9%

Direct Disagreement

Construction of prisons (2)*

Level of administration (1)*

*
Where number 18 less than (5) 1t 1s given in parentheses.

Major categories in which direct agreement and direct disagree-
ment occurred over the entire time period (Continued)

Percent of
Total Direct

Disagresment

33.3%
33.3%

16.7%

16.7%

Percent of
Total Direct

Drsagreement
28.0%
20.0%

12,0%

Percent of
Total Direct

Disagreement

66.7%

33.3%
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occurred over the entire time periad

Similar Treatment
Occupation development

Level of administration
coardination

Media concerns
Craminal justice statistics

Standards, research

Similar Treatment

Occupatianal develapment

Level of administration coordi-
nation, resource procurement

Media concerns

Samirlar Treatmentc

Occupational development

Level of administration
coordination

Craminal justice statistics
and 1dentification

Standards and research

JACP - ACA
% of Total
Similar
Treatment Dissimilar Treatment
42.1% Occupational development
Penalties, treatment
12.3%
Level of admanistration
10.5% coordination
G.1%
6.1%

[ACP_ -~ NCCD

% of Total
bYimilar
Treatment Digssimilar Treatment
49.5% Criminal justice statistics
and identificatian
12.4% Police methods
9.3% Occupational development
ACA - IACP
% of Tatal
Simalar
Treatment Dissamilar Treatment
31.5% Level of administration coordi-
nation: govermment resource
procurement
16.3%
Capital punashment
1643% Probation and parole
9.8%

Major categories in which partial consistency or inconsistency

% of Taotal
Dissamilar

Treatment

20.7%

24.1%

13.8%

% of Total
Dissymalar

Ireatment

24.0%

22,0%

16.0%

% of lotal
Dissimilar

Treatment

16.3%

10.0%

10.0%
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occurred over the entire time period (Continued)

Similar Treatment

Occupatiaon development

Correctional treatment
methods prison conditions

Level of administration
coordanation

Simalar Treatment
Occupational development
Level of adminmistration coordi-

nation, government resource
procurement

Craminal Justice statisties

Similar Treatment
Level of administration coordi-
nation, government resource
procurement
Occupational development

Forms of sentencing

Preventian

ACA - NCCD
% of Total
Samilar
Treatment Dissimilar Treatment
17.5% Construction of prisons
Level of administration coordie
15.7% nation: government resource
10.5% procurements
10.8% Interpretation and functioning
of the criminal justice system
NCCD - IACP
% of Total
Samilar
Treatment Digsimilar Treatment
35.7% Probation parole
Level of administration coordi=-
nation, government resource
25.0% procurement
14.3%
NCCD - IACP
% of Total
Samilar
Treatment Dissimilar Treatment
Level of administration coordi-
natiaon, governnent resource
18.5% procurement (2)*
16.7% Prison labor (1)*
11.1% Construction of prisons (1)*
11.1% Rights of prisoners (1)*

Riot control and
interpretation (1)*

*
Where number 13 less than (5) it 18 gaven in parentheses.

Major categories in which partial consistency or inconsistency

% of Total
Disgimilar

Treatment

22.6%

19.4%

19.4%

% of Total
Dissimilar

Treatment

25.1%

8.2%

% of Total
Digsimplar

Treatment

33.53%

16.7%

16.7%

16.7%

16.7%
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ments of the IACP, 1870-1976

ACA statements classified by topic as to consastency with state-

Percent Percent
of total of tatal
Percent Percent partial partial
of total of total overlap overlap Percent
direct direct dis-| similar dissimilar of total
agreement agreement treatment treatment non-overlap
statements | statements | statements | statements | statements
Occupational development 10.5 2.0 31.5 7.5 3.7
Level of responssa:
coordinataon and
government resource
procurement 2.6 4.1 16.3 16.3 8.1
Auto regulation
Probation and parole 5.3 36.7 1.1 10.0 1.4
Craminal Jjustice
gtatistics and
identification 2.1 16.3 1.3 o7
Forms of sentencing and
court organization 7.9 24,5 2.2 6.3 2,0
Correctional treatment
methods and prison
canditions 5.3 2.0 2.2 8.8 29.1
Prison labor 13.9
Institution type and
construction: use of
Jails 11 8.8 8.8
Standards and research 9.8 3.0
Police methods 2.5 3
Prevention 10.5 2.2 1.3 3.4
Legality of behavior 2.6 4.1 5.0 .3
Role of public 2.0 54 2.4
Rights of accused, con-
convicted and released
prisoners 2.0 5.0 7.1
Interpretation and func-
tioning of craminal
Jjustice system 7.9 6.1 8.0 5.7
Media concerns 4.3 o7
Penalties and treatment
for specific crimes 10.2 2.2 2.5
Allegrance to U.S.
government and
communism
Riot control and
interpretation 2.0 141 2.5 2.7
Treatment of aliens 2.6
Organized crime 5.3
Caprtal punishment 4.7 10.0
International craminal
Justice 3.3 3.8 6.8
Tatal N (38) (49) (92) (80) (296)
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Table 15. ACA statements classified by topic as to consistency with state-
ments of the NCCD, 1870-1976
Percent Percent
of total of tatal
Percent Percent partial partial
of total of total overlap overlap Percent
direct direct dis-| samilar dissimilar of total
agreement agreement treatment treatment non-overlap
statements | statements | statements | statements | statements
Occupational development 6.7 0 1745 9.7 4.6
Level of response:
coordination and
government resource
procurement 6.7 33.3 10.8 19.4 9.2
Auto regulation 0 0 0 0 0
Probation and parole 17.8 16.7 4.2 3.2 0
Crimnal justice
statistics and
1dentification .8 0 7.2 3.2 9.2
Forms of sentencing and
court organization 5.9 0 4.8 6.5 4.6
Correctional treatment
methods and prison
conditions 20.7 0 15.7 0 20.3
Prison labor 12.6 0 o 0 1.1
Institutron type and
construction: use of
Jails 6.7 33,3 5.4 22,6 3.2
Standards and research 0 0 8.4 0 1.8
Police methods o7 0 .6 0 o3
Prevention 5.2 o 3.0 0 2.3
Legality of behavior 1.5 0 .6 3.2 1.8
Role of public 1.5 0 4.2 0 1.8
Rights of accused, con-
victed and released
prisoners 6.7 0 4,2 0 4.6
Interpretation and func-
tioning of criminal
Jjustice system 2.2 16.7 3.6 19.4 6.0
Media concerns 0 0 1.8 0 1.4
Penalties and treatment
for specific crimes 2.2 0 1.2 6.5 9
Allegiance to U.bS.
government and
commun1sm 0 0 (1] 0 0
Riot control and
interpretation 0 0] 2.4 3.2 3.2
Treatment of aliens 0 0 o o 9
Organized crime 0 0 N 0 5
Capital punishment o7 0 3.0 3.2 1.4
International criminal
Jjustice 1.5 0 6 0 10.6
Total N (135) (6) (166) (31) (217)
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ments of the ACA, 1893-1976

IACP statements classified by topic as to consistency with state-

Percent Percent
of total of total
Percent Percent partial partial
of total of total overlap overlap Percent
direct direct dis-| samilar dissimilar of total
agreement agreement treatment treatment non-overlap
statements | statements | statements | statements | statements
Occupational develaopment 22.2 2.6 42,1 20,7 1241
Level of responge:
coordination and
government resource
procurement 5.6 12.3 13.8 8.2
Auto regulation 38,2
Probation and parole 1.9 2643
Craminal justice
statastics and
ident1fication 48.1 6.1 10,3 7.0
Forms of sentencing and
court organization 1.9 7.9 6
Correctional treatment
methods and prison
conditians 6.9 2
Prison labor
Institutaion type and
construction: use of
Jails
Standards and research 1.9 6.1 4,8
Police methods 1.8 6.9 14.1
Prevention 5.6 5.3 1.0
Legality of behavior 7.4 26.3 5.3 6.9 3.2
Role of publac 1.2
Rights of accused, con-
victed and released
prisorniers 5
Interpretation and func-
tioning of craminal
Justice system 1,9 .9 3.4 1.6
Media concerns 1.9 10.5 1.6
Penalties and treatment
for specific crames 31.6 3.5 24.1 G
Allegiance to U.S.
gover—~ent and
communism 1.8 1.6
Riot control and
interpretation 3.4 A
Treatment of aliens 1.8 3.4 N4
Organized crame 1.9 2.0
Capital punishment 5.3
International criminal
Justice 1.6 1.4
fotal N (54) (38) (114) (29) (503)
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Table 17. IACP statements classified by topic as to consistency with state-
ments of the NCCD, 1893-1976
Percent Percent
of total of total
Percent Percent partial partial
of total of taotal overlap overlap Percent
direct direct dis-| samilar dissimilar of total
agreement agreement treatment treatment non-overlap
statements | statements | statements | statements | statements
Occupational development 50.0 5.6 49,5 16.0 11.8
Level of response:
coordinataon and
government resource
procurement 14.3 3.7 12.4 10.0 7.8
Auto regulation 36.6
Probation and parole 7.1 16.7 2.0
Craminal justice
statistics and
identafication 3.7 o1 24.0 10.7
Forms of sentencing and
court organization 3.7 2.0 .8
Correctional treatment
methods and prison
conditions 4.0 o2
Prison labor
Instatution type and
construction: use of
Jails
Standards and research 1.9 8.2 4.4
Police methods 9.3 o1 22.0 11.0
Preventaan 21.4 7.2 .8
Legalaty of behavior 18.5 4,0 5.0
Role of public 1.1
Rights of accused, con=
victed and released
praisoners 4,0 .2
Interpretation and func-
tioning of craiminal
justice system 7.1 5.6 o 4.0 .8
Media concerns 9,3 2.0 2.1
Penalties and treatment
for specific crimes 27.8 2.1 1.5
Allegaance to U.S.
government and
communism 3.1 1.3
Riot control and
interpretation 2.0 A4
Treatment of aliens 1.0
Organized craime 2.1 4.0 1.3
Capital punishment 3.7
International craminal
Justice 3.1 1.3
Total N (14) (54) (97) (50) (525)
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Table 18. NCCD statements classified by topic as to consistency with state-
ments of the ACA, 1915-1976
Percent Percent
of total of total
Percent Percent partaal partial
of total of total overlap overlap Percent
darect direct dis-} similar dissimilar of total
agreement agreement treatment treatment non-overlap
statements | statements ]| statements | statements | statements
Occupational development 7.9 16.7 9.8
Level of response:
caordination and
government resource
procurement 7.9 33.3 18.5 33.3 17.6
Auto regulation
Probation and parole 3.5 1.9 5.9
Craminal justice
gtatistics and
adentafication 5.6 5.9
Forms of sentencing and
court organirzation 16.9 11.1 15.7
Correctional treatment
methods and prison
condxtions 3.4 1.9 2.0
Prison labor 2.4 16.7
Instatution type and
construction: use of
Jails 5.6 66.7 11.1 16.7
Standards and research 2.2 5.6 11.8
Polarce methods 3.9
Prevention 5.6 11.1
Legalaty of behavior 4.5 5.9
kole of public 5.6 11.8
Rights of accused, con-
victed and released
prisoners 3.4 1.9 16.7 o2
Interpretation and func-
t2oning of craminal
Jjustice system 2.2 1.9 3.9
Media concerns 1.9 3.9
Penalties and treatment
for specific crimes 1.1 1.9
Allegrance to U.S.
government and
commun1sm 2.0
Riot control and
1nterpretation 16.7
Treatment of aliens
Organized crime 1.9
Capatal punishment 3.4 1.9
International craminal
Justice 1.1
Total N (89) (3) (54) (6) (51)
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Table 19. NCCD statements classified by topic as to consistency with state-
ments of the IACP, 1915-1976
Percent Percent
of total of total
Percent Percent pertial partial
of total of total overlap overlap Percent
direct direct dis-| samilar dissimilar of total
agreement agreement treatment treatment non-overlap
gtatements | statements | statements | statements | statements
Occupational development 35.7 6.1 8.4
Level of response:
coordination and
government resource
procurement 8.0 25.0 8.2 16.8
Auto regulation
Probation and parale 12.0 3.6 55.1 1.1
Craminal justice
statistics and
1dentification 14.3 2,0 1.1
Forms of sentencing and
court organization 28.0 6.1 20.0
Correctional treatment
methods and prison
conditions 5.3
Prason labor 4.2
Instatution type and
construction: use af
Jails 6.1 1.1
Standards and research 4.0 10.7 2.0 6.3
Police methods 2.1
Prevention 80.0 7.1 5.3
Legality of behavior 20.0 2.1
Role of publac 3.6 4,1 6.3
Rights of accused, con-
victed and released
prisoners 8.0 2.0 2.1
Interpretation and func-
tioning of craminal
Justice system 20.0 4.1 2.1
Media concerns 2,0 2.1
Penalties and treatment
for specific crames 8.0
Allegiance to U.S.
government and
communasm 3.6
Riot control and
interpretation 2.0
Treatment of aliens
Organized crime 4.0
Capital punishment 8.0 2.1
International criminal
Jjustice 1.1
Total N (5) (25) (28) (49) (203)
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meetings relative to treating the criminal rather than the crime in sen-
tencing and espousing reformatory non-punitive goals for the criminal
justice system. A concrete area of disagreement was the ACA's support of
the indeterminate form of sentencing. This was first advocated by the ACA
an the 1870's. The IACP later 1ssued several statements repudiating this
form, and favoring determinate sentencing (1922-23) and the ACA continued
to express support (1890, 1900, 1915). The ACA, 1n a resolution coming
from the wardens section of the group, also called for the allowing for the
possibility of parole for those with 1life sentences (1912). In 1897 the
IACP had stated that parole should be limited only to non-felons. Thus
began an era of disagreement which was to climax in the 1930's.

The IACP also at this time was advocating vagrancy and suspicious
character legaslation (1893). The ACA and NCCD were finally in 1970 and
1975 to call for removal of vagrancy from the criminal codes. Another
area of some disagreement was the IACP's support aof easier interstate
extradition laws and the use of interstate detainers first advocated by
the IACP in 1893, and frequently thereafter. Some of these recommenda-
tions were later objected to by the ACA as interfering with parole (1934).

As has already been indicated the early statements of the ACA rela-
tive to the establishment of a federal prison system and federal bureau of
prisons were ones to which the NCCD was eventually to object and the ACA
to renew support.

Conflict Over Parole

The period 1915 to 1935 was one, as has been noted, in which there
were higher levels of disagreement between the IACP and the other two orga-
nizations who stood at this time very close together in approach. Most
frequently this occurred relative to probation and parole related issues.
However one interprets parole today, it 1s clear that the police in their
opposition viewed 1t as a means of shortening time served. At the same
time that the ACA and NCCD were linking probation and parole to crime
prevention 1n formal statements of support, the IACP was 1ssuing state-

ments linking it to a rapid increase in crime (1923), They also 1ssued
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formal statements specifying that it should not be used for crimes such

as homicide, robbery, burglary, arson and drug offenses (1922, 1923, 1926,
1929). They also called for not granting parole unless the judge and
prosecuting attorney would first agree (1922). In contrast the ACA was
calling for an extension of the crimes for which parole could be used
(1917, 1920) and extension of probation use (1913, 1916, 1920, 1924, 1926,
1931, 1932, 1935).

In 1926 the IACP formal statements went from calling for offense
related curtailments on parole use, to a more direct attack on existing
practices. They state, "until there 1s a general tightening up in grant-
ing of parole...the association cannot approve of the present method of
handling this very important element of substantive justice" (IACP Pro-
ceedings, 1926:263). This craticism continued to increase and a 1935
resolution called the abuse in the parole system a "travesty of justice"
(IACP Proceedings, 1935:174). The craticism found in the formal state-
ments, which generally represent a guarded manner of phrasing views, was

even more apparent at some of the speeches of the meetings. The criticism
was lead by J. Edgar Hoover who often addressed the IACP conventions. In
1933 he stated:

Who here present cannot recall scores of habitual
criminals who possessed characteristics which made
them beyond regeneration but they were not forced
to serve terms imposed upon them by the courts

and who have been accorded less than minimum
gsentences, paroles, praobations and pardons to an
extent which at times has caused police through-
out the country to wonder whether there 1s any
possible advantage to be gained in expending time
and money and sometimes life itself in placing
them behind bars. Somethang is decadedly wrong
with a system which may be so abused as to place
expressions of sentimentality before proper pro-
tection of society (IACP Convention Proceedings,
1933:47).

This viewpoint was not only i1n opposition to that of the ACA, and
naturally that of the National Probation Association (NCCD), but was also
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somewhat different that that expressed by some chiefs of police at meetings
in the first decade of the century before the growth of probation and parole
as separate occupation related legal options. At the 1909 convention Chief
Koeler of Cleveland, Ohio, advocating what was known as the "Golden RuleR
movement, spoke of attempts in Cleveland to reduce arrests. He states that
the spirit of the pclicy . . .

is to make every member of the police force a
kindly advasoer to the public generally and to
give everyone a chance to explain before being
put behind prison bars . . . never in our time
in the city of Cleveland will we go back to the
cruel system of throwing human beings carelessly
in jail, as has been the custom the world over
(IACP Proceedings, 1909:29).

By the 1930's, however, the "War on Crime" approach was dominant among the
police chiefs and probation and prole became symbols of what stood 1in the
way of achievement of victory in this effort (Walker, 1977). Ironically,
this was during the period when prison use and sentence length were both
risang in the country.

The National Probation Association (NCCD) 1n 1its early years con-
cerned 1tself almost exclusively with the legalization of the probataion
option, and the growth of the juvenile court. Going into the 1920's, the
probation association did not overtly deal with craticisms of probation
and parole 1in resolutions. It said little about parole whach was actually
much more frequently attacked by the poiice and Hoover than prabation,

ACA statements were more pointed in defending parole and eventually parole
use for all types of offenses was advocated by ACA.

By the mid 19320's however, both the ACA and NCCD issued statements
opposing the FBI and police criticism 1tself rather than simply defending
parole or probation. An ACA statement called the criticism "unfair" and
cited 1ts hindrance to a properly functioning craminal justice system
(1935). The ACA also established a committee to mediate between the IACP
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and the newly formed American Parole Association (the parcle association
later united with the National Probation Association). One National Pro-
bation Association statement in 1936 specifically asked that the U.S.
Attorney General request J. Edgar Hoover to refrain from his attacks

on parole and probation. The resolution cited the fact that Hoover's
facts were incorrect and misleading and the harm has misguided criticism
was producing. The IACP responded by defending Hoover and specifically
asking 1n a resolution that he not "be silenced" (1936).

Not immune to the criticism, however, both the ACA and NCCD passed
statements reflective of their own dissatisfaction with the conditions under
which probation and parole were administered and attempted to specify stan-
dards of admimistration. The NCCD expressed concern that the public linked
probation and parole together and were not clear as to thear difference.

It was 1n this period that they initially began to seek union with the
American Parole Agsociation.

This period of negative exchange 1in the late 1920's and 1930's
marked the climax of controversy on this issue. The last statement the
IACP made on parole 1itself was support of the federal parole system 1in
1937. Thas was seen as a model that in their view did not possess the
negative qualities of most of the state systems. The 1ssue per se was
then largely dropped by the IACP, after a period in which they had almost
yearly issued negative statements.

Gun Control

An area with a lessor number of conflicting statements, and one 1in
which the police took a stance of lessor regulation than that of the ACA was
gun control. Inatially the IACP first dealt with the 1ssue in 1908 when
they supported specific gun cantrol legislation for the city of Chicago.

By the 1920's the association had developed a more general policy which
favored requlation over outlawing. 1In 1923 they specifically stated thear
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objection to outlawing of hand guns and in 1925 they affirmed the right of
law abiding citizens to be able to have guns to protect their homes and
business. Instead they favored legislation making it a felony for "ex-cons
or foreign born" to own guns (1925). They alsoc favored police granting of
gun permits and opposed thas function for judges or any elected officials
(1925). Interstate transport, manufacturing regulations, and licensing of
dealers were also supported 1in specific legislative forms (1922, 1937,
1965).

The ACA on the other hand under the leadership of Sanford Bates,
who was the first head of the Federal Bureau of Prisons and was chairman
of the ACA resolutions committee at the time, passed a resolution calling
for legislation to outlaw the "manufacture, sale, or possession of the
revolver," or any gun with a barrel shorter than 26 inches except during
war. The resolution implies that police would be 1included in this by
stating in the resolution:

it has been demonstrated in England and elsewhere
that the possession of a revolver by law enforce-
ment officers 18 not 1ndispensable to maintenance
of law and order (ACA Proceedings, 1928:291).

This statement was not repeated in this form and later statements by the
ACA, similar to those of the IACP, support legislation aimed at regulation
rather than outlawing. The NCCD has not dealt with gun control issues 1in
1ts statements.

Other Issues of Conflict

Some debate also occurred at this time over the introduction of
routine diagnostic and psychological facilities in the courts. As would
be expected the ACA and NCCD strongly supported this (1917, 1920, 1921,
1930, 1934, 1935) and the IACP expressed opposition (1923).
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The period of the late 1930's into the 1950's was one of lessened
overt statements of disagreement. 0ld issues such as the use of the inde-
terminate sentence, and the use of interstate detainers continued to be
areas of divergence (1940, 1942, 1946). In thas period the IACP which had
already called for more stringent drug laws in the 1920's began to support
specifically as at first did the ACA, the Federal Bureau of Narcotics, and
thear head, J. D. Anslinger. Later both the ACA and more directly the NCCD
were to issue statements which opposed the aproach to drug control taken
by this Bureau, and 1its enforcement interpretation of the Harrison Act. In
1964 the NCCD specifically cites the Federal Bureau of Narcotics as a major
obstacle to a more rational approach to the problem, and recommends transfer
of drug control from the Treasury Department to HEW. The IACP continued
support of the FBN and specifically opposed this proposed change a year
later in 1965.

Returning to discussion of the period between 1935-1955, one
notices also at this time the development by the IACP of a strong stance
in other vice related areas. In the 1950's their formal statements sup-
ported "intensive suppression of prostitution (1953), legislation to curb
pornography (1952), and anti-gambling legislation (1952). This was just
prior to the time when the ACA and NCCD were to move away from support of

severe sanctioning and criminalization of vice related behavior.

Hence more of the overt disagreement in these areas came about
in statements of the 1960's and 1970's. In the period after 1960 once
again a series of i1ssues emerged about which the groups took directly
opposing stances. For the first tame the ACA and NCCD have overt dis-
agreement. The NCCD after its reorganization in 1960 adopted a much
more critical stance in general. Prior to 1956 only 5.1 percent of 1its
statements had been phrased negatively as oppositions rather than positive
endorsements. By the last period 35.9 percent of the statements were
phrased as oppositions.
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Capital Punishment

One 1ssue of high symbolic and actual consequence is capital
punishment. The IACP had first endorsed its general use in 1922. By the
1970's 1n the wake of negative Supreme Court decisions they called for
legislation mandating its use for certain homicides and those who kill
while in commission of a felony or for those who kill police or guards
(1973). The ACA first raised the question as early as the 1880's in
debate, but did not pass a resolution related to the issue until 1936
when they 1ssued a statement opposed to public execution. In 1944 they
passed a statement calling for the abolition of capital punishment for
women and juveniles. In the 1950's and 1960's the ACA formed a committee
to study capital punishment and the committee disseminated information on
the topic which leaned toward its general abolition. Finally in 1966 the
ACA passed a resolution which opposed capital punishment for any case.
The NCCD in 1963 also had 1ssued statements opposing the use of capital
punishment.

Another area in which the IACP and NCCD are in different symbolic
positions 1s that related to use of search warrants and electronic sur-
veilllance. The IACP has consistently been in the position of passing
resolutions opposing restrictions on law enforcement use of electronic
survelllance and other 1intelligence gathering procedures, and broadening
the area where search warrants are not necessary or the ease of search
warrant procurement (1962, 1969, 1970, 1971, 1975, 1976). Similarly they
have advocated that the exclusionary rule be applicable only when it has
been established that there has been "willful and flagrant abuse" by the
police (1974, 1976). NCCD statements on the other hand have advocated more

controlled use of search powers (1966) and electronic surveillance (1968).



123

In the 1960's and 1970's the issue of drug control was one of
central disagreement. In response to the NCCD's 1964 statement critical
of the U.5. Bureau of Narcotics, the IACP specifically emphasized in a
resolution their support the U.S. Bureau of Narcotics and stated that they
endorse the policy that "lenient penalties are not effective in dealing
with drugs" (1965). The IACP has continued to express this view, oppos-
ing any decrimainalization of marijuana, and advocating continuing severe
penalties (1971, 1972, 1973, 1974, 1976). The IACP has also opposed 1n
a resolution the decriminalization of public drunkenness (1971). These
statements are specifically in disagreement with the statements of ACA
and NCCD on related issues. In the 1950's and 1960's the ACA opposed the
restrictions, endorsed by the IACP, on parole and probation use for drug
offenders (1956, 1960). Then specifically in 1970 the NCCD and ACA recom-
mended that laws related to ''drug addicition, drunkenness, homosexuality,
other non-assaultive sexual behavior, vagrancy, gambling, truancy and
runaways" should be removed from craminal codes. An NCCD statement on
drugs also recommended elimination of possession of small amounts of drugs
18 a crame (1973).

The period of the 1960's and early 1970's was one in which academic
and practicing criminoleogists become very concerned with the problem of
"labeling" and the problem of concrete legal restrictions against ex-
prisoners. The NCCD in 1962 1ssued a model act which provided for the
annulment of conviction of crime after a certain period of violation free
discharge. Note was made of the fact that at the time in three-fourths of
the states a person convicted of a felony no longer had the right to vote.
It was maintained that the only rights to be lost upon conviction should be
those of the sentence (1962). The IACP specifically opposed the "purging
of criminal records" (1973).

In Chapter 2 1t was noted that the NCCD and ACA have had one of
their few areas of conflict related to the federal prison construction
taking place i1n the 1970's, and the NCCD's use of constitutional arguments



124

against prison use. The NCCD, after itself calling in the past for con-
struction of separate and better juvenile detention facilities, first
issued a statement calling for a general moratorium on prison construction
in the early 1960's. This statement referred to the fact there should be
no further institutions built until community alternatives were developed.
Arguments from economics and related to the proper use of probation and
parole were given. This statement was reiterated in 1972 when they cited
the ACA's estimated that only 15 percent of prisoners need maximum security,
and the growing belief that the more facilities built the mare the trend
would be toward increased use of incarceration. The ACA, however, endorsed
increased construction in 1972 and in 1976, in a resolution related to the
overcrowding and poor living conditions caused by the rapid increase 1in
prason use in the mid 1970's, they called for both increased remodeling
and construction and more frequent use of alternatives to incarceration.

In summary 1t can be noted that there 1s manifestation of increased
segmentation in the statements of the IACP relative to those of the ACA and
NCCD as evidenced by decline in overlap of concern. There 1s also a general
decline in statements of direct agreement between all the organizations
overtime. However, disagreement percentages have fluctuated rather than
steadily increasing between the IACP and the other two groups. The ACA
and the NCCD remain more close in advocacy position, but have manifest
overt disagreement for the first time in the very recent years. There
1s evidence of a large continuing area of overlap and similar treatment
relative to issues related to the professionalizang complex. Generally it
can be noted that two groups of statements have emerged. These are those
very frequent statements related to the professionalizing complex about
whach there are high levels of continuing consensus and those i1ssues which
related to the degree of severity of sanctions, legalization issues, and
topics related to procedural constitutional requirements, about which
highly symbolic opposition 1s expressed in certain periods. The extent
to which the organizations volley these 1ssues back and forth suggests that
to some extent they act to compensate each for the position of the other
within a limited framework of alternatives. The relationship between
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disagreement and criminalization content is discussed further in the next
chapter which evaluates the statements more specifically with regard to
craminalization content.



CHAPTER 6

THE CRIMINALIZATION CONTENT OF THE ORGANIZATIONS' STATEMENTS

The question of evaluation of the statements as to criminalization
content relates to a more general hypothesis which sees the development of
speclalazed criminal justice professions as amplifiers of deviance and
crime. A small part of this question 1s to what extent have the major
occupational groups involved advocated that an increased number of behav-
10rs be considered illegal, that there be increased severity of penalties,
or that procedural leeway of practitioners be increased. To answer this
question and to further describe the differences between the three organi-
zations i1n policy advocacy each statement was coded as to whether it advo-
cated behavior which: (1) increased; (2) decreased; (3) was equivocal; or
(4) was not directly related to the aspects of criminalization.

Craminalization 1s here defined i1n terms of whether an advocacy
statement 1nvolved one of the following: (1) legal prohibition of a
certain behavior of the general public; (2) legal requirement of a certain
behavior of the general public; (3) legal procedural requirements relative
to law enforcement, legal detaining or court processes; (4) length of time
served 1n or use of prison; (5) severity of life conditions and regulation

of prisoners and ex-of fenders.

Table 20 gives the percentage of statements of each organization
which were classified as directly advocating behavior related in some way
to one or more of the above aspects of craminalization. One can see from
the table that overall the NCCD and ACA had an almost similar proportion
of statements which had some content related to criminalization questions,
about 60 percent of the total. The IACP with a lower percentage overall
(39 percent) had a decline 1n percent of the total over the period, while
the NCCD had a noticeable jump in the last period. The ACA had the highest
percent i1n the fairst period 1870 to 1893.

126
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Table 20. Percent of statements involving criminalization or decriminal-
ization content (behaviors directly related to legal regulation
of the publie, procedural rights, length of time or content of
criminal justice sanctions)

Total
1870-1892 | 1893-1914 | 1915-1935 | 1936-1955 | 1956-1976 | Period
% % % % % %
ACA 79.4 54.2 68.8 52.1 59.1 62.5
IACP 50.0 48.4 37.5 36.0 38.0
NCCD 54,5 32.0 80.0 57.1

Table 21 gives an overall categorization of the statements which
had some form of criminalization or requlation content according to the
direction of stance. Tables 22 to 24 give the specific breakdown as to
Overall

categorization will be discussed first, and then the content of the state-

which of the five aspects of criminalization the behavior related.
ments discussed. Finally the relationship between overt disagreement in
statemenis between the groups and criminalization content will be further

evaluated.

The results were highly in the expected direction with the IACP
advocating criminalizing behavior most frequently and the ACA and NCCD
both more frequently advocating decriminalizing or deregulating behavior.
One can see also that there is a significant number, especially of ACA
The NCCD 1s most heavily

There are,

statements, that advocate equivocal behaviors.
involved in decriminalization advocacy in the last period.
however, large differences in the aspect of criminalization to which the
statements by the associations relate. More specific discussion of the

content of advocacy 1s necessary to further describe this difference.

Legalization - The Prohibition of Behavior

One can see from the breakdown in Tables 21 to 24 that the rela-
tive numerical incidence of concern with actual legal prohibition or



Table 21. Statements which relate to criminalization questions
classified according ta direction of advocacy

Total
1870-1892 1893-1914 1915-1935 1936-1955 1956-1976 Period
(N) % (N) % (N) % (N) % (N) % (N) %
Aca
Criminalization/

Regulation* (6) 12.0 (3) 23.1 (6) 6.8 (7) 7.4 (3) 4.0 (26) 7.5
Decriminalization/ .

Deregulation#s (21) 42.0 (4) 30.8 | (42) 47.7 | (53) 55.8 (55) 5a.5 | (175) 50.4
Equivocal###* (23) 46.0 (6) 46.2 | (40) 45.5 | (35) 36.8 (42) 41.6 | (146) 42.1
Total (50) (13) (88) (95) (101) (347)

IACP
Criminalization/

Regulation® (14) 58.3 | (39) 62.9 | (16) 59.3 | (122) 68.9 | (191) 65.9
Decriminalization/

Deregulation** (1) 4.2 (5) a&.1 (2) 7.4 (22) 12.4 (30) 10.3
Equivocal### (9) 37.5 (18) 29.0 (9) 33.3 (33) 18.6 (69) 23.8
Total (24) (62) (27) (177) (290)

NCCD
Criminalization/

Regulation* 1) 24 (1) 6.3 (2) 3.8 (4) 3.4
Decriminalization/

Deregulat ion®*#* (22) &45.8 {(8) 50.0 (40) 76.9 (70) 60.3
Equivocal#** (25) 52.1 (7) 43.8 (10) 19.2 (42) 36.2
Total (N) (48) (16) (52) (116)

*Includes statements that advocated increasing or maintaining legal prohibitions or requirements,
or severity of sentence as well as those advocating decreases in procedural rights of the asccused.

*sIncludes statements that advocate decrease in legal regulatien or prohibiting of behavior of
public, length or severity of content of criminal justice sanctions} or advocate increases in

procedural rights of the accused.

***Includes statements that advocate behavior which has had an uncleer effect on criminalizationg

questions such as the juvenile court and parole in certain contexts, or statements which invelve
different behaviors one of which increases criminalization and the other decreases.

gel
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Table 22. Classification of statements having criminalization content
according to area of focus: ACA

1870~ | 1893~ | 1915~ | 1936~ | 1956~
ACA statements 1892 1914 1935 1955 1976 Total
N N N N N N

1. Legalization - Publie

Prohibit behavior a 0 2 4 0 6

De-prohibit behavior ) ] o 0 3 3

Equivocal 2 0 0 0 0 2
2. Requlation -~ Public

Require behavior 3 3 2 0 0 8

De-require behavior 0 o 0 0 0 0

Equivocal 1 0 2 0 0 3

3. Criminal Justaice
Procedure

Decrease procedural
requirement : rights
of accused 0 o 1 1 1 3

Increase procedural
requirement : rights

of accused 3 0 2 4 4 13
Equivocal 3 2 10 4 7 26
4. Impriscnment Time and
Use
Increase time or use 2 0 0 0 2 4
Decrease time or use 1 2 13 2 1 29
Equivocal 1 3 8 7 9 28
5. Treatment of Those
Under Sentence and
Ex-of fenders
Increase severity or
regulation 1 0 1 2 1 5
Amend life conditions
or de-regulate 17 2 27 47 37 130
Equivocal 16 1 20 24 26 87

Total N 59 13 88 95 101 3417
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Table 23. Classification of statements having criminalization content

according to area of focus: IACP
1893~ | 1915~ | 1936~ | 1956~
IACP statements 1914 1935 1955 1976 Total
N N N N N
1. Legalization - General
Prohibit behavior 4 6 3 14 27
De-prohibit behavior 0 1 0 1
Equivocal 0 0 1 0 1
2. Requlation - Public
Require behavior 2 15 5 58 80
De-require behavior 0 0 0 14 14
Equivocal 0 5 2 2 9
3. Criminal Justice
Procedure
Decrease procedural
requirement : rights
of accused 8 3 6 33 50
Increase procedural
requirement: rights
of accused 1 4 2 7 14
Equivocal 8 9 6 29 52
4. Imprisonment Time and
Use
Increase time or use 0 12 2 15 29
Decrease time or use 0 0 0 1 1
Equivocal 1 2 0 2 5
5. Treatment of Those
Under Sentence and
Ex-of fenders
Increase severity or
regulation 0 3 0 2 5
Amend life conditions
or de-regulate 0 0 0 0 0
Equivacal 0 2 0 0 0
Total (N) (24) (62) (27) (177) | (290)
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Table 24. Classification of statements having criminalization content
according to area of focus: NCCD
1915- | 1936~ | 1956-
NCCD statements 1935 1955 1976 Total
N N N N
1. Legalization ~ General
Prohibit behavior 0 0 1 1
De-prohibit behavior 0 o 5 5
Equivocal 0 0 0 0
2. Regulation - Public
Require behavior 1 0 1] 1
De-require behavior 0 o 1 1
Equivocal 1 0 0 1
3. Criminal Justice
Procedure
Decrease procedural
requirement: rights
of accused 0 0 0 0
Increase procedural
requirement: rights
of accused 3 2 " 16
Equivocal 21 6 8 35
4. Imprisonment Time and
Uss
Increase time or use 0 ] 1 1
Decrease time or use 17 3 8 28
Equivocal 3 1 0 4
5. Treatment of Those
Under Sentence and
Ex-of fenders
Increase severity or
regulation 0 0 0 0
Amend life conditions
or de-regulate 0 a 15 20
Equivocal 2 3 2 2
Total N 48 16 52 116
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deprohibition of behavior has been limited for all three groups, with the
police having the most statements on these 1ssues.

Over the entare period, only a total of 29 IACP statements, 11 ACA
statements, and 6 NCCD statements specifically called for either criminali-
zation or decriminalization of a behavior. As expected, 27 of the 29 IACP
statements were in the direction of criminalization advocacy, 6 of the 11
ACA statements were i1n this direction, and 1 of the 6 NCCD statements was
in this dairection. There was also a limited range of behaviors faor which

criminalization was an issue.

An examination of the crime related public opinion polls also
indicates that there 1s a similar limaited recurrent range of behavior about
which public debate has occurred relative to criminal prohibition (see
Appendix 2). A major 1ssue of public concern at least as reflected in
frequency of occurrence in Gallup Opinion Polls, however, 1s one with which
the organizations did not deal directly, that of federal prohibition. This
1s 1n contrast to their frequent concern with drug legalization issues.,
This was not because the i1ssue was not raised. Before the turn of the
century temperance groups spoke at both ACA and IACP meetings and requested
supportive resolutions. In 1873 the ACA (then the National Prison Associ-
ation) responded with a vague statement that they would support any effec-
tive means to suppress the evil of intemperance. In 1876, however, they
specifically passed a resolution endorsing the settlement of the issue
on a local level. While alcocholism has been of recurring concern in treat-
ment related statements, during the public debate on federal prohibation
per se in the first decades of the 20th century the ACA was silent on the
i1ssue. As has been noted they have more recently called for removal of
drunkenness related crimes from the criminal codes (1970). The IACP in
a 1913 statement called for drafting legislation that would enact citizen
control of places that sell alcohol. However, like the ACA the police
association did not take a stand on federal prohibition. More recently
the IACP opposed decriminalization of public drunkenness, but endorsed
use of detoxification centers (1975).
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Legal prohibitions endorsed by the ACA included the already men-
tioned advocacy of gun outlawing and two other less severe statements on
the issue. Other craminalizing legislation related to organized crime
(1952), and two statements in support of federal anti-~-lynching legislation
(1937). By the last period 1956-1976 the ACA did not endorse any legal
prohibitions, but rather passed the several decriminalization statements
relating to crimes without victims. These have already been discussed in
Chapter 5 because they involved disagreement with the IACP.

In contrast, most of the behaviors which the IACP have advocated
be criminalized relate either to vice crimes, or to the crimwnalization of
behavior surrounding traditional crimes, which would make enforcement or
evidence production easier. Initially this involved advocacy callang for
uniform vagrancy, susplcious character, and professional thief legiaslation
(1893). In 1899 legislation making it 1llegal to possess criminal tools
was endorsed. Other statements related to making it 1llegal to send stolen
articles through interstate commerce (1928). Prohibitions against felons
and aliens owning guns have already been cited (1922, 1928). In the period
after 1955 laws relating to police auto pursuit were endorsed such as legis-
lation against use of smoke screens (1961) and legislation making 1t 1llegal
to flee the police (1965) or drive over flares (1965). Other legislation
related to organized crime as for example making 1t 1llegal to 1nvest
1llegally gained income 1n a legitimate business (1970). Legislation was
also advocated that would make 1t a federal craime to attack or injure a
police officer (1971, 1974) and a federal crime to assassinate a police
officer (1974).

The development of the IACP into a more criminalizing advocacy
position in the area of vice related laws than the other two organizations
reflects a turn around from earlier historical behavior. The development
of at least verbal official support for prostitution suppression by IACP
18 1llustrative of this (1922, 1953). Haller notes that suppression as
opposed to segregation was at first generally opposed by police chiefs, but
was advocated by social reformers demand:ng an end to red light dastricts.
He cites a commission 1n 1909 1n which 20 police chiefs testified against
suppression (Haller, 1970:630).
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Similarly, resolutions passed the National Police Chiefs Convention
held in 1871 1n St. Louis, 20 years before the initiation of the IACP, also
endorsed a policy of police and medical requlation of segregated districts
and social work treatment of prostitutes rather than suppression (National
Police Conference Proceedings, 1871:61). Reform victories, however,

resulted in specialized police squads with interests in maintaining vice
laws. In 1953 an IACP resolution was calling for "intensive suppression”

in this area.

The resistance of the IACP to drug decriminalization, demands
for stiff penalties in this area, and support of the Federal Bureau of
Narcotics has already been discussed. One of the consistent rationali-
zations given for this has been the link of drug use to more serious
crimes. Similarly alcohol use has been treated primarily in its relation-
ship to auto accident injury (1975). Another relationship stressed 1s that
of drugs, gambling, and prostitution to organized crime. While this 1s
seen as a reason for decriminalization for those advocating this course,
the IACP expresses the view that this 1s another reason for maintaining
criminal penalties. The Knapp Commission report and investigations of
extensive police corruption in the early 1970's, resulted in IACP state-
ments on the topic and support of a law which would make it 1llegal
for police to conceal on-going illegal gambling or other vice crime in
which more than one person was engaged (1970). Hence despite the fact
that enforcement in this area was a major problem for police in terms of

their own corruption, support continued for anti-vice legislation,

The NCCD has also issued anti-organized crime resolutions, however,
they combine this waith cautions related to abuse of privacy rights and
severe sentencing for those involved on a lower level, The only recommen-
dation that NCCD made that a behavior be made 1llegal related to the legal
prohibiting of wiretapping by private individuals or groups, and called
for regulation of manufacture of such devices (1968). Decriminalization
statements of the ACA and NCCD in the area of vice laws have already been
discussed. In 1970 and 1971 the NCCD also called for decriminalizing of
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abortion, and in 1972 the removal of juvenile curfew laws. In 1974, NCCD
also called for the removal of other status offenses from the juvenile
codes.

One sees from this discussion the following: (1) The range of
behaviors i1n question has been a limited recurrent one. These relate
pramarily to gun control, drugs, alcohol, prostitution, gambling, vagrancy,
laws related to organized or "professional® crime, and public use of
electronic surveillance; (2) The police have emerged as a defender of
laws 1n the area of vice and organized crime, though not in the area of gun
control. Thas is in contrast to earlier behavior of either not taking a
stance as with regard to federal prohibition of alcohol or opposing crimi-
nalization i1n such areas as prostitution in the 19th century; (3) Other
areas of police advocacy of increased legal prohibition relate directly
to ease of law enforcement, aorder maintenance and evidence producing
problems such as laws concerning criminal tools, interstate shaipment of
stolen property, and fleeing the police. Federal legislation 1s often
used as a way to increase enforcement priority and options; (4) Both the
ACA and NCCD have in the recent period been sensitive to crime amplifica-
tion feedback and have sought to reduce the role of the craminal justice
system 1n areas related to "crimes without victims," and in fostering

organized craminal response to these prohibitaions.

Public Regulation

In classification of the statements those in which emphasis was on
legally requiring a certain behavior or set of behaviors were classified
separately from those where a curtailment of a behavior or prohib:ition was
the emphasis. The IACP much more frequently 1ssued statements 1in this area
especially i1n the last period. In earlier periods these relate to requiring
of gun regastration (1937), and fingerprinting of aliens (1925, 1922). A
federal law that would require gypsies to obey all the ordinances of the
communities through which they travel was also endorsed (1930), as well as
special ID requirements for aliens (1937, 1939).
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In the period, after 1956, the largest number of regulating state-
ments occurred and these were primarily auto related. They involve legal
requarements for indivadual operators, manufacturers, and occupational
groups surrounding auto use. These included such things as mandatory car
inspection (1963), licensing requirements (1958), motorcycle helmets (1972),
brake standards (1967), mirror requirements (1967), fuel transport standards
(1965), bicycle requirements (1967) and, vehicle identification requirements
(1970). Several statements related to legal training requirements of auto
mechanics and bus drivers. It was also recommended that doctors be legally
required to inform licensing bureaus of visual or medicine related draiving
impairment of patients (1961, 1965). Other endorsed legislation required
drug manufacturers to label products that might cause driving impairment
(1963).

Those statements by the police calling for deregulation also tended
to be 1n this area. These included such things as lowering tire standards
(1969), 1increasing height allowances (1965), right turn procedure (1973),
and the use of traffic warnings rather than citations (1965).

Neither the NCCD or ACA has been much involved in calling for
public regulation. In the earliest years both groups 1ssued statements
calling for legally requiring certain forms of compulsory education (1870,
1874, 1916, 1931). The ACA also endorsed fingerprinting of aliens (1925,
1933) and universal fingerprinting (1907).

Criminal Justice Procedure

As has been indicated 1in the discussion of police methods 1in
Chapter 2 and as can be seen from Tables 23 to 25, the IACP has been 1in
the position of broadening police leeway and the two other groups at times
i1n 1ncreasing procedural requirements. For the ACA this has been so except
where prison rights themselves are the issue (1972). In 1932, the ACA urged
legaislation against the third degree, and in 1912 called for an investiga-
tion of conditions in police lockups. The NCCD has become involved 1in
these questions only in the last time period when statements were 1ssued
relative to search and seizure (1968), confidentiality of records (1959),
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use of intelligence gathering procedures (1968), and the use of juvenile
informers (1973).

Time and Use of Imprisonment

The differences between the three groups with regard to probation
and parole use and crime penalties, have already been extensively dis-
cussed. The renults in Tables 21 to 23 reflect these differences, with the
police group much more frequently favoring increased use and time, and NCCD
and ACA overall most frequently favoring decreased time. With regard to
the ACA in the early period (1870-1893), it should be noted that while,
lessening the severity of prison conditions was a major concern, shortening
time served was not a priority. Short sentences were in themselves opposed
(1870). Rather concern was with achieving just the right amount of time
to achieve reformatory goals. However, after 1900 probation and removal
of mandatory exceptions to parole became very important and by the 1930's
severity of sentencing was referred to in statements as problematic to
reform goals and prison discipline (1933),

The NCCD originally phrased 1ts advocacy of probation in such a
way as not to threaten use of imprisonment as the major option, Writers
have noted the extent to which the hierarchy of severity of sanctioning 1is
used as a motivation, and also the dependence of lesser options on the
threat of more severe ones (Steele, Jacobs, 1975). It was not until the
period after 1956 that any of NCCD statements were phrased in such a manner
that attacked too frequent use of prisons and juvenile detention facilities
(1960, 1962). In the 1970's NCCD overtly cites the failure of prisons to
reform, the inability to operate them constitutionally, and the destruction
of both the keeper and the kept, that prisons involved (1973). They also
1ssued statements that prisons should be used only for those legally de-
clared dangerous. In this later statement the ACA, ABA and other national
groups have concurred. NCCD guides to sentencing specafied two types of
"dangerous" offenders; those who had a history of repeated violent attacks
on others and those heavily involved in leadership of organized crime
(1973, 1976).
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The defensive opposition by ACA to the most severe criticism of
prisons by the NCCD and other groups (1971) and their endorsement of addi-
tional prison construction (1972) already has been discussed. Similarly
for the first time in the mid-1970's the ACA issued a statement cautioning
against use of parole at too early a date. Overall, however, the ACA has
continued even in the most recent period to issues many more statements
which would have the possibility of shortening or lessening prison use than
increasing it. The only area in which the IACP has endorsed policies which
lessen penalties relate to some areas of auto regulation, and generally
even 1n this area increased severity is usually endorsed.

Prison Treatment and Reqgulation of Prisoners and Ex-0ffenders

The largest number of ACA "decriminalizing" statements have been
in this area. This 1s also an area where the ACA has had many defeats.
These have occurred especially relative to efforts to reduce construction
of maximum security facilities in favor of farm, cottage, and lesser use
of cell block construction in the 1920's and 1930's (see resolutions in
1927, 1929, 1930, 1933 and 1940). Adequate educational, medical, and
dietary conditions have also escaped procurement. Jail conditions are
also an area of frequent concern (1930, 1884, 1936, 1974, 1937). The
defeats with regard to prison labor have already been discussed. Prisoner
classification is an area in which the ACA, by 1its strong advocacy, has at

times favored increased regulation of prisoners.

Disagreement and Criminalization

From this account, and the discussion in Chapter 5 1t has been seen
that most of the behaviors involving disagreement also had criminalization
or regulatory content. Using chi-square tests of relationship, one sees
that there is a significant relationship between a statement having crimi-
nalizatian content and its involving disagreement or not having criminali-
zation content and being in agreement (see Table 25). This was so for all
comparisons except those involving NCCD with ACA in which there were too
few cases of disagreement to do chi-square, but findings were 1in the

expected direction. This points further to the differentiation of the
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Table 25. Relationship between agreement/disagreement and criminalization

saliency of the 1ssues:

overlapping statements*

Direct/partial | Direct/partial
agreement disagreement All
Criminalization
saliency of statements # % i % # %
IACP-ACA
Criminalization 1ssue (56) 33,3 (55) 82,2 | (111) 47.2
Not related to
criminalization (112) 66.7 (12) 17.9 (124) 52.7
Total (168) (67) (235)
IACP-NCCD
Cramanalization issue (18) 16.2 (84) 80.8 | (102) 47.4
Not related to
criminalization (93) 83.8 (20) 19.2 | (113) 52.6
Total (111) (104)
ACA-IACP
Criminalization 1ssue (68) 52.3 | (105) 81.4 | (173) 66.7
Not related to
craminalization (62) 47.7 (24) 18.5 (86) 33,2
Total (130) (129) (259)
NCCD-IACP
Criminalization 1ssue (10) 29.4 (60) 80.1 (70) 64,8
Not related to
craminalization (24) 70.6 (14) 18.9 (38) 35.2
Total (34) (74)

*a11 comparisons Chi square significant at ¢ < .01.
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resolutions into two categories, those dealing with professionalization
about which some consensus has occurred, and those issues which have

criminalization content about which considerable differences occur.

Summary

It has been seen that over time the IACP has increased the absolute
number of behaviors for which they advocate legal regulation. However,
this has been in a limited area, and the percentage of total IACP state-
ments advocating increased criminalization has not increased. Gverall the
IACP has much more frequently issued statements in the direction of crimi-
nalization or regulation rather than decriminalization or deregulation.

It 1s 1n evaluation of this area that the need for baseline data becomes
apparent. 0One helpful comparison 1s that between expressed public opinion
on the 1ssues and the advocacy of the organizations (see Appendix 2). From
the comparison in Appendix 2 one can see that the public has been i1n most
cases as willing or more willing than the IACP to criminalize behavior and
support lengthy sentences.

While there 1s some evidence from earlier data that the police
support of vice laws and longer penalties manifest in IACP policy state-
ments, represents a change from earlier police behavior, no direct internal
inconsistency 1is manifest among the IACP statements themselves dating from
1893 on these issues. However, years prior to the 1920's do not contain
vice law advocacy or strict enforcement advocacy in this area and do not
make the point of defense of longer penalties of curtailment of parole and

probation present in some later statements.

From the context of this advocacy by the IACP one can conclude that
1t 1s in part directly related to the process of occupational segmentation.
The IACP as a representative of the police increasingly was in the symbolic
position of verbalizing the more dominant punitive, deterrent, and social
protective part of the societies dual approach to crime. At the same time
the statements of the ACA at times and to a larger extent NCCD manifest the
minority view which 1s represented by the development of rehabilitative and
advosacy occupations. These occupations in their rhetoric embody the same
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socleties attempt to mitigate to a small degree the more dominant approach

(see Appendix 2).

The ACA and NCCD thus both manifest over time increased tendency
to advocate that fewer behaviors be consadered 1llegal and that prison use
be curtailed, although they differ in the extent of curtailment advocated.
Both organizations have been concerned in recent years with rights of
accused and ex-offenders. NCCD has extended this concern to raghts of
those in praisons, while ACA as a representative of correctional adminis-
trators has developed defensiveness in this area. They prefer to treat
some of the same questions in terms of rehabilitative procedures and
professional standards. Again this can be related to court action and the
development of new segmented organized groups who are verbalizing interests

of prisoners.

The ACA and especially the NCCD have clearly at times been sensi-
tive to crime amplification criticism of the criminal justice system. In
the light of continued high levels of prison use primarily only for poor
and minority citizens, and the inability to enact the societal change
necessary for success 1n preventing crame or achieving rehabilitative
goals, the question 1s raised as to the extent to which 1ssues such as
procedural riaghts and decriminalization of vice laws become partly symbolic
areas of disagreement that substitute for inability to change the parameters
of alternatives.



CHAPTER 7

INTERNAL CONSISTENCY OF THE POLICY STATEMENTS

Previous chapters have noted changes and stabilities in general
issue saliency, level of agreement with the other organizations, and
criminalization stance of the three groups. This chapter focuses on
direct evaluation of the internal consistency of the policy statements
over the period of each organization's history. Chapters in Part II of
the thesis will complete the discussion of organizational change by dis-
cussing changes 1in organizational structure, actors, resources, task under-
takangs and content of other publications, considered in themselves and
relative to the policy advocacy statements now being discussed in Part I.

It was hypothesized that given the high level of equivocality in
the area of craminal justice enactment and reform, and the historical
presence of several "official" documents such as the Wickersham Report
and a large body of academic laterature containing negative feedback, that
there would be a significant amount of internal inconsistency manifest aver
the 70 to 115 years of the organizations' histories. As will be seen this
expected internal 1inconsistency of statements did not occur waith signifi-
cant numerical frequency. It is in this discussion that one sees the
importance of Wiener's statement (1968) that the less frequent the mes-
sage the more information it gives. In evaluation of the statements, it
was found that those which are less internally consistent than others take
on a certain significance partly due to their infrequency. Similarly in
evaluating the consistency of policy advocacy the question of noticing
omission as well as occurrence became important.

To evaluate the question of internal consistency each statement
was classified relative to all statements the organization had 1issued
previously. One would thus expect the first period to have the possabil-
ity af containing the largest number of new behaviors, and the potential
for statements ainvolving both repetition and modification to grow over

142
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time due to the increasingly larger number of statements to whach later

statements are compared.

In palot coding of the statements for internal consistency five
categories emerged. They were: (1) those statements in which a behavior
is treated by the organization for the first time or emerges into the
organization's area of concern; (2) those st~tements which repeat the
content of a previous statement (the same behavior 1s treated in the same
context 1n the same way); (3) those statements which make a consistent
contextual specification relative to an already treated behavior; (4) those
statements which involve some modification, qualification or broadening of
stance toward an already treated behavior usually relative primarily to
environmental narrowing or broadening of possible alternatives; and (5)
those statements which involve partial reversal of stance relative to an

already treated behavior (no instance of complete reversal was found).

While these categories emerged as separate alternatives useful ian
categorizing the statements vis-a-vis each other over time, they in them-
selves represent analytically different forms of change or stabiliaty. They
relate respectively to the degree of emergence, repetition, on-going speci-
fication, environmentally related modification, and partial organizational
reversal of interpretation. Before discussion of the relative distribution
between these categories and the content of the statements involving modi-
fication or reversal, the distinctions 1in the type of system behavior they
imply relative to analysis of change will be discussed further. The sig-

nificance of omission as a form of change will also be briefly discussed.
(1) Emergence (New Behavioral Advocacy)

This implies the 1initiation of an additional component (new
behavior of concern) to the organization's repertoire of policy advocacy.
It may not directly or anitially disturb existing on-going output, but may
involve by an additive process considerable overall system output change.
Contrast may not be too clear, with corresponding low levels of symbolic

conflict,
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(2) Repetition (Reassertion)

This may imply a low level of significance but high level of
routinized behavior, or in contrast a policy of very high priorty. Repeti-
tion generally relates to system stability and persistence, but dependent
on environmental movement away from or toward the advocacy, it may change

in significance (Ash, Zald, 1968).
(3) Contextual Specification

This is a policy selection which treats a previously dealt
with behavior i1n a way that relates it to a different context, but one in
which the behavior 1s evaluated and treated in a very similar manner to
statements in the past. The specification to context 1s often routinized
with the organizations developing certain cycles and rules for output
production with regard to the issue (Weick, 1968).

(4) Contextual Modification

This 1nvolves statements which manifest some altering in
manner of treatment, compared to past statements on the same behavior. It
1s primarily related to environmentally produced narrowing or broadening of

possibiality, rather than change of system orientation toward the behavior.
(5) Reversal (Direct Inconsistency)

While this category may be seen to represent the most change
in aone aspect, in another 1¢ 1involves much less. It implies that existing
system components (in this case policy choices) are directly rearranged or
reversed, rather than the emergence of new components or 1ssues. Issues
differ both in their analytical potential for reversal, and the degree of
system reordering the policy reversal would involve. The implication of
Juxtaposition of alternatives implies high levels of conflict in areas that
relate to substantive reordering.
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Another measure of consistency is the occurrence of omission or
dropping of advocacy. This can imply several things. One 1s that the
organization has changed 1ts interpretation of a behavior or the interpre-
tation has become equivocal, but rather than refute past statements, the
organization simply drops the issue. Another is the development of irrele-
vance or environmental blockage to such an extent that the behavior in
question is no longer on the agenda of alternatives. The development of
offshoot subgroups or other new organizations, for whom the 1ssue 1s of
major concern, may also be related to the dropping of concern for a given
group. While the pramary focus of this chapter 1s on instances of overt
madification or partial reversal, an attempt will also be made to discuss
those issues of past advocacy which appear to have been dropped or purpose-

fully omitted from later statements.

Consastency Levels

Table 26 gives a listing of the relative distribution of substan-
tive policy statements between the five categories discussed above. One
sees that overall the groups have a similar percentage of statements which
relate to new behaviors, about 30 percent of the total. Some emergence
of new behaviors of concern continued for all three groups over the five
periods. The ACA originally dealt with the widest range of new behaviars,
and they correspondingly had a steady decline i1n the percentage of new
concerns over the period. The ACA also in the last period had the highest
percentage of statements which represented some modification of previous
policy advocacy. It will be seen that in some cases this represents a
growth 1n professional defensiveness and conservatism relative to prasoner
rights, but paradoxically in some other areas a broadening of priscner
options. NCCD, the organization that has changed most 1n structure (see
Chapter 11), has the highest percent of new i1ssues an the last period

following the change 1n organizational focus.

Most numerous for all the organizations are statements that relate
an already developed policy to differing specific contexts either developed
by the organization or presented by the wider environment. Repetition

occurs most for the ACA, but 1s relatively infrequent for all the groups.



Table 26. Substantive policy statements classified according to internal consistency: 1870-1976
1870-189 1893-1914 1915-193 1936-1955 1955-1976 Total
N % N % N % N % N % N %
ACA
New behavior (44) 69.8 (9) 37.5 (40) 31.3 (38) 22.5 (24) 14.0 | (155) 27.9
Repeat (4) 6.3 (8) 33.3 (30) 23.4 (21) 12.4 (33) 19.3 (96) 17.3
Specification to
context (15) 23.8 (7) 29.2 (54) 42.2 | (102) 60.4 (89) 52.0 | (267) 48.1
Modifacation (o) (0) (3) 2.3 (8) (21) 12.3 (32) 5.8
Partial reversal () (0) (1) .8 (0) (4) 2.3 (5) .9
Total (63) (24) (128) (169) (171) (555)
IACP
New behavior (19) 39.6 (53) 41.4 (21) 29.2 | (131) 26.6 | (224) 30.3
Repeat (2) 4.2 (9) 7.0 (3) 4.2 (17) 3.5 (31) 4.2
Specification to
context (27) 56.3 (61) 47.7 (44) 61.1 (321) 65.2 | (453) 61.2
Modification (0) (5) 3.9 (4) 5.6 (21) 4.3 (30) 4.1
Partial reversal (0) (0) (0) (2) 4 (2) .3
Total (48) (128) (72) (492) (740)
NCCD
New behavior (27) 30.7 (17) 34.0 (27) 41.5 (71) 35.0
Repeat (12) 13.6 (4) 8.0 (1) 1.5 (17) 8.4
Specafication to
context (47) 53.4 (29) 58.0 (32) 49.2 | (108) 53.2
Modification (2) 2.3 (0) (3) 4.6 (5) 2.5
Partial reversal (0) (0) (2) 3.1 (2) 1.0
Total (88) (50) (65) (203)

9L
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Modification or partial reversal statements overall occur the most infre-
quently for all groups, but are increased in the percent of the total for
the ACA and NCCD in the last period.

One can see from this classification that the continued occurrence
of contextual related advocacy in the direction 1initially established, best
characterizes the on-going statements of each group when considered as to consist-
ency or agreement with past statements. Incremental emergence of new behaviors
continues to occur for all groups. But the ACA has, more than the other two,
in the last period a relative lack of new areas of concern. Modification or
partial reversal of past statements occurs relatively infrequently. The next
section of the chapter describes these infrequent cases of overt modificatian
of policy stance by the groups. Instances of omission are also needed.

Shifts in ACA Policy Advocacy

Considering ACA statements for the 45 year period from 1870 to
1915 no substantive statements were found to involve any form of direct
modification of stance. However, between 1916 and 1955 gome modifications
related pramarily to environmental options were manifest in certain state-
ments. A few statements i1n the period reflect a broadening of the types of
crames for whaich and conditions under which parole and probatien should be
used. Other partially inconsistent statements relate to acceptance of
Jails. At times attempts to improve jails were advocated. Other times
their abolishment was advocated (1926, 1937, 1952). Eventually the asso-
ciation developed a standing committee on jails and soon after this an

affiliate group emerged, the American Jail Association.

An additional area of modification relates to the association's
dealing with redefining the role of the chaplain in more strictly religious
terms., This 1s related to the entrance of psychologists, educators, and
social workers into the system (1932), In the area of prison labor, some
statements 1n the 1940's and 1950's reflect the acceptance of restrictive
legislation previously specifically opposed and attempts to work within the
allowed framework (1940, 1951). Statements now state that the center of

rehabilitation 1s education rather than labor as was previously stated
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(1950). Some statements dealing with prison conditions and regulation of
ex-prisoners now use the term rights where previous statements were not so
strong. This is especially in the areas of medical care and diet (1951),
and the restoration of civil rights of ex-offenders after release from army
(1941).

It 18 not until the latter part of the period between 1956 and
1976, however, that any ACA statements reflect even a partial reversal of
orientation from statements of the past. But these are co-present with
other statements that continue to broaden advocacy in the directions
established over their history. Statements which involved modifications
or broadening of options in a similar direction as the past 1involved the
calling for removal of all mandatory exceptions to parole and probation
(1960, 1970) and statements relative to full restoration of cavil rights
for all offenders after a period of non recidivism. In the area of some
drug and status offenses the organization went from earlier condemning of
harsh penalties to calling for decriminalization (1970, 1975). The endorse-
ment of diversion (1972) also represents a modification relative to earlier

statements on criminal enforcement.

Another area of modification of stance relates to the use of
prisoners in medical and diet experaments., This had been practiced during
World War II. At such time the ACA commended the prisoners who had volun-
teered with words of approval for the program (1940). The death of one
such volunteer brought a resolution of commendation and sympathy to the
family; and the resolution cited the prisoner's contributions to his
country (1943). But there was no policy concerning the advisability of
such experiments, However, 1n 1976 the ACA passed a statement opposing
such experiments. The organization's resolution cited the 1inabilaty to
have a situation in prison of free consent, as well as the inability of
correctional administrators to guarantee the protection of inmates, for

whose safety they are responsible.

Other statements especially in the 1970's manifest a change in
orientation compared to previous statements. For the first time the

association cautions against too frequent use of parole (1973). Thas 1s
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something it did not do even during the 1920's and 1930's when parole was
under heavy attack. The association's position statement on the criticism
of correctiong, which involves for the first time a defense of "punishment"”
as one of the legitimate roles of correction has already been cited. Thas
viewpoint has been given the title the "new realism" which contrasts to the
1dealistic rhetoric but not necessarily the behavior of the past. Related
to this 1s the association's statement in 1973 on the use of force 1in
correctional institutions. This statement was in contrast to their own
statement 1n 1870 that "in prison administration moral forces should be
relied upon with as little admixture of physical force as pogsible," (1870
Statement of Principles #XVII) and NCCD's statement that it should be used
only in self defense (1972). The ACA statement in 1973 states:

the actual or threatened used of deadly force 1is
an inevitable instrument of control in the Criminal
Justice System, including correctional facilities
for adult offenders (ACA Proceedings, 1973:362).

The statement, however, does condemn unwarranted use of force and
attempts to specify the range of purposes for which the use of deadly force
1s allowable. They were specified as: (1) control of dangerous physical
resistance to lawful order; (2) prevention of escape from maximum or medium
custody; and (3) prevention of great boadily harm. The statement also
states that it 1s not permissible for punitive purposes, but notes that
nothing laimits the use of appropriate physical control. They urge investi-
gation and prosecution of unwarranted use of deadly force. This statement
was 1ssued following the deadly suppression of the Attica uprising in New
York about which the association was silent; and the less publicized
revelations made by former Arkansas correctional administrator, Tom Murton,
of the killing and secret burial of several prisoners in Arkansas. Murton
had tried unsuccessfully to get the ACA to pass a resolution condeming
these occurrences at the ACA convention in 1971. At the time several cf
the ACA leaders responded that the association had not personally investi-
gated the charges, and that they had throughout the association's history
i1ssued general statements condemning such behavior. However, the 1973
statement on force also calls for the ACA to seek funding to begin to study

misuse of force and issue an annual report. The question 1s raised as to
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whether the above noted specification of a rather wide range of purposes

for the use of deadly force in 1973 is "realism" designed to limit its use
or a manifestation of the growth of occupatiorazl orotection in contrast to
earlier expressions of reformative 1dealism that focused on advocacy of its

elimination.

Comparison of the association's statement of principles in 1960
with 1970 shows by means of omission the "new realism." It has already
been noted that affirmations of a prisoner's right to indemnification for
wrongful conviction, opposition to preventive detention, and calling for
compensat1on for prison labor were all present in the 1960 restatement of
the 1870 pranciples and omitted from the 1970 restatement. On the other
hand, the 1970 restatement advocated decriminalization of certain crimes
and was much stronger on community corrections.

In examination of the 1970 restatement of pranciples compared to
earlier statements, as well as other statements which were classified as
involving modification, one sees that the ACA has not been consistent in
the direction of modification in terms of the punitive-rehabilitative
polarities, or what might be called the severity-amelioration polarity,
Some modifications are clearly in the direction of curtailing affirmations
of prisoner rights and "liberal" policies in the area, especially when they
manifest conflicts or contradictions in the correctional workers role.
These changes can also be directly related also to environmental criticism
of corrections and to the advocacy behaviors of some other organizations
which are more strongly in the direction of amelioration or affirmation of
prisoner rights. 0On the other hand, ACA modifications in some areas are
clearly in the direction of broader ameliorative options than were previ-

ously advocated by the group and this continues to be so.

It can thus be seen that an organization can sometimes almost
simultanecusly develop policies in somewhat differing directions, but these
differences are consistent with the occupational interests they represent.
The development of other organized groups advocating a moratorium on prison
construction, a more political interpretation of the activity of the crimi-
nal justice system, or the extension of legal civil raghts protection to
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the prisons themselves can be seen to be related to the formulation by the
ACA of occupational protective rhetoric for the first time. This involves
at least partial de facto abandonment of the 1870 affirmation of the group
that the interests of the convicted criminal, the correctional officer, and
the society are really the same., It remains to be seen whether this will
lead to further modifications of organizatiaonal policy in the direction of
severity.

The IACP Policy Modification

Previous chapters have noted certain developments within the IACP
advocacy such as the emergence of advocacy of craminalizing legislation and
more severe penalties in the area of vice related behavior. Here there
18 a change from silence to a dealing with these issues. Another type of
change is the growth in saliency of auto related 1ssues which became a
major focus of concern. Relative to their dominance in the first period,
there was also a decline in craminal identification and statistics as a

major focus.

Statements involving some modification of policy advocacy vis-a-vis
earlier statements (about 4.4 percent of the total) occur only after 1914.
In the period between 1915 and 1935 these 1involved shafts in the already
discussed areas of drug control and probation and parole. During the
1920's not only diad craminalization of drugs emerge as an 1ssue, but 1ni-
tial statements manifest more sympathy for the medical model of treatment,
and concern with poor conditions for addicts i1n jails (1922). By 1926
drug control advocacy was qualified to recommending use of isolation
hospitals only for "those who were not now, or had ever been craminals."
But 1929 1n calling for stricter drug laws no mention was made of medical
treatment at all. Other modifications relate to the shift to more critical
and restrictive statements on parole in the 1920's and 1930's until they
finally reject 1t as it was then practiced. There was then a partial
reacceptance of 1t again, especially as practiced by the federal system
(1937).

3
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In the period of 1935 to 1955 one finds some shifts in fingerprint-
ing advocacy related to the environmental possibilities. Originally thas
was advocated for aliens and convicts, then compulsory universal finger-
printing was endorsed. Then, failing to achieve compulsory fingerprinting,
a voluntary fingerprinting campaign was initiated. These reflect very
slight modificataions.

In the fifth period, 1956 to 1976, some small shifts in statements
related to minority recruiting are manifest in the direction of more accept-
ance but stopping short of affirmative action endorsement (1973). After
the Supreme Court's ruling that capital punishment as it had been practiced
in the United States, violated the Constitution the IACP 1ssued a statement
endorsing the drafting of legislation to enable its use for those who kill
police, guards, and for homicides committed while involved in the commis-
si1on of a felony (1973). In the area of police compensation, while earlier
statements had stressed making police salaries comparable to other munici-
pal employees, statements in the 1960's state that higher salaries should
be given, commensurate with the uniqueness of job requirements (1965). In
the area of auto regulation several statements advocate routine changes in
the traffic code, for which a norm of constant revision prevails.

The modifications discussed so far relate pramarily to environ-
mental changes in the realm of possibility. Only two changes reflect some
reversal in IACP policy. These are in the areas of vehicle pursuit and
acceptance of rewards. A partial change in the area of vehicle pursuit to
less endorsement was brought ebout by a study of the occurrences. With
regard to police rewards, as has been noted the IACP 1in 1its first year
condemned police acceptance of rewards from public sources but not private
sources. The question then received periodic study. However, in 1928 1in
a recommendation to establish special Auto Theft Bureaus, rewards were not
discouraged. Rather, 1t was maintained that not less than half of any
reward should go to the police officer. It was not until 1975 that all

private rewards were formally discouraged in a resolut:on.

In can be concluded that except for these few areas IACP state-

ments are highly consistent. The inconsistencies that occurred related
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primarily to the following: (1) routine change of auto regulation codes;
(2) shifts related to environmental possibilities in areas such as finger-
printing, minority recruiting and capital punishment; (3) the growth of
IACP advocacy of a more strict law enforcement approach to drug control,
primarily as developed by the Federal Bureau of Narcotics; (4) police
equivocality i1n the area of parole; (5) development of caution in the area
of vehicle pursuit; and (6) disapproval of acceptance of both private and

public rewards for police work.

NCCD Policy Modification

The NCCD has changed its formal structure more than any of the
three groups, and this 18 reflected i1n the increased number of new behav-
iors considered since this occurred and the decline in percent of state-
ments which are directly concerned with probation and parole. However,
like the IACP, they are highly consistent in the direction of advocacy, and
manifest less fluctuation in advocacy than the ACA. They have, however,
be=n the only group to farmally refer in a policy statement to limitations
in the policies they have advacated in the past. This has occurred rela-
tive to the already discussed statement calling for a moratorium on prison
construction (1962, 1972) and in statements related to the evaluation of
the juvenile court (1974).

The juvenile court was one of the prime interests of the NCCD (then
National Probation Association) almost from the beginning. Almost as many
statements 1n the first years of the association's history were 1ssued on
this topic as were related to probation. Similarly legislative activity
was highly centered in this area. In many jurisdictions probation was
First developed with regard to the juvenile rather than adult level. The
concept of a "socialized court" was juxtaposed to the adversary court, and
the hope was expressed at conferences that the socialized court procedures
of background investigation, psychological and social evaluation, and
decision-making based upon viewing the accused relative to his circum-
stances and community could be eventually extended also to adult courts.
In an address to the convention one time president of the association,
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Judge Hoffman of Cincinnati, expresses this reaction to the adversary
system, He cites negatively the,

"presence of lawyers in court with their retinue
of constables, police sheriffs, and bailiffs who
hover over the court, but neglect to provide
examinations and wish to dispose of the cases
without reference to the socialized court"
(National Probation Association Proceedings,
1918:4).

The National Probation Association itself in a 1934 resolution
emphasized that the methods of the "formal criminal law" had no place in
the juvenile court. Rather the methods require a thorough inquiry into
the whole situation and condition of the individual delinquent. To replace
the formal criaminal law would be the standards promulgated jointly by the
National Children's Bureau and themselves. By the 1970's, however; the
association had begun a re-evaluation of their 1930 statement that the
Juvenile court had now resulted i1n such success as to "place it beyond the
experimental stage and warrant 1ts extension to offenders beyond the age of
16 or 18 as now provided by law" (National Probation Association Proceed-

ings, 1930:333).

A 1974 statement on the 1ssue does not withdraw support for the
Juvenile court but focuses on 1its problems and urges curtailment of its
use. First of all, 1t was asserted that status offenses for which 90
percent of females and 25 percent of males came into the court should be
eliminated as reasons for referral. The court should be used only as a
last resort. Unfavorable effects of labeling and poor practices were
cited. Note was made of the fact that the youths got neither the legal
protections of the adult court nor the benevolent care prescribed for
children. If the juvenile court were not performing many acts then other
gervice agencies would more properly provide the services. This statement
came 1n the wake of 1ncreased research on the growth of the rate of incar-
cerated children by the juvenile court over the years of its existence,
criticism of the lack of procedural raights, and problems in fulfilling

the supposedly treatment orientation of the court. Of significance also
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was the growth of government financed lawyers whose interests were with
increased stress on the formal procedures of the adversary system.

In the area of drugs the organization in 1964 1ssued a long state-
ment in which recommendations were made that addicts, including those who
had been compelled to sell narcotics, should be given medical help which
might include maintenance doses or other treatment. Civil commitment was
opposed as being little different than criminal commitment. The policies
of the U.S. Bureau of Narcotics were criticized as running counter to the
Supreme Court's interpretation of the Harrison Act in preventing doctors
from performing their duty. Understanding was expressed that the evil of
narcotics traffic needed to be controlled but note was made that the
majority of sellers convicted were users. Serious traffickers should be
given long penalties, but caution was advocated in establishing who would
be in this category. By the 1970's they had modified this drug policy
slightly by advocating that drug possession of small amounts no longer be
criminalized. They note that no claim 1s made for magic solutions but cite
the failure of current policies. Especially cited 1s the cycle of police
and civil corruption that has resulted from the 1llegality of certain

drugs.

The only other slight modifications in resolutions considered rela-
tive to each other occurred in the early years when in the 1930's during
the public criticism of probation the group itself 1ssued a statement
expressing criticism of the way probation had been administered in some
cases. One sees from this that, except for the re-evaluation of the
juvenile court and the call for moratorium on construction which reflects
a slight reversal relative to their previously expresssed policy of advo-
cacy of better juvenile detention facilities, that the NCCD has been highly
consistent. The signaficance in the longer term of the dropping of proba-
tion as the major focus, combined with structure change that inveolves more
input from community leaders, businessmen, and professionals, remains to be

seen.

The abservation of instances of direct modification of policy and
degree of emergence of new 1ssues 1s only one measure of change 1in the



156

content of the statements, just as change in policy statements 1s only
one indicator of organizational change. As a quantitative measure it
considers change apart from such polarities in interpretation of change

as conservative-progessive, punishment-rehabilitation, or criminalization-
decriminalization. Nor does it give a direct measure of the extent of
significance of the modification present in any given statement so classi-
fied. But it has been seen that direct policy statement modification has
occurred only infrequently among the three groups. Rather these long
enduring organizations more frequently engage 1in specifying already for-
mulated policy to differing concrete contexts. They also maintain to
daffering degrees a certain level of consideration of nomanally new beha-
viors over time. Examination of the content of the infrequent instances of
overt modification shows them to be related to: (1) shifts in system
environment which resulted in broadening or narrowing the alternatives
‘for implementation of a certain behavior; (2) routine modification in
non-symbolic areas; (3) defensive reactions to criticism and advocacy of
other organizations which threaten occupational interests; (4) the devel-
opment of vested bureaucratic interests in certain areas (such as drugs,
relative to IACP policy advocacy); and (5) negative feedback involving
unintended or problem amplifying consequences leading to withdrawal (such

as the NCCD drug policy and moratorium on prison construction).



CHAPTER 8

SUMMARY OF PART I

In the introduction to the thesis stress was on the importance of
functional task concerns, interest maintenance, and broader environmental
constraints as the interacting major analytical factors useful in policy
advocacy interpretation. The organizations were seen as themselves con-
cerned with, and representative of occupations engaged in functional
problem solving and interest maximization within the framework of the
liberal capitalist state. The differing major occupations represented
were seen to form a functional system and at the same time to symbolically
and concretely represent different polarities in the U.S. society's dual
approach to deviance. All three organizations formulated their policy
within the constraints of the larger system, but NCCD policy advocacy and
certain policies of the ACA were interpreted as a partial opposition or
reaction to problems and contradictions of operating a classical system
of justice 1n an unequal society. It 1s the peculiar quality of U.S.
society to involve the emergence of occupations and bureaucracies which
institutionalize this almost formal negative reaction to continuing domi-

nant patterns.

Certain environmental stabilities and changes over the period were
outlined as forming the milieu in which policy advocacy occurred. The
growth of all the occupations of concern in percent of the work force was
noted, as well as the continued dominance of police activity in terms of
numbers and resource allocation. Within correction the dominance of
resource allocation to custodial and institutional maintenance was noted.
Similarly the fluctuating trend to have a higher incarceration rate over
the period was observed despite the growth in the numbers on parole or
probation. It was observed that the distribution of offenses for which
people are incarcerated has changed little and has remained focused on
traditional crimes of those poor in resources. The consistent dispropor-
tionate use of imprisonment for minority ethnic groups and races was cited,
as well as an apparent stability in levels of econamic 1nequality in the
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decline i1n overlap of IACP statements with those of the ACA and NCCD
occurred. However considering the statements of the ACA and NCCD relative
to whether the IACP has dealt with the issue of concern, it was found that
the IACP continued to have dealt with a large percentage of those issues of
policy concern to the ACA and NCCD. It was also found that the ACA and
NCCD maintained very high levels of overlap. Direct agreement declined for
all comparisons over time. However, 1t was found that the proportion of
direct disagreement statements between the IACP and the other two groups
fluctuated, being highest 1in the periods between 1915 and 1935, and again
between 1956 and 1976. This corresponds to findings related to other
measures of degree of conflict manifest in the general society. The ACA
and NCCD maintain high agreement levels, and have had instances of directly
disagreeing statements only in the last ten years.

Areas related to severity of sanctionang, procedural rights, and
legalization issues constituted the major areas of disagreement and a
relationship was found between a statement having some significance for
criminalization variables and 1ts also involving disagreement between the
arganizations. Certain symbolic areas of disagreement were seen to emerge
such as parole and probation, anti-vice legislation, search and seizure,
wiretapping, and interrogation methods. More recently prison construction
and rights of those in prison have been areas of disagreement between the
ACA and NCCD. There 1s evidence that the associations are aware of the
statements of each other and formulate their positions and a distinct

i1dentity at least partially in relation to each other's positions.

Both the ACA and NCCD evidence sensitivity to the feedback of a
problem amplifying character of the craminal justice system. Withdrawal in
some areas and increased concern with constitutional "rights" of those who
enter the system are two policies developed 1in relation to this. The ACA
in the late 1970's was an the position of lamiting this rhetoric of "with-
drawal" and "rights" in certain areas and espousing it in others. The IACP
has generally rejected these options.

It 1s interesting that in the 1930's and through the Depression,

when attempts at social welfare programs and control of corporations were
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society over the century. Unemployment rates were seen to be fluctuating,
but a consistent situation of surplus labor maintained. Fluctuations in

these levels were seen to be related to imprisonment rate.

Despite these factors in the environment it was anticipated that
advocacy of change in economic 1inequality and causal interpretation directly
related to this variable would rarely if ever occur in the organizations'
formal policy statements given environmental constraints. It was found
that, while some (even frequent at times) references to this were made at
speeches at some of the conventions, and the ACA and NCCD statements see
employment as a major factor in rehabilitation success, few references by
them call for economic planning let alone changes in 1inequality levels.
The IACP never relates crime to economic variables and rarely focuses on
any causes or remote prevention. All three groups have dealt with preven-
tion and causes of crime pramarily in terms of home life, education,
religion, vice control, recreation and youth activities, and a properly

functioning criminal justice system.

It was also anticipated that the activities surrounding social
welfare professionalizing movements and the requirements of formal legal
equality would more often constitute major interest components given their
dominance in the wider environment. It was found that topics constituting
areas of lack of conflict and considerable overall saliency related to:

(1) occupational development (involving training, merit selection, depo-
liticalization, tenure, codes of ethics, status and respect maximization,
compensation and autonomy); (2) the collection of related statistical infor-
mation; (3) development of specialized techniques not directly involving
criminalazation or procedural rights questions; and (4) growth of the
positive state administrative role. Techniques that involved crimanaliza-
tion 1ssues such as probation and parole and those that involve procedural,

privacy, or cavil raghts questions involved the most disagreement.

It was anticipated that as occupational segmentation proceeded
there would be a decline in overlap of concern and decline in agreement in
remaining areas of common concern. It was found that the IACP developed

several areas of independent concern not shared by the ACA or NCCD and a
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met with legal and rhetorical oposition that involved reference to viola-
tion of "indivaidual raghts," the NCCD passed a statement that a way must be
found to reconcile individual freedom with the needs for social protection
and welfare actaivity, NCCD stress in this period was on social welfare
activity rather than individual rights. In the 1960's and 1970's, however,
rationalizations related to individual freedom and cavil rights themselves
increasingly constituted the major rationale for limitations on severity of
treatment. Within the crimainal justice system, "withdrawal" rather than

positive programs emerged as a more ameliorative approach.

Evaluation of the statements in relation to criminalization content
included consideration of each statement as to whether it involved a con-
sideration of the following; what behaviors should be 1llegal or regulated,
procedural requirements, prison sanction length or use, and conditions of
life and regulation during sentence and after release. It was found that
the IACP statements involving these factors were consistently in the direc-
tion of increasing or maintaining criminalization. The ACA had a large
number of equivocal statements especially in the areas of prison length,
and 1n its early years advocated criminalization in a few areas related to
gun control, and anti-lynching. However, overall they have most often
taken stances that would decrease criminalization especially relative to
prison conditions. The NCCD has overwhelmingly issued statements in the
dairection of decriminalization especially 1in the last period when they
began for the first time to deal with legalization issues.

Examination of the statements for internal consistency and degree
of new behaviors of concern found that the organizations maintained a
certain level of emergence of new behaviors of consideration, but were,
contrary to expectation, highly consistent in subsequent policy statement
evaluation of previously treated behaviors. Notable exceptions were the
ACA's statements 1in the 1970's reflective of the growth of the "new realism"
which admits the role of social control and punishments as well as rehabili-
tation 1n corrections, This resulted for the first time ever in an organi-
zational statement affirming punishment as a constitutionally sanctioned
option, and another statement dealing with force in a way that expects its
limited occurrence rather than generally calling for its miniamization as 1n
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the past. This can be seen to be related to a growth in defensive occupa-
tional protection, alsoc manifest in support of legislation to eliminate
"nuisance suits" against correctional personnel.

The IACP has increased the severity of sanctions advocated for
drugs, early following the policy of the Federal Bureau of Narcotics.
Only 1n the areas of rewards and police pursuit are there any instances
of partial reversal of advocacy stance. The NCCD has formally qualified
1ts support of the juvenile court without reversing its endorsement. With
less ties to a concrete occupational group it has also adopted a much more
critical stance toward other exaisting criminal justice policies than previ-

ously manifest,

In this part of the thesis 1t has been seen that the policy advo-
cacy of each group occupies a relatively stable niche (Monane, 1970) 1in
an i1mmediate environment which 1s growing but also manifests some notable
stabilities. Stable environmental components have been the same basic
constitutional legal framework, the same underlying social control tech-
nologies, and the same social class position of clients. Changes and
emergence of new components are manifest relative to occupational segmen-
tation, information and communication technology, transportation methods,
production methods (effecting prison labor), constitutional interpretation
and the growth of other organized and professional representatives of the

interest of prisoners.

It has thus been seen that the groups have kept their policy advo-
cacy withan the framework of operatives acting i1n a liberal but unequal
society. They are clearly highly task or functionally orientated as well
as acting out overt interest concerns. The organizations represent systems
which are simultaneously interdependent but have developed highly symbolic
areas of disagreement, which reflect their positions as manifestations of a

dual and perhaps contradictory approach to deviance.

In the second part of the thesis a history of each of the organi-

zations 1s presented. Focus 1s on organizational variables and theair
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relationship to policy advocacy. A Final chapter summarizes and expresses
the findings of the Part I and Part II of the study in terms of systems
concepts.



PART II

A HISTORY OF THE THREE ORGANIZATIONS

The next three chapters present historical accounts of the
founding, major undertakings, information exchanges and organizational
development of the three groups. Particular descriptive focus is on the
initiation of each group and the texts of the talks at the yearly confer-
ences. In so far as the yearly conference has been a central undertaking
for each of the groups throughout their history the texts of these proceed-
ings are taken as a prime indicator of information exchange.

These accounts are intended to complement and provide a context
for the policy advocacy analysis presented in Part I. Specifically, they
also explore further on a descriptive level the relationship between
occurrences such as changes in organization structure, actors, funding
sources, crimanal justice system behavior, and wader historical climate
with the output of a particular policy perspective. For descriptive
purposes the hastorical accounts follow the approximately 23 year time

period divisions made in Part I.
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CHAPTER 9

THE AMERICAN CORRECTIONAL ASSOCIATION, 1870-1976
(FORMERLY NATIONAL PRISON ASSOCIATION)

1870-1893

The first meeting of the National Prison Association (now ACA)
was held in Cincinnati, Ohio, and presided over by the governor of Ohio,
Rutherford B. Hayes. The conference elected former presidential candidate,
Horatio Seymour, then the governor of New York as the first president, and
Rev. E. C. Wines, as secretary. Wines, a widely respected surveyor of
prison conditions and secretary of the New York Prison Association, was
most responsible for the calling of the initial meeting and for keepang the
national association going in the first years. Wines was also at this time
involved 1n the organization of the first International Penal Congress
which met in London 1n 1872 and derived its U.S. delegation through the

newly formed National Prison Association.

According to historical accounts other attempts had been made to
begin a national group devoted to prison reform (Teeters, Negelly, 1969:
18-23). In 1859 a group met in Philadelphia called the American Associa-
tion for the Improvement of Penal and Reformatory Institutions. W. C.
Rhodes was elected president and papers were read on such topics as the
"Auburn versus the Pennsylvania Systam." A second meeting was held in
1860, but waith the advent of the Civil War, the Association became defunct.

The period 1850 to 1870 was one in which (see Table 1; Appendix 1)
there was a great upsurge in the use of state prisons and jails. So there
was considerable interest 1n prison questions especially for state officials
for whom this increasingly was a significant administrative operation. The
particular success of the National Prison Association in becoming an on-
going organization, apart from the energy of E, C. Wines who carried the
group through the first decade, has been attributed to the coalescence of
acceptance of "the new reformatory system." This reportedly broke the
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ideological stalemate of conflict between advocates of the Pennsylvania
(separate) or Auburn (congregate) systems of prison construction and
discipline, both of which were increasingly evaluated negatively (Teeters,
1968:61; Putney, 1962:431-445; Lejins, 1971).

Before further discussion of the major features of the praison
reforms sought by those in attendance at the National Prison Congress in
1870 it 1s necessary to summarize briefly the conditions and ideological
thinking that pre-date its occurrence, and to which the prison reformers of
1870 were reacting. It is clear that those present at the first National
Prison Congress were not the first in the U.S. to speak of the organization
of prisons for reformatory goals. As the ‘summary of prison use in the U.S.
provided by the Attorney General's Survey of Release Procedures, published

1n 1940 states, "with few exceptions, leaders 1n prison work in America
have always persisted in their demand that the program of treatment for
criminals shall be reformative as well as punitive" (p. 41). However, the
earliest U.S. prisons were also i1deoclogically connected with statements
that espoused the importance of hard work and penitent living conditions.
Association between praisoners was not strictly prohibited as it would be
later under the Auburn (congregate work) and Pennsylvania systems (separate
work). By 1823 there were 11 state prisons operating wath about 3,000
inmates. According to accounts conditions by 1830 had with some exceptions
begun to "border on chaos" (Gill, Attorney General's Survey of Release
Procedures, 1940:42).

Overcrowding made classification impossible and often through lack
of organization there was no work. The Auburn and Pennsylvania systems
which domainated the period from 1830 to 1870, and which have dominated
prison archatecture almost to the present tame, sought to reorganaize
prisons to avoid these abuses of the past, and also to prevent the return
to corporal and capital punishments repartedly being considered.

Ideally both the Auburn and the Pennsylvania systems advocated
non-communication among prisoners as a means to eliminate the evils of
association and at the same time create a situation in whaich of fenders

could be left alone with themselves to reflect on their trespasses. Work
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was advocated as a practical necessaity and as a means for instilling
industrial habits.

Enforcing the requirements of non-communication and hard work,
either in the separate or congregate system, led to the development of a
system of harsh secondary rules and severe punishments for their vaolation.
The contract or lease system of industry under which three-fourths of all
prison labor was done by 1870 meant a preoccupation with profit, and a
harsh enforced work routine. At this time i1t was the rule rather than the
exception for prison systems to pay their own way. As has been i1ndicated
in Part I, major prison systems of the time all reported themselves to be
self sustaining (National Prison Association Proceedings, 1874:47). When

a day of rest was permitted, Sabbath schools provided religious and very

limited secular instructien.

The evils of the contract system, the upsurge in prison population
leading to decline in basic living conditions, and the disruptive political
appointment of prison administrators and staff combined with ideological
reactions against the Auburn and Pennsylvania systems in creating the
setting for the adoption of the set of 37 principles which outlined an

1deally more positive system.

The Initial Statement of Principles

The 1nitial statement of principles of the NPA combines a well
written affirmation of the obligation of the state to i1nsure adequate
bhumane living conditions, with the espousing of a progressive reformatory
system as practiced in Ireland under Sir Walter Crofton. The major prin-
ciples called for were: a positive reward system to replace reform by
degradation; the evolution of the prisoner through stages of reform with
increasing privileges leading to release; a state controlled system of work
and trade training to replace the exploitative contract system; and ticket
of leave release later known as parole. The declaration also calls for
the creation of a new profession with adequate special training and high

character of members to provide the reformatory program (National Prison
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Association Proceedings, 1871:572; see also Lejins, 1971:478~492 for a
discussion of the 1initial principles).

These ideas were not totally new to those who had written about
prison reform in the U.S. Many of them are also contained in a paper
presented by Dr. Ben Rush at a meeting at the home of Ben Franklin in 1790
to discuss the state of public punishment (Gill, Attorney General's Survey

of Release Procedures, 1940). However, a concrete foreign example,

plus perceived failure of what was currently practiced led to a formulation
which called for a new type of prison. Overcrowding, squalor, degradation,
1solation, exploited labor, and political appointment were seen as the
reasons for failure of prisons. It was envisioned that a new dedicated
group of workers and a truly reformatory system would change the situation,

The 1nitial statement of principles was reportedly drafted primar-
1ly by Rev., E. C. Wines, Zebulon Brockway, and F. B. Sanborn., Brockway,
then the Superintendent of the Detroit House of Correction, was to become
the head of the first new reformatory institution built at Elmira, New York
in 1876. Sanborn was a Concord, Massachusetts school teacher, and long
term abolitionist activist who had written a strong defense of John Brown.
The governors of New York, New Jersey, and three or four other states also
reportedly had input. The document drew heavily in language and ideas on
the 1840 writings of Alexander Maconochie of Norfork Island, who had 1in
turn 1nfluenced Croftan and the so~called Irish System. Walter Crofton
hamself and Mary Carpenter of Red Lodge Reformatory for Women in Brastol,
England, were among those 1in attendance.

Areas of Debate

Although according to later accounts by Brockway there was an
almost "transfiguration-like" atmosphere at the conference, considerable
areas of debate occurred, and some proposed principles fell by the wayside.
Some delegates such as Judge Carter of Cincinpati stated in a closing
statement that while he was pleased, the conventicr. had not been "radical"
enough National Prison Association Proceedings, 1871:520). Among the

principles he supported which did not pass confirmation by the assembled
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body was a condemnation of enforced silence and also one condemning the use
of prison-stripe clothing. Another rejected pranciple called for the estab-
lishment of chairs of social science in the universities. Wines argued
against this, stating that while he agreed it was important it was "not for
this conference." He expressed the fear that it would bring the congress
into discredit with the conservative people of the nation (National Prison

Association Proceedings, 1871:525).

Although the anitial statement calls for the replacement of pre-
emptory sentences by ones of indeterminate length tied only to satisfactory
proof of reformation, this question was also to be a subject of consider-
able debate at the later conferences even among the draftees of the princi-
ples. Brockway expressed the view that prisoners should in general be kept
until reformed., Sanborn objected that the sentence should fit the crime,
and that there was nothing which led them to believe that the majority
would be reformed (National Prison Association Proceedings, 1883:52).

Wines then joined the debate calling upon the distinction between ticket
of leave and indefinate sentence. He noted that indefinite sentence
assumed an analogy with insanity to which he objected. He also noted

that 1t would give too much power to the prison officer. He states:

that any man who has committed any offense 1s to
be branded a criminal and 1s to be placed in the
hands of supposed experts for moral treatment and
and that he 1s to remain just as long as the
supposed experts choose to detain him. I do not
think that 1s a proper system on which to admin-
ister public justice...I do not believe there 1s
anybody living who 1s not in one sense a craminal
(National Prison Association Proceedings, 1883:53).

Other objections centered on the inabilaty to find men capable
of administering the system. To this Braockway responded that when treat-
ment was elevated and put on the same plane as treatment of the insane

"high men would come forth" (National Prison Association Proceedings,

1883:54). Others noted its unpopularity with prisoners, and that it was
really a test of cunnaing rather than reformation. As has been indicated in

Part I, official policy statements of the group maintained general support
for 1ndeterminate sentencing.
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Summary of Major Policy Concerns

Part I of the thesis has already discussed in detail the major
policy advocacy concerns of the ACA compared to the other organizations and
in terms of certain specific questions. Looking at the concerns in terms
of the historical period from 1870 to 1893 they can be summarized as

follows:

0 Advocacy of the reformatory method with emphasis on a positive
reward system, classification, training, and ticket of leave.

0 Urgang of a parallel federal prison system.

0 Advocacy of federal collection of statistics and identification
records.

0 Advocacy of State centralization of prison systems.

] Advocacy of abolition of the lease and contract system but

defense of prison labor,
0 Support of indeterminate sentencing.

0 Opposition to conditions in local jails especially mixing of
Juveniles and adults.,

0 Concern with delays and irregularities of the craminal justice
system.

0 Support of industrial training of the population.

0 Advocacy of establishment of halfway houses and general concern

for discharged praisoners.

0 Opposition to political interference in prison staffing and
policy.

0 Uplifting of the correctional profession.

0 Support of the International Prison Congress mavement.

Actors

Who were the major actors at the early meetings? Comparison of
early officers of the association with those of later years indicates a

trend away from having elected public officials to one of having prison
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wardens or most recently prison system administrators. In the period 1870
to 1893, the presidency with few exceptions went to current or former
elected officials. Rutherford Hayes served as president from 1883 to 1892
Jjust prior to hais death. Such other national figures as Theodore Roosevelt
served a term as treasurer. But after the laong tenure of Hayes a policy was
adopted of alternating between a prison warden one year and another inter-
ested person the next. However, in practice the presidency more and more
went to those professionally involved in prison adminastration. The
secretary of the first years was E. C. Wines who as secretary of the New
York assocaation was able to share the New York offices with the new
national group. Upon his death the group reportedly almost disbanded but
was rejuvenated by the interest of Hayes and the services of Wines' son,

F. H. Wines, who took over as secretary. F. H. Wines 1s remembered for the

very complete U.S. Census of Institutions in 1880 which he directed.

Analysis of the membership lists in the early years indicates the
composition of early membership. Note can be made of the dominance of
those educated as clergymen, who often held other non-church related
positions.

Members NPA - 1874

Clergy - 24 (in addition at least six of those listed below
were also clergymen)

Prison Administrator - 22

Boards of Correction, Charities - 36

Police or Sheriff - 2

Unaversity professor - 3

Milatary - 2
Public office holders - 7
M-Do - 4

Representative other organizations - 3
Lawyer-Judge - 13

Lessee state prison - 1

Other - Unknown - 32

Total 149

Geographically, early meetings had representatives almost exclu-
sively from the East and Midwest. The largest delegations were from

Illino1is, Massouri, Pennsylvania, Wisconsin and New York. Women were not
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highly involved. In 1888 out of 364 members only 44 were women (National
Prison Association Proceedings, 1888:306). Over the organization's history

only two women have served as prsadent, one 1n 1936 and more recently in
1973.

It was noted 1in Part I of the thesis that speeches at the early
conventions especially by public office holders such as Seymour and Hayes
often had as one of their themes the significance of poverty and working
class exploitation as a cause of crime as well as the lawlessness of many
who had risen in public office and business. An additional theme of the
clergymen who spoke was that "all are guilty." As William Cullen Bryant
stated 1n an address to the group, they were trying to reform prisoners

not merely for the prisoners but:

for the sake of our common humanity. One can't
treat a prisoner.in the interest of society
until he 1s treated pramarily and directly with
reference to his own good (National Prison
Association Proceedings, 1877:2).

But these views were not necessarily or even usually, at this time
accompanied by advocacy of reduced sentences or increased concern with
civil rights. Very short sentences were condemned and such frequent
speakers as R. B. Hayes who frequently stressed the role of 1inequality in
furthering crime also expressed the opinion that:

We do not need that body of technical law in
criminal cases which 1in the evil days of
England's worst kings was employed by humane
Judges as a shield to protect innocent men
and women from persecution (National Prison
Association Proceedings, 1884:137).

Organizational Structure

What type of on-going organization appears to have been envisioned
by these founders? The initial bylaws cited three objectives. They were:
(1) wmprovement of laws relating to criminal matters; (2) improvement of

prison conditions; and (3) improvement of the care of discharged prisoners,
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Initial committees were established in seven areas; craminal law reform,
police, prevention, prison discipline, classification, discharged prisoners,
and finances. One can see that these covered the range of criminal justice

concerns.

It is clear from the i1nitial discussions about the organization
that no clear cut distinction was made between whether the organization
would be a private or government affiliated group. The association had
been organized largely with the aid of the New York Prison Association,
whach had a unique relationship with the New York state legaislature. The
state association received regular state funding and yearly prepared a
report for the legislature on the state of prisons in New York. It appears
that such a model, with the several state legislatures each contributing
support, was at times anticipated by Wines. This was especially so since
federal support was not anticipated. At an early meeting (1874) the
National Bureau of Education was cited as a bureau established by the
government to foster education with a regular operating budget. It was
noted that 1f there were a similar government federal prison bureau the
association might disband. In lieu of the fact that no national bureau was
contemplated, the state legislatures were approached. A proposal was
formulated whereby the legislatures would each be asked to buy a large
number of the published proceedings (1871). In 1876 a resolution directly
asks the legislatures to appropriate a sum to the group. The argument was
used that prison reform was directly tied to the finances of the national
association. However, except for the sporadic appointment of official
delegates and purchase of small numbers of yearbooks, no regular state
legislature support was attained. Although periodic grants for specific
projects were obtained, the organization was primarily supported by mem=-
bership dues, donations of individuals, and conference proceeds into the
1960's.

Withain the first 25 years the wardens and chaplains had formed
their own separate subgroups who met regularly and continue to do so dur-
ing the ACA conference. Eventually standard procedures were developed for
affiliation of subgroups. The formation of state groups (1889) was also
encouraged while the dominance of the national group was affirmed (1887).
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It was early established that the national association board of directors
should include representatives from the various subgroups as well as
representative prison boards and societies, state boards of charities and
others having similar objectives (1876). Although the group remained
primarily a conference body for many years, this board and the officers
were formally empowered to carry on arganization business when the confer-
ence was not in session (1894),

1893-1915

The completion of R. B. Hayes' tenure as president in 1892 marked
the end of the active particapation of public figures in the group. During
the 10 year period Hayes was president, despite the fact that the associa-
tion listed 1in its charter the aim of improvement of criminal law, the
custom of not formulating specific stances vis-a-vis legislation had grown.
In this period the association functioned primarily as a forum for discus-
sion, and and also conducted several studies in areas such as prison labor
(1894), police lockup conditiaons (1909), prison discipline (1913), and
prisoner backgrounds (1902). Support, however, continued for a federal
bureau of craminal identification and a federal prison system. Active
support was also given to the 1910 International Penal Congress held in
Washington, D.C., for whach the NPA served as host.

Part of the reason for the growth of a custom against legislative
stance taking was related to the extreme controversy surrounding prison
labor. Convict labor restrictions had become a major part of national
organized labor platforms. In an 1894 discussion abaut whether they should
take a stand on the labor 1ssue it was stated, "the moment we take a step
that can be construed as a partisan step that moment our influence is

destroyed" (National Prison Association Proceedings, 1894:146). It was

further noted that their business was the discussion of principles and how
to reform criminals. (See Chapter 4 far a discussion of the prison labor
1ssue.) Eventually in 1900 the association passed a reaffirmation of the
group's role relative to legislative stance takaing, but during the next
years the custom persisted of "depending on the reading of papers and upon
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the free discussion of views," rather than formulating legislative policy
(National Prison Association Proceedings, 1911:407).

With regard to praison labar, in 1912 the association maintained a
committee to bring organized labor and prison wardens together. Among the
members were such labor leaders as Samuel Gompers. The contract system
oppased by both labor and wardens was on the decline, having already been
outlawed in half the states. Some systems such as New York reported that
they had successfully converted to a diversified state use system and were
sti1ll self-sustaining with even same significant wages paid to prison
laborers (National Prison Association Proceedings, 1912:366). However,

increases 1in prisoners and further legal restrictions on labor, made this

situation increasingly less frequent.

Summary of Formal Policy Concerns

While policy statements were less frequent during this period, many
of the advocacy concerns of the first period were reiterated during this
time. To these were added support of parole and probation, media contact,
and advocacy of study in certain areas. Major policy concerns can be enu-

merated as follows:
o Continued advocacy of federal collection of craminal Justice
statistics and ID files.,

o Continued advocacy of establishment of a parallel federal
prison system.

o Continued support of the International Prison Congress.
0 Defense of the reformatory method.

0 Support of the indeterminate sentence, parole of life sen-
tences, probation offaicers. °

o Continued opposition to political interference.

0 Study of 1ssues such as prison labor conditions in lockups,
prison discipline methods, prisoner backgrounds.

o Establishment of sympathetic media treatment.
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Evaluation of Reformatory Movement

What of the reformatory movement around which the origanal focus
of the group was drawn? The government report, State Prisons in America

published in 1939 gives an evaluation of the fate of the reformatory
movement up to the late 1930's. It has been noted that the increase 1in
amprasonment rate after 1860 produced a situation in which additional
institutions were planned in many states. The first of these was opened

in 1876, with Z. Brockway as warden. In archaitecture it was built after
the Auburn prison. The biggest difference was greater emphasis on trade
training and education, indeterminate sentences and a graded classification
gsystem. As industrial contracts were outlawed military drill and organized
athletics were introduced.

By 1910 reformatory institutions were opened in 18 states. At
times the names of old institutions were simply changed with corresponding
changes 1n programming. While great initial enthusiasm accompanied the
1nitial undertakings by 1910, according to the survey report, the movement
was on the decline. Even during the period 1870 to 1900 regular state
prisons were built in 16 states and between 1900 and 1935 ten much larger

maximum security prisons were built.

The reformatory model, however, anfluenced the organization of
these prisons. As prison industry became more uncertain, the incentives of
reformatory training and rewards were seized as a tool for keeping disci-
pline. The "reformatory institution" itself became part of a system in
which 1t was reserved for younger less serious offenders. In evaluating
the success of the program by 1893 Brockway himself expressed discourage-
ment. The complicated grading sysiem was difficult 1f not aimpossible to
administer and Elmira, built for 500 persons, housed 1,500. Thas was
accompanied by a lack of trained personnel or resources necessary to have
an effective training and education progrsm. Such a situation meant that
evaluations usually concluded that the reformatory program as ideally
conceived had never really been tried. But the reformatory rhetoric,
and accompanying parole method of released continued to be dominant as
basic professional goals.
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This was also a period in which the use of intelligence and other
classificatory tests were much reported upon at conferences. This was
accompanlied by a decline in conference speech references to economic causes
of crime per se. Focus was on the need for separate special facilities for
feeble minded or what were called "defective delinquents." Likewise the
notion of the habitual offender 1s much discussed although the association
avoids support of the laws specifying increased penalties for habitual
of fenders that were proposed and enacted in the period. However, the
indeterminate sentence continued to be supported. Paradoxically, this 1s
presented as individual treatment which will remedy the evils of unequal
sentencing.

Organizationally the group was held together between congresses
by the services of several clergymen, such as J. C. Mulligan, A. C. Byers,
and his son, J. P. Byers, who had worked with E. C. and F. H. Wines 1n
wnatiating the group. They served as secretaries, gave significant finan-
cial contributions, and brought together the yearly meeting. In 1915 what
was called a democratic reorganization was enacted which restructured the

board to give more representation to the affiliate subgroups.
1915-1935

In describing the occurrences discussed at the meetings from 1915
te 1935 one 1s struck with some parallels to the more recent 25 year
periad. In the early days there was some optimistic growth in the use of
probation, parole, and the social casework approach. Even historians of
the police have noted the influence of the "police as social worker move-
ment" (Walker, 1977). After not having a committee on police for several
years the ACA briefly had a committee, made up this time of police chiefs
from major cities including August Vollmer as chairman. The ACA throughout
the period worked more frequently with the National Probation Association
and shared many of the same actors, as well as holding conventions together
in some years. Conference proceedings largely consist of reports from
committees on such topics as parole and probation, or reports from affil-
late bodies.
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However, by the mid 1920's three additional themes are evident 1in
the talks at the conferences. The first was an awareness of extensive
public craiticism and demand for increased severity. This was seen to be
fostered by a belief that crime, particularly organized crime, was greatly
increased, The secretary of the association, E. R. Cass, notes in 1926:

the public 1s left...with a decidedly aroused
attitude behind which there is the usual demand
for severe punishment characteristic of similar
periods in our history, despite the fact that
through the ages severity of punishment in its
cruelest forms has not solved the crime problem
(National Prison Association Proceedings, 1926:6).

A second theme at the conferences was that the various aspects of
the craminal justice system had in the light of public criticiasm become
disunited and had engaged in placing the blame upon each other. Each had
developed the view that certain policies developed by the other group
contributed to their own problems. Speaking of this, Secretary Cass noted
that "each separate official agency dealing with crime conditions defended
the methods it employed and sought to place the responsibility elsewhere"

(National Prison Association Proceedings, 1926:54). Samilarly, Sanford

Bates himself engaged in public debates with J. E. Hoover states:

To those of us who have been somewhat upon the
insade one of the most distressing features of

the recent agitation with regard to crime 1is the
lack of understanding and confidence 1in each

other which seems to be held by officials and
persons engaged in the various departments of
government which handle the crame situation
(National Prison Association Proceedings, 1926:22).

Dealing with the disunity and criticism the NPA established a committee on
cooperation and increased cooperation in itself became a cited remedy for
problems. This disunity was manifest in the increased number of policy
statements 1n disagreement between the IACP and the NPA at this taime.

The third and related theme developing in this period was a

new wave of negative evaluatian of their own activity combined waith a
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verbalization of the obstacles and the fact that most ideal programs had
never adequately been enacted. This was related to the fact that the
period after 1900 had witnesses extensive measurement for identification
purposes, and other program-related classifications of those coming into
the correctional institutions. As the 1920's proceeded more and more
studies were thus done on recidivism and outcome of the specialized

programs.

Speeches of this period and policy statements also included much
criticism of the conditions in and even the existence of caounty jails.
Increasingly those active in the association were men like Sanford Bates,
whose careers were tied to national or state level correctional administra-
tion rather than local penal institutions. Following a decline 1in jail use
occurring in the early 1920's, Bates even predicted after revaiewing the
conditions present, that they were coming to a point "eventually where we
won't need jails" (National Prison Association Proceedings, 1923:8). Bates

was referrang only to local facalities. One can see, however, the effect

of short-term small fluctuations 1n jail use on the views expressed.

The 1930's were accompanied by a wave of prison '"riots" and renewed
criticism of state and federal prison conditions themselves. The assaocia-
tion 1ssued a statement, notably less defensive than those issued by the
group 1n the 1970's, which cited what the committee on prison disturbances
viewed as the major causes. It also put the responsibility for those con-
ditions right back in the public's lap. Such things as overcrowding, idle-
ness, and severe sentences which created a "no lose" situation were cited
as major factors leading to the disturbances (National Prison Association

Proceedings, 1930:259-61).

As has been discussed extensively in Part I, by 1935 considerable
restrictave federal and state legislation had been passed with regard to
prison labor. The crystallization of the prison association's opposition
to these measures has also been noted. Positively with regard to prison
labor during this period the organization's attention was on the develop-

ment of the state use system, interstate labor compacts and what they
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called "the development of modern labor methods" in prisons (1926). The
Failure of these attempts have also been noted.

Since 1ts organization in 1870 the National Prison Association had
strong ties to the International Prison Congress. However, by the 1930's
the international tensions of the times were reflected in the reports
to the convention by the delegates to International Penal Conference held in
1935, This was the last international congress held before World War II.
Reports cited the considerable differences i1n viewpoints expressed by the
delegates from the differing countries, and general communication problems

(National Prison Congress Proceedings, 1935). After the war, this interna-

tional group was not revived until the late 1940's under U.N. auspices.

Summary of Policy Concerns 1915 - 1935

In thas period the NPA pursued a wide range of advocacy goals among
which probation and parole related concerns were most salient. The concerns

can be summarized as follows.

0 Continued advocacy of parallel federal operations including
separate housing for female priscners, federal training schools,
a federal jail system, and a federal Bureau of Prisons.

0 Expressions of concern with system disunity, urging mediation
and cooperation.

0 Continued criticaism of jail conditions, establishing a jail
improvement committee.

o Advocacy of merit selection, university courses for employees.
0 Advocacy of gun control legislation.
o Continued advocacy of federal statistics and ID bureaus, advo-

cacy of fingerpranting.
o Objection to use of fines for prostitutes.

o Opposation to retrictive prison labor legislation, establishment
of the state use system.

0 Advocacy of extension of probation, defense of parole and
specification of specific parole procedures.
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0 Opposition to construction of maximum security prisons, support
of cottage and farm systems.

] Support of the juvenile court, diagnostic facilities, indeter-
minate sentences, individualized treatment.

o Conti1nued development of reformatory methods including classifi-
cation, medical care, diet, libraries, religion, education.

0 Condemnation of thaird degree,

o Advocacy of fewer restrictions on jobs for released prisoners.

Organazational Matters

In this period the major group that was perceived as paralleling the
work of the NPA was the National Crame Commission headed by one time National
Probation Association president, George Wickersham. For a few years after
1930 this commission held 1ts own national conference, and it appeared that
this might become an on-going yearly event., At this time there were commit-
tee meetings about merging the two conferences. But the NPA Board decided
to maintain 1its own meeting while participating in the Crame Commission
Conference. By 1933, the NPA had passed a formal resolution asserting its
pramacy in the role of speaking for prison administrators to the people and

government. They state in a resolution:

when 1t comes to the determination of official
policies 1n the interests of state governments
and the public as a whole, the Ameriacan Prison
Association 1s the duly qualified medium for
the registration of the opinions of praison
administrators in the United States and that
no other organization has the right to speak
for them (American Prison Association Pro-
ceedings, 1933:370).

A resolution of 1929 had called for the increased participation of
wamen, A committee was also established on expansion in order to obtain
increased funding for year round activities beyond the holding of the annual
meeting. In 1922 an arrangement had been worked out with the New York State
Prison Association, saimilar to the one in the first years of the group.

Edward Cass, the secretary of the New York association became also the
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executive secretary of the NPA, and the New York group shared office space
and staff with the association. Cass remained secretary of the NPA until
his retirement in 1962, and the association did not establish its own office
until after this. By 1935 newsletters were sent to around 4,000 persons,
but paid membership was only reported to be 364; not more than i1t had been
in certain periods in the 19th century. On-going activities included the
operating of a clearinghouse of information on prison matters, the pub-
lishing of a national directory of anstitutions and administrators, and the

publishing of special studies.
1935-1955

As the 1930's proceed the proceedings continue to follow a format
consisting of sections devoted to affiliate and committee reports. In these
reports the increasing dominance of a social work and reformative approach
1s apparent. Speeches by prison administrators increasingly include thear
allegiance to this perspective. In his presidential address in 1939 Austin

McCormick, Prison Commissioner of New York City states:

Today the prison warden 1f he has been in the
field any length of time...usually subscribes
to and shares the social philosophy of the good
probation and parole officer, the chaplain, the
teacher, the social worker and doctor (American
Prison Association Proceedings, 1939:6).

Combined with this expressed sympathy and identification with reha-
balitative personnel was a complaint that state appropriations for these

personnel were 1nadequate. McCormick in the same talk goes on to state:

You can get money fairly easily for new prisons
and prison buildings, especially if a timely riot
gives dramatic emphasis to the problems but try to
get money for a doctor or a psychologist, for a
sac1al worker or a vocational instructor and you
will find that the state 1s very short of funds
(American Prison Association Proceedings, 1939:14).




182

Combined with the theme of inadequate staffing resources, as the
Depression progressed, there was renewed emphasis on economic and medical
causes of crime. In the Roosevelt era, Eleanor Roosevelt spoke to the

conference concerning prisoners in these terms.

They are not always just wicked; they are sick
and perhaps a certain amount of preventative
medicine, plus an economic basis of living
which allows you to live decently might have
kept a great many people out of prison and
might have meant that we carried less of a
burden i1n our prisons (American Prison
Association Proceedings, 1939:37).

Added to this was an increased focus on the problem of idleness in
prison and the curtailment of parole due to the inability of finding job
placement (American Prison Association Proceedings, 1940:544). The Depres-

s1on conditions involved a lessening of expressed expectations in both these
areas. A speaker in 1936 after the passage of a new wave of restrictive
legislation noted that "idleness in prisons has increased by leaps and bounds
in the past year. The prisons are passing through a period of idleness that
bids to wreck them" (American Prison Association Proceedings, 1936:5). By

1940, however, a speaker noted,

with 10,000,000 free citrzens denied the oppor-
tunity for earning a iivang during the past six
or seven years 1t 1s useless to inveigh against
our failure to provide objective employment for
all prisoners" (American Prison Association Pro-

ceedings, 1940:53).

With the onset of World War II in the next years there was reported
some alleviation of the dual problem of idleness and placement after prison.
There was also 1in this period of declining state imprisonment rates a notice-
able uplifting of the manner of speaking about prisoners by some of the
speakers at the conventions. The superintendent of the federal prason
in Atlanta states in 1943:

The prasoners have benefited relatavely more
in the few months that we have been at war
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and the few months prior to our entrance into
the war than at any other time in the history
of this country (American Prison Association

Proceedings, 1943:184).

He goes on to stress that they must stop despising prisoners. He states:

If this group of men here were dressed in the
traditional prison costume, 1t would be very
difficult to distinguish you from any group
selected from any institution in the county
(American Prison Association Proceedings,
1943:184).,

At the same time that speech became notably social work and treat-
ment orientated occasional criticism developed related to what were called
"neologaisms” or the policy of "swapping lies" at the conferences. Thas
included the giving of therapeutic titles to stark penal realities, such as

calling cell blocks for juvenile "lost privilege cottages" (American Prison

Association Proceedings, 1948:152).

At the end of the war certain other themes emerge in talks at the
conference which can be interpreted as contributing significantly to counter
reactions in the 1960's and 1970's. First of all, focus 1s noticeably on
Juveniles i1n the correctional system. Related to thas there 1s the theme
already discussed in Part I of individualized justice as superior to equal
Justice. The president of the ACA in 1955 referred to equal justice as the
"old discard of our forefathers" and individualized justice as the "corner-

stone of the modern juvenile court" (American Correctiona) Association

Proceedings, 1955:2). Individual justice allowed justice to take off her
blindfold and "in place of the hardened craminal to see standing before her

a hungry, lonely, fraghtened little child" (American Correctional Association

Proceedings, 1955:2).

Along with the 1individualized concept came renewed emphasis
on the view that prevention involved early detection and help before the

child became delinquent. Turning away from simple economic deprivation
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theories, focus was on the fact that not all children from poor neighbor-
hoods became delinquent. Therefore it was argued, poverty could not be

the major cause of delinquency. Researchers such as the Gluecks matched
delinquents and non-delinquents from similar neighborhoods. They concluded
that psychological factors primarily related to parenting qualities were most
significant. They also developed a scale and tests for early detection using
ink blot interpretation among other testing devices. 0One such large experi-
ment described positively in the proceedings of 1955 involved all first grade
children in a large New York City elementary school. All children were
tested and one-third, 223 children, were classified as pre-delinquent. These
children were then referred to child guidance clinics for regular counseling.
Another school in a similar neighborhood functioned as a control. It was
noted that eventually parents "failing to understand the need for prevention,
objected" (American Correctional Association Proceedings, 1955:4).

Both the individualized justice concept with 1its lack of concern
for procedural rights, and the related early detection movement can be seen
to have contributed to the reactions of increased concern for civil rights
and the strong anti-labeling movement in the 1960's. Another rhetorical
theme that developed was that prisons should only be used as a last resort.
Whether this was actually occurring or not, 1t contributed strongly to the
perception on the part of the public and some professionals that one had to

be guilty of more serious crimes than previously to go to prison.

Summary of Policy Concerns 1936 -~ 1955

Formal policy advocacy in this period reflects changes accompanying
the occurrence of World War II, but i1n many areas advocacy continues in the
direction of the concerns of prior years. An outline of advocacy concerns 1s

as follows:

o Post war advocacy of the U.N. sponsored International Prison
Association, support of minimum international standards, refer-
ence to the U.S. as a world leader and standard setter,

o Advocacy of federal funding rather than parallelism for train-
ing, food, and vocational training materaials.
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] Continued advocacy of increased coordination, parole compacts,
opposition to some interstate detaining legislation,

0 Containued and increased advocacy of ex-prisoner job opportuni-
ties, opposition to civil service, military restrictions on
ex-pr 1SoNners.

0 Endorsement of the Federal Bureau of Narcoties.

] Support of Federal Prison Industries Reorganization Administra-
tion, and easing of prison labor restrictions occurring in World
War II, advocacy of prison labor problem studies, and continued
defense work after the war,

o} Development of reformatory method; focus on education, classifi-
cation, recreation, libraries, group techniques.

0 Objection to media coverage of crime and prisons.

o Opposition to kangarco courts, continued support of the inde-
terminate sentence.

o Lessened numerical concern but continued support of probation
and parole.

o Refocus of chaplain role, stress on importance of religion.

o Commendation of war effort of prisoners.

o Continued advocacy of merit training, adequate compensation.

) One reference to prevention includes economic reform reference.
.0 Concern with riots of 1950's.

0 Opposition to capital punishment for juveniles and women, opposi-

tion to public execution, opposition to torture. Support federal
anti-lynching legislation.

Organlzatlon

In thas period the primary organization actors were those involved
in federal prison adminastration such as Sanford Bates, and representatives
of various affiliate groups who were automatic board of director members.
Speakers and periodic committee members included people such as G. Howland
Shaw, Clifford Shaw, Thorsten Sellin, Ann Jacobs, and Saul Alinsky. One
businessman, John Lewisolm, who had been active working on a parole board,

was also involved and served a term as president. In 1936 the first women,
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Blanche LaDue, a member of the State Board of Contrcl in Minnesota, was
elected president. The committee on expansion 1n 1936 which consaisted

of Sanford Bates, Blanche LaDue, Thorsten Sellin, among others had formu-
lated a series of objectives for the organization. The report noted that
the group had largely been a conference body since its inatiation in 1870,
and that "some permanent office must engage itself between the dates of
meetings i1n the important job of molding public opinion with reference

to prison and parole activiaties" (American Prison Association Proceedings,
1936:314). It was noted that to do this it would be advisable to establish
a board of trustees of men high ranking in the business world. They would

not be responsible for polacy but would be able to gain financial stability
for the group. While it appears that the committee's 1deas were accepted
by the organization at the conference, and that some increase i1n membership
and funds occurred as a result of increased efforts in this area, by the
1950's the group had not moved in the dirasction of a citizen controlled
board and was still functioning with limited staff from the New York State
Prison Association offices.

There was, however, an increase in the publication activity of
the group. In 1946 the first correctional manual was published. This was
first revised in 1953 and periodically thereafter. The group worked with
the American Library Association in preparing bibliographies of recommended
books for prison libraries. Following the series of prison disturbances in
the early 1950's a publication on prison riots was 1ssued. Publication of
the American Journal of Correction by the group was also begun in this
period. Efforts to increase membership included special recruiting of
rank and f1le workers (1940's and young professionals in the 1950's).

1955 - 1976

As the 1950's and the Cold War proceeded one of the dominant themes
in the country was the significance of freedom. Indeed, this was the praimary
distinguishing characteristic which citizens used to describe their country
and form of government in comparison with other nations. The U.S. was the
leader of the "free world." Such themes spilled over into the rhetoric of

ACA conferences as well as the court decisions on prisener civil rights. In
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his presidential address in 1956, Myril Alexander, assistant director of the
Federal Bureau of Prisons stressed that:

If we are to build a correctional system which
18 inherently geared to freedom of the mand and
to the preservation of individual rights we must
define those rights which we would preserve
(American Correctional Association Proceedings,
1956:4).

He then put forth a bill of rights for those "under restraint in a free
democratiec society." This statement included the following five rights:

1. The raght to clean, decent surroundings with competent
attention to hais physical and mental well being.

2. The raght to maintain and reenforce the strengthening ties
wnich band him to his family and to his community.

3. The raght to develop and maintain skills as a productive
worker 1in our economic system.

4. The right to fair, impartial, and intelligent treatment
without special privilege or license for any man.

5. The raght to posaitive guidance and counsel from correc-
tional personnel possessed of understanding and skaill.

Myril Alexander's use of the term raghts to refer to what previ-
ously had been spoken of primarily in terms of humanitarian treatment or
scientific correctional procedures came at a time when the courts were
increasingly assuming a role as a final arbiter of social questions, as well
as being used as a priamary force for social change. However, in 1956 the
extent to whach the courts would become involved in prisoner rights, or the
extent to which this would result in some conflict with the correction
profession was not foreseen. More frequent, than discussion of prisoner
rights, at this time was focus on specifically defined professional correc-
tional goals.

The period of the 1960's and 1970's can be characterized as one 1in
which years of a new optimism were succeeded by peak criticism and polarity,
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only to be followed by a reassertion of established patterns with some

modifications.

Program for the 1960's

The major goals spoken about at the ACA conferences in the early
1960's can be summarized 1in terms of two interrelated emphases. The first
was the development of a professional career orientated correctional staff
itself. The second related goal was the growth of small community orientated
rehabilitation programs staffed by the professional treatment personnel. In
descrabing these programs there was much rhetorical stress on the need for
fostering ties to the community, the development of alternatives to prasons,
and use of diversion fram the crimanal justice system especially for juve-
niles. Each of these will be discussed in turn.

Personnel Shortages and a Career Concept

In a presidential address in 1958 a survey of wardens was reported.
In thas study the major factor in achieving better correctional programs was
cited to be the achievement of career orientated professionally educated per-

sonnel (ACA Proceedings, 1958:7). Once again, the achievement of rehabilita-

tion was linked to the development of qualified correctional personnel. This
concern was reflected nationally in the initiation by the federal government
of several correctional manpower studies and the mushrooming of growth in

criminal justice related departments and courses in colleges and unaversities.

At the same time there was recognition of the fact that the profes-
sion in practice lacked a consensual base upon which to proceed. In the same
presidential address in 1958 the speaker states: "Gathered here in Denver
are experts 1in the correctional field who disagree 1in practically every phase

of the correctional process" (ACA Proceedings, 1958:5). As a counter to this,

the movement to initiate concrete agreed upon correctional standards, however
basic, gained impetus. The ACA had 1ssued a first rather general correctional
manual in the late 1940's. This was revised during the 1950's and 1960's.

By the early 1970's, as will be discussed later, the development of more
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gpecific standards had become a major focus of the ACA and corrections in
general, especially as a defense to the threat of court imposed requirements.

Small Scale Rehabilitation Programs

Along with the increased emphasis on the development of a treatment
orientated career concept for corrections came renewed focus on the initia-
tion of small scale rehabilitation programs. These often had as their focus
either separately or i1n combination an emphasis on use of some form of reward
orientated behavioral modification system or orientation toward increasing
contact with the community. Neither of these were specifically new ideas,
although the specific applications developed especially for juveniles had not
been initiated previously.

The renewed focus on corrections as a community function, and the
need to maintain prisoner contact with the community into which he would
eventually return, was one that was having considerable impact an other
gsocial service areas where institutionalization and withdrawal from the home
environment for "special services" had previausly also been a pramary thera-
peutic and control mechanism. The rejection of withdrawal from the community
as a pramary means of therapy and as the most realistic means of control 1in
corrections was immediately preceded by the community mental health movement
of the late 1950's into the 1970's. The National Probation Association in
the field of corrections, had long spoken of community corrections, but the
concept now applied to the period of institutionalization and began to be a
factor of consideration in decisions as to whether and where new institutions
should be built., Community corrections as such can be thought of as the polar
point of the 19th century idea that institutional care can provide an escape
from the evils of the city and the poor environment from which the person to
be institutionalized originated (Platt, 1958). This was accompanied by

renewed analysis of the evils of institutions themselves.

At the ACA conventions the period of the later 1960's saw both
increased reports of small scale rehabilitation programs and also increased
evaluation reports. The association proceedings in these years have many
descriptions of community orientated programs including work release halfway
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houses, special drug rehabilitation programs and group therapy sessions.
For the first time ex-offenders are included on panels and give talks at
some of the conference meetings.

At the same time the 1960's with large increases in reported crame,
civil disturbances and public crime commissions brought sbout government and
public expressed concern with crame to a higher level than previously. At
the end of the 1960's and beginning of the 1970's, for the first time saince
1ts initiation in 1935, Gallup Poll reports listed crime as an 1ssue picked
by hagh percentages of the public as a top priority for the national
government (see Appendix 2). Along with this came the presidential initi-
ation of a public "war on crame," with corresponding federal monies made
available.

The Early 1970's

The years of the early 1970's were characterized by intensified
criticism of the correctional system from very diverse, at times contradic-
tory, points of view. The then United States President, Richard Nixon,
publicly cated the past record of corrections as a failure that could no
longer be tolerated. Especially significant for practitioners, the small
rehabilitation programs of the 1960's and their antecedents were subject to
increasingly craitical evaluations. Speakers at the ACA converition included
thankers such as Robert Martinson who wrote in the conclusion to a paper
summarizing evaluations of rehabilitation programs over a 27 year period
that "with few and i1solated exceptions the rehabilitation efforts that have
been reported thus for (1945-67) have had no appreciable effect on recidivism"
(Martainson, 1974:25).

Events such as the prisoner revolt at Attica further dramatized
the problem of prisons. This craticism occurred from both sides of the
spectrum. Some academic critics cited the leniency of penalties as a cause
for failure; their opponents cited the inhumanity of prison conditions and
imprisonment itself. Meanwhile increasingly prison reform measures con-
sidered by state legislatures provided for lengthening of sentences for

certain offenses. Thas factor accompanied by age changes in the populataion,
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increases i1n the magnatude of reported crime, and increased criminal justice
system activity led to an unprecedented rise in the rate of prison use.

(See Appendix 1) As Norvil Morris stated to the ACA convention in 1975:
"corrections has become a growth industry under fire" (ACA Proceedings,
1975) .

Ironically in the 1970's for the first tame a vocal minority began
to speak about the abolition of prisons. In part the very defensive
policy statement of the ACA in 1971 discussed in Part I, was a reaction
against these voices. By 1976 William Nagel, an advocate of the moratorium
on prison construction spoke to the ACA conference. After completion of a
nationwide study of variation in individual states use of incarceration, he
concluded "the ACA policy position against the moratorium may be understand-
able as a defense of bureaucratic interests but 1t 1s not acceptable as a
Judgment of public safety" (ACA Proceedings, 1976:85).

But, this perspective seemed to be that of a small manoraty.
Generally, public opinion and legislative proposals called for increased
severaity., A speaker in the mad 1970's from the International Halfway House
Association stated to the ACA conference in 1976: "We are presently in a
holding pattern, waiting for the atmosphere of apathy and discontent to
11ft, This just 1sn't the year to be raising your head" (ACA Proceedings,
1976:14).

The New Realism

As the 1970's proceeded overcrowding increased, along with in-
creased use of segregation units for militant prisoners. Conditions in
some state systems were found by the courts to be unconstitutional,
Reports at the ACA convention Hetalled court rulings for such states as
Alabama where segregation units were found by the courts to be "wholly
unfit for human habitation according toc virtually every criterion used far
evaluation." The conditions referred to were those in which isolation
cells have six inmates in 4' x 8' cells with no beds, lights, or running

water. In this unit one meal a day was permitted with no exercise, no
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reading materials and a shower once every 11 days (ACA Proceedings,
1976:235).

Faced not only with reports of failure of rehabilitation programs
but with court orders against conditions in some prison systems, and at the
same time increased public sentiment against use of alternatives to insti-
tutions, correctional personnel at ACA meetings began to speak of a need
for a "new realism" in corrections. This took many forms dspending upon
ones position in the system and past orientation. These ranged from drop-
ping of idealistic expectations concerning the success of rehabilitiation
programs while affirming the need to continue them; to increased defense of
use of segregation units and lessening of opposition to the death penalty,
and lengthened sentences by some correctional persannel.

As a means of attaining realistic upgrading of the correctional
system and increased professional competence that might decrease court
involvement, the standardization movement achieved increased emphasis by
ACA. Implementation of standards in state prisons eventually became a high
priority LEAA experimental program. The development of rationalized prison
management and operating procedure became a major alternative to increase
court 1intervention.

By the end of the 1960's the ACA was not alone in attempting to
draft standards covering the various facets of corrections. The ACA had
obtained a grant from the Ford Foundation i1n the 1960's to concretize and
revise thear correctional manual. Later continued funing for this was
obtained from LEAA. But at this time several other groups were also
working on standards for one or more areas of corrections. These groups
included: the American Bar Association; the National Advisory Commission
on Cramipnal Justice Standards and Goals; the National Sheriff's Associa-
tion; the American Medical Association; and the Justice Department 1itself
(Crame and Justice Foundation, 1978:11). The standards produced by these

groups by the mid 1970's varied in the degree to which they were intended
to be camprehensive of the range of correctional services. However, the

National Advisory Commission (NAC) standards published in 1973, for example,
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were competitive in scope with those produced by the ACA sponsored Commis-
sion on Accreditation for Corrections (CAC).

The CAC/ACA standards were reported by those in the field to be
less controversial and less difficult to implement than the NAC standards
(Interview, Former Nebraska Commissioner of Corrections, October 1979) and
when LEAA subsequently decided to initiate a pilot program involving volun-
tary participation of 11 states in a standard implementation program the
ACA/CAC standards were used. The Commission on Accreditation for Correc-
tion has since become largely independent of ACA although it maintains the
heading "Sponsored by The American Correctional Association" on 1its publi-
cations. (This independence has implications for the organizational
analysis of the ACA which will be discussed in later pages.)

It has been noted that the growth of national internal regulatang
procedures such as accreditation could function as a means of decreasing
court involvement. Indeed while court cases dealing with prisoner basic
health and living conditions continued to result in rulings in faver of
prisoners, those dealing with other areas of prisoner rights had shifted
in the mid 1970's 1n the direction of favoring prison administrations. In
an article on the topic, Christianson (1979:240) notes: "By 1974...the
Supreme Court began to show renewed unwillingness to involve 1itself in the
admanastration of prisons." He cites recent decisions in favor of prison
systems such as: Presis v. Rodriguez (1973) 1in the area of habeas corpus;
Procunier v. Martinez (1974) in the area of First Amendment rights versus
disciplinary rules; Houchins v. KQED (1978) in the area of media raghts to
prison entrance; and Jones v. North Carolina in the area of prisoner's
labor unions. In all these cases the decisions have been made in favor of
the prison system on the basis of the "reascnable considerations of penal
management" and "1institutional security" rather than emphasis on First
Amendment or other constitutional rights. Noting thas shaift in court
actions, Supreme Court Justices Brennan and Marshall wrote a minority
view upposing the Jones v. North Carolina Prisoner's Union majority deci-
sion. Thls decision was that in the case of prisoner unions, First Amend-
ment associational rights must yield to the reasonable requirements of
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prison security and efficient management. In their opposing minority
view Justices Brennan and Marshall state:

"if the mode of analysis adopted in the decision
were to be generally followed prisoners eventually
would be stripped of all constitutional rights,
and would retain only those privileges that praison
of fici1als in their 'informed discretion' [s.c.]
deigned to recognize" (Jones v. North Carolina,
Prisoner's Union Minority View as quoted 1in
Chrastianson, 1979:240).

These decisions have led one writer to conclude that "the administrators
can now develop policies in most areas without fear of disruption by the
courts" (Alexander, 1978:972).

However, a second force that emerged in the late 1950's and made
great strides by the mid 1970's were guard unions. This presents a sig-
nificant challenge to the administration and treatment personnel viewpoint
embodied by the American Correctional Association. It was estimated in
1978 that about one half of the states were operating under or were negoti-
ating collective bargaining agreements (Montilla, 1978:43). Programs
supported rhetorically by the ACA such as increased use of work release,
communlty-based programs, affirmative action programs, and certain sen-
tencing reforms have all been formally opposed by guard union actions 1in
certain casea around the country (Montilla, 1978). It 1s to be expected
that guard union behavior will be increasingly a significant factor impor-
tant to ACA policy advocacy.

Policy Issue Summary

The palicy stances for the period 1956 to 1976 (discussed exten-
sively 1n Part I of the thesis) can be summarized as follows:

0 Support of U.N. standards

o Advocacy of return of prisoners convicted in a foreign
country to their home country to serve sentence
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Support federal funding for juvenile delinquency and other
correctional programs

Advocacy that increased share of federal criminal justice
funding go to corrections

Advacacy of establishment of National Correctional Institute
Support of interstate parole compacts

Advocacy of state centralized administration of the craminal
justice system

Support of diversion and use of alternatives to incarceration

Support of construction of regional federal correctional
institutions

Opposition te the moratorium on prison construction

Support of establishment and construction of juvenile deten-
tion facilities

Advocacy of full restoration of civil rights for discharged
prisoners after a geriod of time

Opposition to preventative detention (later omitted)
Support of Bail Reform Act of 1966

Opposition to considering the Black Muslim sect, a religion
and thus subject to religious constitutional guarantees

Support for construction of local short term crisis centers

Support for the use of diversion and alternatives to
correction

Support for increased use of release on own recognizance
Support 1increased funding for remodeling prisons

Support of removal of drug and alcohol related offenses
from the criminal justice system

Support of removal of status offenses from the criminal
Justice system and reconsideration of sex offenses between
consenting adults

Opposition to the punatave approach to drug offenders and
denial of probation and parole

Support of i1nclusion of white collar crame within the domain
of correctional interest
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Support of use of electronic data collection, and collection
of reliable statistics by the federal government

Support uniform correctional standard implementation and self
evaluation

Support religious, educational, and vocational programs in
prison

Support inclusion of prisoners under any national health care
nsurance program

Support diversity of treatment methods, therapeutic community,
psychiatry group methods

Advocacy of increased community contact, home furloughs for
selected prisoners

Advocacy of suspension of federal prohibition against state
prisoners working with federal property

Support work release, oppousition to restrictions on premises
working 1n the community

Advocacy of compensation to priscners for prison labor
Specification of eriterion for use of deadly force

Affirmation of punishment as a constitutionally legitimate
goal of the criminal justice system

Advocacy of a national task force to study the use of segre-
gation unats and to work to eliminate these units

Advocacy of federal funding for the training of correctional
personnel

Affirmation of merit selection

Advocacy of achievement of professional status for correc-
tional work

Support of legislation to make filing suit against correctaion
workers more difficult

Advocacy of affirmative actions in corrections

Support use of orderly government means to achieve correc-
tional reform

Reaffirmation of the role of treatment in the craiminal justice
system
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o Advocacy of acceptance of a correctional role that would make
available opportunities to the offender to make it possible to
conform to societal norms

o Reaffirmation of utilaty of parole, caution against too
frequent use, use of written parole criterion

o Endorsement of of fender-corrections contracts
o Advocacy of extension of probation use

o Affirmation of goal of equality in sentencing, use of flexible
sentences

o Advocate use of prisons only for dangerous offenders

o Support of increased research and planning in the criminal
justice system

ACA Organizational Change in the 1960's and 1970's

The organization continued to share the New York State Prison
Association offices until 1962. At thas time long term Secretary Cass
retired and Preston Sharp became executive secretary. For a time business
was conducted from his home in Washangton, D.C., with his wife acting as
the association's bookkeeper. It was not until 1968 that the organazation
opened its first office just outside Washington, D.C., 1n College Park,
Maryland. While the ACA was the second largest organization listed in the
National Directory of Associations dealing with corrections (the largest at
this time was NCCD) 1its president in 1964 stated:

The ACA with its 14 affiliated bodies as now
established by the Board of Directors is at best

a loose knit organization attempting to cover all
specialties in the total field of corrections. There
15 a vital need to unify them in the ACA so that a
urted front can be maintained (ACA Proceedings,
1965:5).

Three major problems were cited with regard to the association's effective
functioning. One was the lack of understanding and communication among the
various affiliated groups. The second was the unchangaing hand-to-mouth
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finances which came primarily from memberships, congress fees, and publi-
cation profits. The third was the inability to broaden the base of member-
ship. At this time membership was approximately 4,000 and increases in
this area were cited as a major goal.

However, membership had only modest increases in the 1960's and
there had been some affiliate withdrawals. After a meeting with the NCCD
in the late 1960's to discuss the relative role of the two organizations,
the ACA passed a resolution formalizing the ACA's intent to maintain and
develop a role as a strong professional organization (ACA Proceedings,
1968:338).

It was the aobtaining of several grants fairst from the Ford and
Rockefeller Foundations and later from LEAA and other federal agencies
that gave a significant boost to organizational finances and activity.
Especially sagnificant was the grant from the Ford Foundation in the late
1960's on "correctional self evaluation" which was to develop into the
correctional standards project. Eventually this grant was discontinued
due to the Ford Foundation's insistence that a standard setting and accred-
itang commission be established separate from the ACA. lThe project was
picked up by LEAA who provided a $1.3 million grant to ACA to revise the
correctional standards in cooperation with the ABA and AMA. Despate
wmtial ACA dasfavor, by 1977 a separate Commission on Accreditation had
been established with LEAA support. Other areas of ACA grants included a
staff exchange program, a program to improve communication between paroling
authorities and training programs, and feasibilaity studies for expansion of
Juvenile services, and on-going ACA technical assistance operations.

As the association grew in grant support there was also increased
affiliate interest so that in 1976 there were over 40 such affilaates.
This growth occurred sa fast that there was a brief moratorium on affili-
ate membership i1n 1975. One significant change in ACA crganization 1n
the 1960's was the change from a board of directors, at times dominated
by ex-presidents who were automatic life members, to a board consasting of
elected members and affiliate representatives. After this change the board
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was again restructured in the 1970's so that areas of corrections would be
represented. A few seats were also reserved for minoraty and ex-offender
representatives. There was also in the 1970's a trend to have more par-
ticipation from southern prison systems. From the time of its initiation
in 1870 the association has had only six presidents from southern insti-
tutions or state systems, and four of these have been since 1970.

ACA-NCCD Relations

It has been noted that the NCCD had throughout its history grown
faster than the ACA i1n the same period in terms of membership and actaivity.
However, accurrences 1n the 1970's showed indications that this difference
might be lessened or reversed i1n some ways.

We have already noted that for the first time in the late 1960's
and 1970's there were policy statements in disagreement between NCCD and
ACA and that ACA convention speakers at times were openly critical of NCCD
policy stances (ACA Proceedings, 1971:6). Thus at the time that the ACA

hired a new executive secretary in 1973, the two organizations were often

in public disagreement. The new secretary, Anthony Travisiano, was quoted
in the American Journal of Correction as stating in regard to this that:
"Since NCCD 1s trying to become a forum for the entire criminal justice
system it appears that a positave relationship with this group 1s extremely
vital" (American Journal of Correction, Sept-Oct., 1974:34),

However, as the 1970's proceeded the ACA as carriers of a middle of
the road perspective, and as the historical organization representative of
broad based correctional personnel was 1ncreasingly viewed as a medium use-
ful for implementing federally support correctional goals. Thus 1in 1976
ACA executive secretary Travisiano stated to the convention:

The last of current grants as reported below 1s
evidence that the LEAA recognizes the ACA as being
the national correctional organization, capable of
drawing the required support for meeting the needs
of the field of correction (ACA Proceedings,
1976:272).
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If this position continues vis-a-vis government grant monies, and public
and court sentiment continues in the direction of the mid 1970's, it
appears that the ACA and correctional employee unions will increasingly

be important in vocalizing and setting correctional priorities. It may
also be that increasingly differences between the guard unions and the ACA
as an attempt as a "professional organization" will occur.



CHAPTER 10

THE INTERNATIONAL ASSOCIATION OF CHIEFS OF POLICE 1893 - 1976

Background

A brief prospectus on the conditions of police organization in the
decades preceding and at the time of the initiation of the IACP 18 useful
in interpreting the historical concerns of the organization. According to
historical accounts organized publicly supported police forces, did not
ex1ist 1n most northern U.S. cities prior to 1830. In the south police
organization occurred earlier but was primarily focused on slave control
(Richardson, 1974). Among the factors cited leading to formal organization
of metropolitan police forces have been; the increase in both size and
social cleavages 1n urban areas, industrial work conditions, and decreases
in the available work to worker ratio (Bacon, 1939; Lane, 1967; Richardson,
19743 Parks, 1970). Correspondingly inadequacies of citizen-based law
enforcement attempts were increasingly manifest. Specifically both Lane
with regard to Boston and Richardson with regard to New York cite frequent
riots and civil disorders in the 1830's and 1840's as immediate precipitat-
ing factors in the decisions to attempt organization of metropolitan police

forces.

These early police forces manifest both characteristics carried
over from private police procedures, and from the nature of public service
organizations of the time. In this period among the prevalent conditions
was political involvement of the police. At times police were directly
elected. In aother times they warked for candidates who, 1f elected,
appointed them to short terms of office. Another accepted linkage was
that to private sources of wealth. Rewards were a routine source of 1income
and services were sold to those who could pay. One of the first treatises
on the police in the United States, that published by Chrastian in 1825,
called for the publicization of the police in reaction to a situation
in which only the rich could afford law enforcement (Christian, 1970 Arno

Press edition:27). However, rewards remained an important source of income
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to public police forces. Another linkage cited by Richardson was that to
the craminal community itself. This was related to the old role of the
detective as a go-between between the one who had stolen the property and
the one who wished 1t returned. Recovery rather than "retribution" was the
goal (Rachardson, 1974:33).

Another reality of the early police force was the instability of
organization patterns and the disorganization caused by the decentralized
character of the police forces. Formal jurisdictional divisions meant a
serious handicap for police. This was also a period in whach the police
were expected to be a major force mediating against self help and retribu-
tion, in favor of legal procedure. In the first part of the thesis it was
noted that there had been a progressive stripping from police of more dis-
trabutive roles over the period (Bordera, 1968). Definitions of police
role were originally more fluid. Lane cites the increasing limitation
of police functions and assuming of the more humanitarian ones by other
agencies. He notes the creation of sewer, health, and building departments
to do tasks once done by police as well as the abandoning of the distribu-
tion of free soup. In addition the police assumed the role of protection
of property during strikes (Lane, 1967:224).

In summary of police conditions in the first half of the 19th

century, Richardson states:

The combination of political control and police
self interest thus led to partisan involvement
of police, limited enfarcement of vice laws, and
a permissive attitude toward certain crimes and
criminals. In turn these developments helped
bring about major changes in the pattern of
police administration in the second half of the
19th century (Richardson, 1974:34).

Histories of police forces and also of early local governments
in U.S. cities 1n the second half of the 19th century and the early 20th
century are filled with descriptions of see-saw struggles between politi-
cal parties, and also between machine and reform interests attempting to

achieve police control. Richardson further states:
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No matter how one conceived of one's goal, whether
simply making money or acquiring personal power or
strugglang to advance good govermnment and the cause
of marality, control of the police was a fundamental
asset toward achieving them (Richardson, 1974:37).

Related to the issue of control was the reform tendency to seek through
trial and error an ideal or workable form of police organization. Fossick,
a writer on police systems i1n the 1920's notes that "the machinery of
management and control has been subjected to endless experiment and modi-
fication" (Fossick, 1920:109). He cites the:

Apparently ineradicable belief of the American
people that in the right mechanical arrangement
of a municipal department, 1f only it can be
discovered, lies the solution of the 1lls that
trouble us (Fossick, 1920:111).

In some places such as New York and Massachusetts this took the form of
local versus state control. In others the establishment first of partaisan
and later bi-partisan beoards of control were major reform issues. The
method of selection of police heads and the amount of control they would
have, was also of recurrent major concern.

The early policy advocacy of the IACP reflects many of these can-
ditions and ideas. But although the IACP advocacy of bi-partisan boards,
depoliticalization of the police, non-acceptance of public rewards, police
tenure, merit section criteria, police training, and record keeping had
much an common with reforms advocated by progressive citizen police
reformers; very early the police groups developed its own unique occupa~
tional interests. One anteresting area 1s that of the police association

stance vis-a-v1s vice crime.

Most of the descriptions of anti-vice reform attempts of the period
present the police as much less interested in vice law enforcement than
progressive middle class reformers (Fossick, 1920; Haller, 1970). Inter-
estingly, today the IACP's advocacy in this regard is the most severe of
any of the three groups studied. A look at the content of the proceedings
and resolutions of a police chiefs' convention held in 1871 1in St. Louis
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and later cited by the IACP as the forerunner of their own group gives
indication of the changes in police viewpoint that this current IACP policy
has entailed.

The Police Chiefs® Convention of 1871

The police conference held in St. Louis in 1891 was a larger one
than the conference in 1893 out of which the IACP grew. fhere were 112
representatives from 21 states, The conference was organized by Chief
McDonaugh, the police chief of St. Louis, Missouri, and there were a
disproportionate number of delegates from St. Louis and the surrounding
area. The conference was not limited solely to chiefs, but included other
ranking police heads.

For this meeting committees had prepared major reports on three
topics. These reports manifest more of a social work orientation than
those of the later IACP conferences. The most lengthy report was on
Prostitution and Other Social Evails., A second report concerned the estab-
lishment of industrial schools for dependent and delinquent youth and the
third report detailed plans for the formation of a police chiefs' associa-
tion. Shorter reports were given on rewards, uniform reporting, and

alcoholism.

The discussion on prostitution ended with a resolution that criti-
cized a suppression point of view and adopted the so-called "St. Louis
treatment method." The major features of this were: a system of registra-
tion, compulsory health care, and segregation. This was ideally combined
with counselaing and attempts to find other employment. The formal resolu-
tion passed called for the "removal of the problem of social evil from the

exclusive domain of the moralists" (National Police Conference, 1871:61)

and noted that i1f evils can't be eradicated they can be mediated by police
surveillance. The resolution also spoke of "amelioration of the conditions
of this unfortunate class and ignoring the deadly policy of 1inflicting of
penalty which knows no forgiveness" (National Police Conference, 1871:61).

This resolution adopting the "St. Louis method" was not without debate.
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The police chief from Washington, D.C., offered a counter resolution which
called for further study of the method but this was defeated after some
debate.

A second major report was on industrial schools for juveniles.
Again the language used is much more ameliorative than more later polaice
conference texts. References are made to "the rejection of punitive law
for those who have not the necessary benefits to uphold the law" (National
Police Conference, 1871:41). Great faith 1s expressed in industrial educa-

tion as an alternative and a "rejection of endless construction of frowning
Jails and massive penatentiaries" (National Police Conference, 1871:41).

These were called "subterraneous canals built to carry off the sewage of
mankind." Rather the industrial school would be a "purifyang power applied
to what had hitherto been treated as human refuge" (National Police Confer-

ence, 1871:50). It was also advocated that land grants be provided for the
children upan leaving the schools.

Other resolutions are more consonant with later police concerns man-
1fest by the IACP. One calls for the photographing of all noted criminals
by the police department (National Police Conference, 1871:73). Another

related to the perfection of a telegraphic code and dissemination of its
use. The question of rewards was debated but no consensus was reached.
The title of the committee was the "Uniform Rewards Committee." One sees
from this that the system was taken for granted.

The reasons why this attempt at organization did not materialize
inte an on-going group do not appear to be that little concern with organi-
zation was manifest at the conference. A series of detailed resolutions
defining the structure of the proposed group were formulated by an organi-
zation committee and adopted. Objectives for the group were spoken of 1in
terms of: coordination of police forces for prevention and arrest, obtain-
ing a supply of practical information to aid police forces, aiding legasla-
tors 1n adopting measures for the industrial education of neglected youth,
and other proceedings to obtain the police department as the guardian of
public space and protector of life and property of the community. Some
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objections were made to the strong singular role Chief McDonaugh of St.

Lours had played in formulating the organization plans. These objections
may have been a factor in the lack of achievement of an on-going national
group (National Police Conference, 1871:81). Lent Upson in an article on

the history of professional police organizations written in 1929, points to
the "ingecure tenure of the higher offices due to politics" as the greatest
deterrent to the establishment of a strong organization (Upson, 1929:121).
0f the associations he discussed he pointed to the IACP as the most impor-
tant combining the promise and possibility of aggressive police activity.

The Inmitiation of the IACP: 1893-1915

The IACP (at that time the National Police Union) was begun in
Chicago 1n 1893, The first conference had 51 chiefs in attendance. It
was initiated by a Chief Seavy of Omaha, Nebraska and Chief McDonaugh of
Chicago. In contrast to the 1871 convention the chiefs in 1893 had a
central concern about which they could cooperate. This was the collection
of craminal identification files on a national level. Visits were made to
the Chicago Bertillon Bureau, and plans discussed for the initiation of a
natronal identaification clearang house. A second major 1ssue was intra-
state detaining, and cooperation in returning prisoners to jurisdictions

in which they were wanted,

Unlike the prison association which 1nitially involved many out-
side reformers, the police organization excluded all but police chiefs.
At times, local mayors of the convention city gave speeches at the meetings
but in the delaberations and resolutions they were uninvolved. At the
first meeting the association appointed an executive secretary, Chief Carr
of Grand Rapirds, Michigan. A small salary to come from dues was also
appropriated to cover expenses. Geographically, as with the prison
association the large cities were predominant in membership. Starting
in 1901 Major Richard Syvester, the police chief of Washington, D.C., was
elected president for 15 consecutive years.
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Links to Other Areas of Criminal Justice

With the exception of views on parole use, at this time differences
between police policy and the prison association policy were less marked.
Thus the association’s Executive Secretary Carr, in 1903 in a listing of
the achievements of the years since the association began listed many of
the particular concerns of the prison association. He cites the juvenile
court, houses of detention for women and children, and indeterminate sen-
tences (IACP Proceedings, 1903:20). Likewise President Syvester noted the

alliance the IACP and the National Prison Association had formed in efforts
to have a National Crime Identification Bureau established (National Police

Union Proceedings, 1903:24). He states that the police chief group should

an turn support some of the efforts of the prison association such as the
laboratory for study of the criminal pauper and defective classes; and
gseparate treatment for first offenders, females, and juvenile offenders.

Richard Syvester, president of the IACP for 15 years, was also
the chairman far a time of the National Prison Association's Standaing
Commirttee on Police. In reports on this committee to the Prison Associa-
tzon Conference he spoke of a house of detention which he had established
the Washington, D.C. area as follaws:

This 18 not an institution but just a house. The
1dea 1s that the child under 16 should be treated
differently from a hardened criminal. The child
18 kept at this house until a hearing. We try in
every way to prevent it seeming like a station
house. The windows are not barred. We have well
lighted decorated rooms and they are kept in clean
conditions. The vehicle which takes them 1s con-
structed after my own ideas and in every way avoids
the appearance of being a police wagon. By the
time the boy reaches the court he has felt little
restraint. We have a juvenile court which 1s in
session every other day at 2:00. There 1s a pro-
bation officer (National Prison Association Pro-
ceedings, 1902:327).
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In 1897 the police group had itself established the National Police
Bureau of Identification for Bertillon and later fingerprint records. Thas
was subsidized by assessments on participating cities and supervised by the
association. The association continued to run this bureau until its take-
over by the FBI in 1924. Thas occurred only after a sustained campaign by
the IACP. The prison association supported the IACP both in 1ts establish-
ment of the bureau and its campaign to obtain the establishment of govern-
ment action in this area.

The Police as Social Worker

Among the factors noted by some police historians has been the
decline 1n the "police as social worker" orientation after 1920 (Walker,
1977). In Part I of thas thesis it was seen that increased criticism of
social work orientated craminal justice policies occurred in the period
after 1920 by the IACP, as well as a growth 1in advocacy of criminalization
and strong suppression of vice related behavior. Speeches at the police
conventions of 1871 and by advocates of the "Golden Rule" policy at the
IACP conferences have been cited i1n which some sympathy for offenders was
expressed. Advocacy occurred of what today would be called diversion to
reduce arrests. The work and orientation of Major Syvester and early work
of August Vollmer, two presidents of the IACP, have also been cited in this
regard. In general then, examination of the IACP policy advocacy and texts
of proceedings support the notion that in the period we are considering
(1893 to 1915) the police chiefs were more inclined to express and espouse
1deas similar to the more scecial work orientated craiminal justice occupa-
tions. This 1s consistent with the hypothesis that occupational segmenta-
tion has been a major factor in producing differing orientation vis-a-vis

the question of police as service providers or crime fighters.

However, 1t should be noted that even in the period before 1920 the
police as social worker orientation can probably best be characterized as a
significant minority, rather than a domainant force. There were many chiefs
who abjected to the lessening of the role of strict law enforcement this
implied. One chief in 1909 1in response to calls for the use of humane dis-

cretion and police counseling to reduce arrests stated:
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Any political system that calls for more than a
fair and impartial administration of the law is
wrong in pranciple and unworkable in practice.
The law can't be stretched (IACP Proceedings,
1909:76) .

Moreover, as can be seen from looking at conference text and policy
statements after 1920, the search for some form of direct service orienta-
tion remains throughout the period 1893 to 1976. It has taken different
forms, but has occurred even at the times of the IACP's most vocal criti-
cism of social work orientated criminal justice policies, and expressed
commitment to "crime fighting."

The Uplifting and Defense of the Police

A more persistent theme of the conferences over the years was the
attempt to increase the respect given to police work and defense from the
repeated government and citizen criticism (Wickersham, G., 1931, vol. 11:1).
This recurrent criticism appears to be among the factors related to the
development of a singular professional attitude that separated police from
other public service occupations. References to the unpopularity of the
police appear very early in the craminal justice related historical texts.
In the National Prison Association's Standing Committee on Police reports,
which contain some of the earliest writings on the U.S. police, references
are frequently made to recurrent public criticism (National Prison Associa-
tion, "The Police in America," 1971). Resolutions by such groups as the
Prison Association having to do waith the police after 1900 relate primarily
to such things as investigation of conditions 1in police lockups and criti-
cism of the use of the third degree.

At IACP conventions speeches were also made noting the fact that
the American police compare unfavorably to those in other countries. The
goal of achieving superiority was put forth. This unfavorable comparison
was especially disturbing coming at a time when the country saw itself as
advancing in superiority in other fields of endeavor. Awareness of the
criticism was countered by a very supportive attitude toward each other and

defense of conduct. In 1909 for example, defenses were made for use of
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cross examination which was under attack, and the general misrepresentation
of the police was noted (IACP Annual Session, 1909:77). Chiefs were urged

to love and stand by their men. At the same time there was an ethic of
steady progress in this regard. One police chief states:

The police ten years ago were objects of bitter
criticism and the mean were unable to make reply
to defend themselves and were often condemned;
but we have through this organization shown our
people that we are working for a good cause . . .
and to place ourselves in a commendable position
(IACP Proceedings of the Annual Convention,
1911:110).

Another consistent periodic theme of speeches 1s negative criaticism
of organized labor activities and vocal condemnation of "Bolshevism" and
"communism." Like the advocates of machine politics i1n the cities there
was no support expressed for organized labor or what was referred to as the
"red threat." Police Chief Vollmer, at the same meetings in which he spoke
of the "Police as Social Worker" also chaired a session on "How to deal
with the IWW Menace," (IACP Proceedings, 1918-1919). )

Summary of Advocacy Concerns

As has been noted in Part I, the major advocacy concern of the
IACP in the period between 1893 and 1915 was first the establishment and
eventually federal takeover of the National Identification Bureau. At one
point membership i1n the ID Bureau was required for membership in the police
association. Federal legislation providing for federal government support
and administration of the Bureau was first drafted in 1897. This was not
accomplished until 1924 by presidential decree rather than legislation.
The federal government was also urged to collect police statistics. Other
1ssues of concern were use of photography prior to conviction, questioning
methods, uniform teletype codes, interstate detainers, police force coop-
eration, and vagrancy and professional thief laws. In addition, policy
statements related to citizen control of places of liquor sale, limitations
on parole use, criticism of the treatment of "cops" in movies, and alle-

giance to the U.S. government.
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Occupation related statements were concerned with rewards from pub-
lic sources, political intervention, bi-partisan boards, and professional
respect. For a detailed description of advocacy stances see Part I.

Organizational Development

Statements relative to organization concerns most frequently were
concerned with membership criteria, committee appointment and the relation-
ship of the organization to the Bureau of Criaminal Identification. Given
the insecure tenure of police chiefs (Lunden, W., 1958:178), there was
concern over limiting memberships only to active chiefs and executives
(1901). Not only was the specific requirement of actual service as a
chief formally outlined, but at one point certificates of membership and
insignias were made to 1insure that those entering the hall were really
chiefs or executives (1909). Geographically, however, attempts were made
to include even very small jurisdictions. As in the National Prison
Association, attempts were made to obtain convention travel expenses
from the home jurisdictions of the chiefs.

1915 - 1935

The years after 1915 up to the 1930's were ones in which the IACP
was successful in obtaining government support and administration for two
major information gathering processes. The first was the establishment of
the Federal Bureau of Identification with J. E. Hoover as its first head.
However, this meant that the IACP's main on-going actaivity was taken over,
as they themselves had been advocating, by another agency. In 1924 IACP
files were turned over to the FBI. Provisions for maintenance of certain
employees and withdrawal of support for various legislative bills which
were no longer perceived as necessary occurred once the presidential order
had established the Bureau.

The second area in which government action was obtained was the
area of uniform crime reporting. Soon after the turning over of the
i1dentification files to the FBI, grants were obtained by the IACP from
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the Spellman and Rockefeller Foundations to work on a uniform crame report-
ing system. A manual for collecting and reporting crime statistics was
published by the IACP in 1929. By 1931 the first attempt at the collection
of uniform crime reports had been published. The categories of the serious
crime index, formulated by the IACP Uniform Crime Committee, became the
categories used in subsequent FBI reports. In 1932 the FBI took over this
effort in coordination with the IACP committee. Apart from these under-
takings IACP representatives increasingly served on certain governinent
committees related to such things as racketeering and kidnapping.

In 1933 a committee was formed which briefly explored the possibil-
i1ty of uniting with the International Police Commission. However, within
the year this option was dropped frem consideration. Until 1934 the
association had no permanent headquarters with work being done out of the
president and secretaries' home cities. In the early 1930's through work
on the Uniform Crime Reporting system, links were formed with the American
Municipal Service Organization and to the director of Public Administra-
tive Services, of that organization. A grant was again obtained from the
Spellman fund to open an office in Chicago with some shared supervision and
staff from the American Municipal Service Organization. The association
kept this arrangement until the early 1940's. At this time a move ta

Washington, D.C., and independent offices and staff was made.

Increasingly the activities of the association were related to
the obtaining of various grants. In 1935 a grant was obtained from the
American Automotive Manufacturers Association for work in traffic safety,
that eventually resulted in the establishment of a safety research program
at Northwestern University and later in Washington, D.C. As has been seen,
this area 1increasingly became a major interest of the group. The American
Rifle Association in coordination with the IACP founded a police rifle
training school 1in 1929.

Given the insecurity of police chief tenure voting membership
criteria continued to be an i1ssue. In 1935 the constitution was changed
to specifically state that only those currently drawing a government police
salary could vote. The association also at this time maintained an honorary
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membership category. Such people as William Pinkerton were voted honorary
life members. In 1934 membership was reported to be 582. During this
period the IACP established a system of state representatives to work waith
the state police associations. Representation was also maintained in the
International Association of Sheriffs and Railway Agents. In 1935 the
foundation of the Association of Radio Officers was endorsed and reference
made to forming an alliance to deal with the FCC.

A project begun 1n the 1920's and soon dropped by the IACP was the
initiation of a death insurance fund. This fund was to collect one dollar
from each member upon the death of a member. This would then be given to
the wafe or family of the deceased chief. This procedure never functioned
well according to reports at the meetings with the result that dues had to
be used to fill some claims. By 1929 the death insurance was formally

dropped by amendment.

It was found 1in the analysis of the policy statements in Part I,
that this period 1s marked by an increased level of statements which are
in conflict with those of the ACA and NCCD. Other wraters have roted the
decline of social work orientation by police thinkers and the rise of the
crime fighting perspective (Walker, 1977). Simlarly there was a decline
in positive references to other criminal justice practitioners. IACP pre-
sident from 1901 to 1915, Major Syvester of Washington D.C., had spoken
of practical alliances with such groups as the National Prison Association
and the National Association of Charities and Correction in order to
achieve certain goals (IACP Proceedings, 1902:24). In contrast, looking

at the text of meetings in the period of the 1920's and 1930's one finds
increased domination of the outspoken language of personages such as Chief

Duncan Matheson of San Francisco and especially J. E. Hoover.

For example, part of a Matheson drafted resolution in this period
reads as follows:

WHEREAS, crame 1s rampant in the country, bank
and pay-roll Jobs, messenger stick-ups;
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WHEREAS, social nuisances, ill-advised meddlers,
half-baked individuals, and reformers are constantly
interfering with law enforcement.

WHEREAS, so-called mental experts, psychoanalysts,
and other freaks are constantly endeavouring to keep
crooks out of prison . . .

RESOLVED, that the Association condemns the
passage of laws that are absolutely unenforceable, and

RESOLVED, that the self-styled mental experts,
psychoanalysts and other fakers who inject themselves
for a fee i1nto criminal cases be exploited so that
their propaganda will be of no avail . . . . (IACP
Proceedings of the Annual Convention, 1925:114).

Due almost entirely to a decline in jail population, in the period
between the 1910 and 1923 Census of Prison Population, incarceration use
rates were reduced, only to be followed by a higher rate than at any previ-
ous time by the 1933 census. There was also at this time a heightened
awareness of recidivism, made possible by the increased collection of
i1dentification files and court data., Media coverage focused attention on
spectacular erime and police shootouts. These occurrences created the
backdrop for the criticism of parole and to a lessor degree probation.

At the same time the National Crime Commission Wickersham Commission Repart
was very critical of police. Hoover who defended the police and attacked
parole was haghly acclaimed by the IACP conventions. For example, in 1935
eight of the 23 resolutions endorsed by the group mentioned Hoover posi-
tively by name (IACP Proceedings, 1935:170-175).

Issue Summary

The policy advocacy concerns of the IACP have already been analyzed
in Part I of the thesis. Briefly, the major concerns of this period can be
summarized as follows. Issues present from the beginning such as easier
interstate extradiction and police department cooperation continued to be
of concern. In the area of sentencing and penalties there was criticism
of short sentences and support of permanent life sentences for habitual
criminals. Craticism of parole took the form of calling for non~palitical
boards, uniform laws and curbs on its use for several specific categories

of offenders. These included drug sale, robbery, burglary, arson, and
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rape. General criticism of parole as practiced also occurred. Support
was also expressed for the use of capital punishment.

Prevention was approached in terms of early detection and higher
home standards. Concretely the organization urged police departments to
sponsar Boy Scout troops. As can be seen from the quote above, this was
also a period 1in which psychologists in the courts were criticized by the
IACP. The group also criticized the passage by social reformers of "unen-
forceable laws." In terms of the police role, it was urged that more
emphasis be placed upon protection of payroll masters, salesmen, and the
recovery of stolen goods. In-group police training became an assue of
support in thas period. Periodically there were calls for increased com-
pensation but more frequently concern was with increasing the amount of
respect given the police. However, proposed changes in police municipal

organization were opposed.

In the area of gun control the police group expressed opposition
to outlawing of the revolver, while advocating regulatory legislation.
Laws calling for special regulation of "aliens" were also endorsed by the
IACP. Support was given and calls were made for increased funding of the

Federal Bureau aof Narcotics.

In the area of auto regulation, work was begun on the Uniform Auto
Safety Code. Licensing and other requlations were endorsed. The use of
speed traps, however, was condemned. A special area of concern became auto
theft and 1t was recommended that special squads and a national auto theft
record bureau be established. Allegiance to the U.5. government was
affirmed and "Bolshevism" condemned. As 1n previous years the areas
surrounding the collection of information were important concerns.
Resolutions concerning the takeover of the ID Bureau by the FBI are fre-
quent an the 1920's and later, concerns about uniform crame reporting and
citizen fingerpranting are important.
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1936 - 1955

Organizationally the IACP demonstrated in the preceding period
(1916 to 1935) its abilaty to progress to new undertakings after a major
previous function, that of maintaining the national identification files,
was assumed by the federal government. Work first in the area of Uniform
Crame Reporting and then in the area of auto regulation became areas of

major replacement concern.

However, given the takeover by the FBI of the National Identifica-
tion Bureau, and then the assumption by the same group of the national
crime reporting role, as well as the establishment in the late 1930's of
the FBI Police Training Academy 1t has been noted that the IACP was over-
shadowed by the FBI as a leader in police professionalization (Walker,
1977). Indeed resolutions passed by the IACP during the 1930's and there-
after refer to the FBI as "leading the fight against crime." References
are consistently made to the aid the FBI has been to local police. Strong
consistent support 1s given and willingness to follow the FBI lead 1s
expressed. Thus Hoover and the FBI became a recurrent active force at

the IACP conventions.

In the latter part of the 1930's the presidential address noted
three main programs that the IACP should actively support; the FBI National
Police Academy, the Traffic Institute conducted by the IACP Traffic Safety
Division at Northwestern University, and efforts toward the solution of the
Juvenile delinquency problem (IACP Police Yearbook, 1937:3). The Police
Academy which the IACP co-sponsored with the FBI, was cated by Hoover at

IACP conventions as a way to 1increase cooperation between the various
police forces. He states: "I look forward to the day when there shall no
longer be the sickening petty Jealousies between federal, state, and local
officers" (Police Yearbook, 1938:12).

It has been noted that overall the period between 1936 and 1955 was
one of lessened formal disagreement between the IACP and the ACA and NCCD.
However, speeches of Hoover i1n the late 1930's to the convention continue
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the attacks on parole. In a speech concerning the National Police Academy

he states:

One of our common foes in connection with proper
law enforcement remains the administration of
parole... So long as parole remains the filthy
disease upon law enforcement, which it now is,
Just so long will it be an invatation to the
craminal element to plunder and to murder

(IACP Yearbook, 1938:13).

However, at this time the IACP also became involved in advocating
preventative programs in the area of juvenile delinquency. A committee
on Boy Scouts and Big Brother Clubs was very active in the late 1930's.
Speeches at meetings in this time give reports on Police Boys Clubs in
caties such as the District of Columbia and San Francisco. In these
speeches activities reported included in addition to the usual recrea-
tional programs; health clinies, tutoring programs, summer camps and boys'
shelters. Much 1n the same manner as the Golden Rule speeches in the first
decade of the 20th century, note was made of the reduction in arrests of
Juveniles that accompanied these programs (IACP Yearbook Containing the

Proceedings of the Annual Convention, 1938:68). Correspondingly while the

IACP eventuaslly gave up a more ambitious plan to make this a major under-
taking of the organization, they did pass resclutions urging the establish-
ment of one scout troop for each police department.

An increasingly more major concern of the IACP was auto regulation
and safety. As has been noted in 1935 a grant had been abtained from the
American Automobile Manufacturers Association to establish a Traffic Safety
Institute at Northwestern University. By 1938 a separate section, the
State and Provincial Section, whose members were state police for whom
traffic control had become a major concern, was established. The predomi-
nance of traffic safety can be seen from IACP budgets of the time. In 1942
the total national headquarters budget was $19,1957 while the safety diva-
sion budget was $62,258 (Police Yearbook, 1942:253),

Auto industry spokesmen speaking at the convention 1in 1937, cited

his group's reasen for the funding.
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We know that the only way our business can grow
is through making highway travel safer and more
convenient (Police Yearbook, 1937:96).

At a conference meeting in 1925, statements were made that the, "matter
of highway transportation with safety has become a veritable nightmare to
police executives" (Police Yearbook, 1925:99). But by 1937 the president
states:

It will not surprise you to learn that no magic
formula has yet been deviged to solve the traffic
problem, It 1s still with us and according to
present indications the country's traffic toll
will reach a new high this year. In spite of
this real progress is being mede. The automobile
industry for example has not only continued but
increased 1its interest and financial support for
organized traffic safety (Police Yearbook,
1937:3).

The Role of Police Specializations

One of the factors that developed in the late 1930's was the
increased recognition by the organization speakers of the need to provide
a more adequate place for representatives of police executive specializa-

tions. A speaker in 1938 states:

In the early days of the IACP there was little
specialization 1in police work. In recent years
however, we have witnessed the development of a
wide range of specialists -- investigative offi-
cers, identification technicians, communications
officers, police training experts, traffic acci-
dent and prevention specialists and crame preven-
tion officers. However, we have failed in the
past to provide an adequate place for these spe-
cialized groups (Police Yearbook, 1938:4).

Increasingly after this special committees and sections representing some
of these groups were established. Especially active as indicated by the
number of resolutions at conference meetings were the committees on Radia

Communications and the State and Provincial Section.
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Related to the increased provision for specialized groups the
association continued to revise its membership policies. The category of
associate membership was established at this time to include some rank and
file police officers and others interested in police work. With regard
to the category of "Honorary Membership," Hoover urged the association to
take more care 1in whom they select for this honor. In a speech to the con-
vention, he cited the fact that they had "convicted bootleggers on their
list" (Police Yearbook, 1938:192). By the early 1940's association member-
ship was 1,500 (1,243 active members, 97 association members and 65 life

members) .

In 1940 the association moved 1ts operation to Washington, D.C.
Due to this move and the subsequent outbreak of World War II conferences
reports became sporadic throughout the 1940's. The conferences that were
held during the war and immediately following it, were dominated by war
concerns related to civil defense, war conservation, war production, and
loyalty. Grants were obtained by the IACP from the War Production Fund to
conserve manpower through the National Safety Council. By 1945 a special
IACP committee on subversive crimes had been formed. Considerable talks to
the convention in the post-war period were on the "increasing communist
menace." A related theme was the transferring of war time civil defense
concerns to cold war on-going preparedness for atomic attack. The IACP
passed several policy statements endorsing the continuation of and adequate
funding of transformed civil defense operations beyond the war into the
Cold War.

As indicated, in 1945 the association had formed a Subversive Crime
Committee. Speeches by the committee referred to the menace of foreign-
based organizations that had as their abjective the overthrow of the
government. By 1950, however, the association expressed support for the
presidential directive that essentially put local and state police out of
this area by directing that any information and reports of subversive
activity be immediately turned over to the FBI rather than being screened

or investigated by local police forces.
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After the united front and good press the police received in war
years, two further themes at IACP meetings develop in the 1950's. One is a
more overt drive for professionalization viewed as a status to be achieved,
and the other is a concern with organized and viace-related crime. The
Senate investigations on organized crime in the early 1950's brought about
revelations of police corruption similar to those revealed by the Knapp
Commission in the early 1970's. In response to this, the report of IACP
executive secretary, Edward Kelly, in 1952 stated: "the recent spotlight
scrutiny of the festering sores on the police body have condemned 1t to a
temporary professional ostracism" (Police Yearbook, 1952:42). Speaking of

the fact that for over 50 years the IACP had been seeking professionaliza-
tion of the police, he goes on to state that:

To the extent that police service stands
condemned before the public, the association
stands condemned befare you, both for sins

of omission and commission...throughout its
history your association has adopted expedi-
ents and compromises to reach the far horizon
of 1ts objectives (Police Yearbook, 1952:42).

A new struggle for police professionalization was then launched by
the IACP. One result was a new emphasis on supporting legislation aimed at
curbing organized crime and increased advocacy of vice crime suppression by
the IACP. In contract to earlier police views, resolutions in this time
called for "intensive suppression of prostitution.”" The legislative report
in 1952 1s filled with support of legislation relating to such thangs as
control of narcotics, bookmaking, slot machine transport, and pornography.
Support of stract legaslation i1n these areas was cited as evidence of the

strong affirmative role of the IACP against police corruption.

Another concern of the IACP, as well as the rest of the country,
was renewed emphasis on educational development. Among IACP spokespersons
the conviction expressed was that police themselves should control and
enact police training rather than other institutions. The IACP Committee
on Education established and published standardized requirements for the
content of police trainang and provided technical field consultation.
While the FBI was primarily in control of police training in the police
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academy, 1n 1955 the IACP entered into a contract wath the Agency for
International Development (AID) to consult for and manage police training
programs in countries in Latin America and Southeast Asia and other areas
in the thard world. Thus by the 1960's the IACP itself had 72 members from
Iran, 65 from Thailand and 95 from South Viet-Nam.

It can thus be seen that since the 1930's the major factor deter-
mining the topic of organizational projects has been the obtaining of
funding from pravate and public sources which may have vested interests
in obtaining certain outputs. Membership dues continued in thas time to
support on-going convention related activities. The Police Journal pub-
lished by the group was supported primarily by advertising and membership

subsidies.

Overall the period from 1936 to 1955 was dominated by war and cold
war concerns., There was less debate with other criminal justice groups.
The IACP although still defending Hoover and more severe penalties stopped
official criticism of parole and probation, The ACA and NCCD had not yet
begun to be involved in the decriminalizing interests which came into con-

flict with the vice crime policies developed by the IACP in thas period.

1955 to 1976

In the period after 1955 one finds accelerated growth in the IACP
staff and budget, made possible by increases in private and federal govern-
ment grant funding. The period 1s also characterized by IACP actor's
expressed concern with judicial intervention and challenges produced
by the increased actavity of civil rights and protest movements in the
1960's. Partly i1n response to this the association routinized legislative
lobbying 1n this period. An additional theme is the continued examination
of police professional roles and models of organization. Once again there
are differences between those who would foster a more service orientated
police professionalization model and those who wish to limit as much as
possible the police professional role to narrowly defined law enforcement
tasks.
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These three themes: the growth of organizational activity with
grant support; the challenge of judicial involvement and the civil rights
and protest movements; and re-examination of police professional roles --
provide descriptive focus for discussion of IACP development and speaker
orientation between 1956 and 1976.

Growth of the Association and Increased Grant Support

During the period 1956 to 1976 membership in the IACP went from
3,000 to 10,000, The budget at the start of the 1970's was about 3 million
and the staff by the mid 1970's was 125. Related to this growth was
continued funding from private and public funding agencies. During
this period less than 10 percent of the organization's budget came from
membership dues.

It has been noted in Part I, that the largest percent (35 percent)
of the resolutions of the periocd after 1955, were concerned with auto
safety and regulation. This is related to the IACP's hastorical work in
this area and was accelerated by the establishment of the IACP Highway
Safety Division in 1964. This was initially funded by groups tied to the
auto industry. These included the Automotive Safety Foundation (funded by
the leading U.S. auto manufacturers), the Insurance Institute for Highway
Safety, the American Trucking Association and several individual insurance
companies. Examination of the policy recommendations coming from this
division 1in Part I has indicated their clear role 1n successful traffic
management, but also the limits on the range of alternatives considered.
The saliency gaven thas 1issue by the IACP is consistent wath the fact that,
of all the areas of traditional police responsibility, it is in thas area
that the highest number of deaths, injuries and property loss occurs 1in any

given year.,

Another major area of grant support has been the area of police
educational standards and later the area of police department standards,
In the early 1960's a large Ford Foundation grant was obtained in the
area of police training standards. Speaking of this work IACP executive

director, Quinn Tamm, noted:
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The ultimate goal of the IACP proposal 1s the
establishment of professional standards, pro-
cedures, and sanctions which will assure that
the American police officer will be that
andavidual who brings education, training and
experience to bear upon the complex problems
of crime and delinquency (Police Chief, August,
1964:9).,

Specifically the tasks involved were to be: (1) formation of the body of
knowledge upon whach police education 1s to be based; (2) definition and
expression of professional standards relating to higher education for law
enforcement; (3) evaluation and improvement of police training programs;
and (4) stimulation and development of Peace Officers' Certification
Committees in each of the 50 states. The grant was administered through
the Education and Training Section of the Field Service Division. Some of
1ts funds were also used to expand the IACP Center for Law Enforcement

Research Information.

Untal 1961, IACP on-going field services were primarily in the area
of traffic safety. At this time a separate Field Service Division was
established to do consultation to police departments around the country.
These consisted pramarily of evaluation and management services and police
supervision training. In 1964, for example, 16 field surveys and staff
assistance projects were completed and 11 training sessions were conducted.

A standardized training program and materials, The Training Key, was also

developed and distributed to over 1,000 departments.

In addition to large grants from such groups as the Ford Foundation
and the Automotive Safety Foundation, contributions were also ocbtained from
such groups as: The Outdoor Advertising Association; American Rifle
Association; American District Telegraph Company (A.D.T. burglar alarm
system); the Mosler Safe Company; and General Telephone and Electronic
Corporation (see Turner, 1968:278 for a discussion of the role of these
grants and the IACP). In addition, the Institute for Police Management was
begun by the IACP, as a group supported by smaller business contributions

to foster police department concerns.
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Recent years, especially since 1970, have seen a large increase
in government funding to such groups as the IACP. In the 1960's the IACP
obtained a grant from HEW in the area of the police and juvenile delin-
quency. Thas resulted i1n an IACP publication on the topic (Juvenile
Delinquency and Youth Crame: The Police Role, 1964). After the formation

of LEAA i1n the early 1970's, government funding increased. Several of the
projects concerned further development 1in the area of police standards.
One was a joint ABA/IACP effort to implement the ABA's urban police stan-
dards. The IACP Professional Standards Division also conducted workshops
and contract trainang sessions. Seminar series on such topics as "Police
Response to Contemporary Violence" were also developed by the standards

divaision.

Another area of LEAA grant support was 1in the area of terrorism
and bomb control. A National Bomb Data Center and a Public Security Center
were also established. The IACP has also increased its regular publica-
tions. In addition to the "Police Chaef Magazine," they began to publish
a research journal in cuordination with Northwestern University, "The
Journal of Police Science and Administration." The IACP highway Safety
Division also received increased government support through the National
Highway Public Safety Administration. In the mid 1970's they developed
comprehensive model Police Traffic Control policies for this group. The
thrust of grant support can be seen to have been in the area of informa-
tion gathering, training and standards, and model policy development. The
IACP also applied for and obtained official status as a U.N. consultant 1in
1974.

The Role of the IACP

Two of the overt goals of the IACP have been to remain a major
spokesman for the police an the United States and to obtain a share of
the available police related funding. Thas available funding greatly
accelerated 1in the late 1960's and early 1970's. Quinn Tamm, speaking of
this in 1970, noted "everyone loves the police these days . . . what they
really love 1s federal money" (IACP Yearbook, 1970:185). Correspandingly,

resolutions of the group urged LEAA and federal funding agencies to be
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cautious in extending research grants to those who actually knew little
about police (1973). It was also urged in resolutions that police repre-
sentation be instituted within these funding agencies (1973, 1970).

In addition to the question of the "police" share of federal
funding there 1s the question of the IACP role among police groups. The
years since 1950 have seen a large increase in more aggressive national
rank and file police groups and unions. The position of the IACP officers
and staff in this regard has been that; "the presadent of the IACP should
and must be the spokesman for caivilian law enforcement in this country"
(Tamm, Q., IACP Yearbook, 1963:262). In 1964 IACP president, Stanley
Scrotel, discussed some of the problems posed by the growth of rank and

file groups. He states:

Leaders of such national organizations...have
presumed to speak for the entire law enforce-
ment profession. From this tendency there
evolves the dangerous possibility that policy,
at least in the eyes of the public, may emanate
from all levels of rank. As any administrator
knows, such a practice cannot be tolerated
(IACP Yearbook, 1964:11).

He concluded with statements admonishing the groups to continue to meet and
work, but to leave policy up to the administrators, and called upon the
chiefs to dedicate themselves to a course of action that will make the
association the continuing source of authority in the law enforcement
profession. As noted in Part I, in 1974 the IACP opposed & federal bill
known as the Policemen's Bill of Rights. This provided for certain proce-
dural guarantees and a grievance praocedure for rank and file police as a
requirement for further LEAA funding. The IACP opposed this on the grounds
that 1t would seriously hinder the administrators power to conduct internal

investigations.

Annther area where the IACP has overtly sought to maintain a lead-
ership role 1s the area of police education. As has been noted the IACP
had been directly involved 1in international police education projects.



226

Speaking of expected reorganization in this area Quinn Tamm noted in
1963:

I feel very strongly that law enforcement
officers should train law enforcement. The
training of police should be by police. Thas
is a fundamental principle that has been
espoused by the police leaders of the country.
We feel now that possibly the IACP 1s to be
shunted aside by Federal authorities and the
training...w1ll be paid by the government
through grants to colleges and universities
(IACP Police Yearbook, 1963:262).

Within the U.S5. as noted throughout the 1960's and 1970's the IACP
has increasingly been involved in the development of police training
packages, standards, seminars, and workshops. But within the country there
has been the growth of police training involvements with universities and
community colleges. This 1s also, however, reflected in the growth of a
university trained and more research orientated professional IACP staff,
Traditionally the staff of the IACP have had extensive links to the FBI.
Quann Tamm, the outspoken executive director of the group for mast of the
period between 1956 and 1976 was himself a former FBI employee.

In addition to increased links to the universities there i1s the
link to what may be called management science. Increasingly evident at
IACP convention speeches i1s emphasis on the link of the concerns of police
chiefs to those faced by administrators in other areas. Hence, management
consultants increasingly are among those speaking to the assembled chiefs.
It was noted i1n Part I that one aspect of social welfare professionaliza-
tion has been stress on the universal quality of the task. Similarly, an
article in the Police Chief i1n 1964 states that the IACP i1s founded on the
belief that the "principle of police administration have universal applica-
tion" (Police Chief, October, 1964:9). This stress on development of man-
agement techniques and technical expertise has become more prominent over
the history of the groups. A comparison of two officaal statements of
purpose, one from 1929 and the other from 1970, 1llustrates thas further.
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To secure a closer official and
personal relationship among po-
lice officials at home and
abroad; tao secure unity of action
1n police matters; to elevate the
standards of police institutions
by urging the elimination of
politics from thear conduct; to
extend the tenure of office for
those employed in the service;
the maintenance of honorable men
engaged 1in the transaction of
police business; the general
adoption of humane efforts in the
enforcement of law; the provision
of temporary relief for its
worthy members and thear families
in certain emergencies; the ad-
vancement along all lines per-
taining to the prevention and the
detection of crime and the iden-
tification and the treatment of
prisoners (Upson, L., 1929:122).
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1970

To advance the science and art of
police services; to develop and
disseminate improved administra-
tive, technical and operational
practices and promote thear use
in police work; to foster police
cooperation and the exchange of
information and experience among
police administrators throughout
the world; to bring about re-
cruitment and training in the
police profession of qualified
persons; and to encourage adher-
ence of all police officers to
high professional standards of
performance and conduct...to co-
operate with existing police
organizations of recognized pro-
fessional and technacal com-
petence; to arrange for joint
research projects, publication,
secretarial assistance and par-
ticipation 1in conferences to the
end that these objects of the
Association may be more fully
realized. (IACP Constitution,
Police Yearbook, 1970:267)

A comparison of the two indicates the less specific character of
the current statement. For example, in the 1970 statement a general state-
ment with regard to recruitment of qualified personnel and adherence to
professional standards replaces the mentioning of elimination of politics,
obtaining of pension and relief and more humane law enforcement efforts.
Cooperation 1s stressed in both statements; however, this 18 more central
in the 1929 statement.

of police services" replaces "to secure a closer official and personal

In 1970, the "advancement of the science and art
relationship among police officers" as the first objective. Trends
occurring in the role of the courts in the country, however, have meant
increased judicial involvement in limiting and defining proper use of
police techniques. Concern with the 1ssues this generated is also very

salient at organization meetings after 1950.
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The Challenge of Judicial Involvement and the Civil Rights and Protest Move-
ments; Increased IACP lLegislative Activity

As has been indicated in Part I the official police stances of the
IACP 1n the period 1956 to 1976 involved increased disagreement combined
with a decline i1n agreement levels with the other two organizations.
Several of the areas of disagreement have been seen to be related to
procedural rights of those accused and controllad. This general issue
(combined with specific problems and craticism of the police relating to
the control of the civil protests of the 1960's and early 1970's) was of
very high salience to speakers at IACP conventions, and in the activities
of several IACP committees. Defense from criticism of police handling of
civil distrubances and reaction to certain court decisions such as Mapp v.
Ohio, and the McNabb~Mallory rule provided a rallying call for concerted
police action and the backdrop of convention rhetoric. This was accompa-

nied by i1ncreased legislative laobbying.

Untal the 1960's the IACP president had only periodically appointed
a legislative committee to review and make recommendations on various
preces of legislation. By 1963, however, the constitution was amended to
provide for a permanent committee whose functions included "appearance . . .
in support or opposition" to "legislation that may favorably or adversely
affect law enforcement or the welfare of police officers on a national

basis" (Police Yearbook, 1963:42). This committee was first headed by

Donald 5. Leonard, retired Michigan State Police Commissioner. This group
not only gave support and opposition to pending legislation and court
decisions, but also at times dascussed the feasibiality of constitutional
amendments to overrule such decisions as Mapp v. Ohio (This decision
provided that all evidence obtained by 1llegal search and seizure was
1nadmissible 1n a state court). This and other decisions were especially
onerous to IACP legislative committee members. It was noted that "largely
shorn of i1ts essential power through judicial takeover the police establish-
ment has been tragically weakened" (Police Yearbook, 1965:377). Committee

Chairman Leonard, in posing the question "what to do in response to this?"

states 1n the same year:
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If they believe that the tide is moving too
strongly in one direction and that the hobbles
on police procedures are threats to competent
protection of the public, the answer is clear:
the constitution should be amended (Police
Yearbook, 1965:377).

While the i1dea of a constitutional amendments was at times dis-
cussed more attention and official police endorsement went into support
or opposition to actual pending legislation that might have had impact on
police. These included bills related to wiretapping, search procedure,
arrest procedure, civilian review boards, bail release, vice crime legis-
lation, crime penalties, gun control and, police interrogation as well as
those related to occupational compensation, tax benefits, and protection
against litigation. An additional area of legislative concern was that
related to the control of civil disturbance.

It has been seen 1n Part I that one IACP police statement in the
1960's condemned civil disocbedience as a means of social change. The
defense of police conduct in this area was a recurrent topic of concern.
In the period of the 1960's and early 1970's the behavior of the police
became a representative symbol of discrimination and establishment control
in both the ghetto and college campuses. As has occurred 1n various
periods 1in this country and others, conflict with the police who were sent
to control the ghettos and the campuses was the most available means to
protest both the immediate police repression and the abiding conditions of

the time such as war, racism, and unemployment.

IACP convention speakers had some variation in degrees of rhetori-
cal patience with these protests. However, the dominant expressions were
outspoken defenses of police conduct. Early in this period IACP executive

director, Quinn Tamm, states:

I think we may safely say now that the hoodlums
who cloaked themselves in the mantle of civil
rights to engage in senseless insurrection 1n
various parts of the country this summer have
themselves demonstrated that theair charges of
police brutality were nothing more than an
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attempt to justify their lawlessness. I believe
that responsible members of the American society
are fully aware of this now, but what happened
18 a perfect example of how the police can be so
mercilessly and so wrongfully singled out as the
villains « « &+ &

The dedicated and honorable police executives af
the country have traditionally condemned and

taken severe action against officers guilty of
brutality. You are willing and desirous of being
governed by the law, it 1s high time that other
segments of our society also seek to accomplish
their goals through the courts rather than thraugh
insurrection and baseless character assassination
(IACP Police Yearbook, 1965:372).

In this period Tamm also expressed also expressed the viewpoint
that he was:

Tired of sociologists, psychologists, militant
civil rights leaders and others intoning that
because people are deprived and resentful of
authority they should be understood when they
kill, destroy millions of dollars in praoperty,
commat arson, loot and pillage (IACP Police
Yearbook, 1966:443).

By 1970 Tamm, however, noted that the tide of police criticism was turning
with numerous groups even Americans for Democratic Action, a liberal Cali-
fornia based group, calling for better treatment of the police (IACP Police
Yearbook, 1970:185).

The Role of the Police

In addition to the topiecs discussed abave, there was much discus-
sion at IACP meetings and in publications on the "role of the police.”
This was related to criticism of police occurring in the period and also to
increased interest by social thinkers and police themselves in occupational
rationalization and police professionalization models. It has been noted
in the policy analysis in Part I and 1in earlier parts of this history that
currents among the police reformers and professionalizers advocating a more
social work orientation were less noticeable in IACP proceedings after
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1920, Elements of this debate arcse again in the period of the 1960's and
early 1970's. While, an IACP resolution in the 1960's called upon chiefs
to resist non-law enforcement drains on police time, one sees in some
speeches evidence of what can be called the search for a positive service
orientation. This has always been present in varying degrees of visibility.

It has been pointed out that identification of a clear cut specific
client group for police services is more difficult than for many profes-
sional groups (Bordua, 1968:317). It has also been noted that the model of
professionalization and discaipline adopted by the U.S. police was one of a
military hierarchy (Bittner, 1970). In the 1970's this came under increas-
ing faire from two divergent sources, those interested in a more service
orientated approach, and from rank and file police organizations interested
1n aincreased direct input in police policy. This examination of police
role also occurred as a result of increased court involvement 1in defining
constitutional and non-constitutional police procedure. One reaction to
court intervention and also a way to foster professionalization has been
the attempt to lamit police actaivity to straictly defined law entorcement
tasks. This 1s also seen as a counter to political involvement. Some
cratics have noted that this fostered an increased arrest rate as well
as increased insensitivity to minority problems (Sundeen, 1972; Czjkosk,
1971).

The dilemmas created by differing public expectations concerning
police enforcement and community interactions were topics of IACP speakers'
concern 1n this period. For example, i1n a talk by a professor of police

science 1n 1964 it was noted:

So-called leading citizens will demand the
most professional police service today 1in
one set of circumstances, and the same
citizens will demand the most unprofessional
police service tomorrow in another set of
circumstances. The community cannot have

1t both ways (Rudelet, L., Police Yearbook,
1964:221),
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In addition, there was discussion of attempts to broaden the police
role. IACP staff member, N. Watson, reacting to those who would have the

police involve themselves in broader correctional roles states in 1964:

Police are not required or expected to go
beyond the boundaries defined by traditional
concepts of police work., The police are not
sentinels of public safety, agents of public
discipline, and apprehenders of those who dis-
regard the public wi1ll. Beyond this we are
stepping out of our field . « .+ « Nowhere in
all of this 1s there anything about punishment.
Nowhere anything about rehabilitation or re-
forming the offender. These are not police
functions (IACP Yearbook, 1964:122-4).

But IACP work analysis studies continued to show that 80 to 90 percent

of police work time was spent on non-law enforcement activities (Police
Chief, 1974:59); and within the IACP police awards were most frequently
given for such things as rescue related activities and community relations
work rather than traditional law enforcement tasks (taken from analysis of
IACP and American Express/Parade Magazine Police Awards reported in the
Yearbooks, 1965 to 1970).

Police professionalization rhetoric has always involved reference
to a some sort of service orientation. Indeed, this has been one of the
craticasms used by IACP members against the police union movement. In 1974
F. Kremel, for many years the head of the IACP Traffic Safety Institute,
stated:

Since I spent most of my working life insisting
that police should regard themselves as prafes-
sionals and should be treated as professionals,

I cannot but be disturbed by the present tendency
among same 1n the ranks to turn inward, to want
to unionize, to think of themselves in terms of
self protection rather than public service (IACP
Police Yearbook, 1974:33).
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The question then 18 service to whom and in what manner? By the
mid 1970's the most recent period of intensive public criticism and con-
flict wathin the craiminal justice system had lessened; and the presence of
interdisciplinary university-based criminal justice programs in which the
police participated was beginning to be apparent in IACP publications.
There was also a nationwide increase in actual severity of sanctions and
a decline 1in liberal rhetoric among those in other areas of the criminal
justice system. Throughout the craminal justice system there was increased
focus on victims of crime. Government funding in the area of vietimization
studies and in the creation of service centers, such as Rape Crisis Centers,
was 1increased. If a social work corrections role toward offenders was
rejected among the police, concern with services to the victim was increas-
ingly spoken of in articles on the role of the police. Articles in the
IACP's Police Chief Magazine advocate a "full service concept of police

work" (June, 1974:50; January, 1976:8). Focus was on developing services

to aid groups who are frequent crime victims, such as the elderly, and
"providing for the importance of the 80 to 90 percent of a police officer's
job which constitutes service rather than law enforcement" (Police Chief, .
June, 1974:50). The actual development of these services, however, 1s
pramarily dependent upon funding availabiality and priorities, usually at

the federal level.

IACP Policy Advocacy

As has been discussed in Part I, the policy advocacy of the group
in this period reflects the increase in organizational activity and domi-
nance of auto-related concerns at the same time that a wide range of other

i1ssues 18 covered., These policies can be summarized as follows:
o Defense against criticism of the Public Safety Division
of AID; urging continuation of its aperation;

0 Support of 1interstate compacts with regard to auto theft
and other areas;

o Support of making police assagsination or murderous assault
a federal crime;
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Support of federal funding of police in the areas of police
training, equipment, information collection, standards;

Support of use of preventative detention;

Support of legislation requiring posting of bond to cover
costs of civil suits against police;

Support of lamitations on the exclusionary rule;
Opposition to purging of criminal records;
Support of selected gun regulatory legislation;

Support of legislation making it 1llegal to invest 1llegally
gained income in legitimate interstate commerce business;

Support of legislation makang 1t 1llegal for police to conceal
gambling and other vice related activities of more than two
people;

Endorsement of immunity statutes;

Support of Federal Bureau of Narcoties; oppose transfer of
function to HEW;

Support of 1increased penalties for drug related offenses;
oppose drug maintenance; oppose legalization of marijuana;

Support of national driver's license registry;
Encouragement of uniform crame reporting;

Support of capital punishment for certain homicides including
for killing of police or guards;

Acceptance of police responsibility in areas of civil defense
and transport of nuclear materials;

Advocacy of separate airline security forces;
Regjection of added non-law enforcement drains on police;

Support of continued police control in the area of traffic
safety;

Advocacy of requiring public hearings before a police admin-
1gtrator 1s removed from office;

Opposition to police strikes;

Opposition to civilian review boards;
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0 Support of investigation of the conspiracy against police
allegation;

a Support of removaing of OEO low income requirements for police
training programs;

) Support of minority recruitment; resistance to "lowering of
standards";

0 Support of securing adequate FCC radio frequencies for
police radios;

0 Support of police use of wiretapping;
0 Support of car searches by police without warrants;

o Support of equal enforcement and written traffic policies;

0 Support of use of warnings in traffic law enforcement;

0 Defense of police pursuit;

0 Endorsement of state police action at Attica, New York;

0 Support of increased penalties for habitual traffic offenders;
0 Recommendation of seat belts, motorcycle helmets, other

detailed auto safety measures, and revisions to the uniform
code, specification of licensing requirements and support of
auto theft control programs;

0 Support of increased penalties for organized crime;
o Recommendation of dropping car pollution inspection programs;
0 Opposition to decriminalization of public drunkenness.

As has been discussed at length in Part I, these policies are in most
cases consistent with past advocacy by the group. The areas of interest
are related to areas of high organizational funding and also to public

controversy.

In summary it can be said that the IACP 1in the fifth period grew
significantly in budget and the number of paid professional and research
staff. It also developed a number of on-going consultative services.
Growth 1in the organization in this period as in the past has been related
to private and public grant support. However, increasingly the IACP shares
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the police national organization arena with other police organizations,
with whom their policies are not always in agreement. During the period
since World War II the IACP has 1increasingly sought to involve police
administrators below the chief level, and to be the major spokesmen for
all police management and professional concerns.



CHAPTER 11

THE NATIONAL COUNCIL ON CRIME AND DELINQUENCY 1907-1976
(FORMERLY NATIONAL PROBATION ASSOCIATION)

1907-1935

The National Probation Association was begun in 1907, by a group
of 14 probation officers attending a conference of the National Conference
of Charities and Correction (later to become the National Association of
Social Welfare). The probation group subsequently continued for many years
to meet at the same time and place as this larger gathering. There is
indication that talk of forming a separate probation group was begun as
early as 1903. In the National Prison Association Proceedings BF that year
the president of the prison association makes reference to the attendance
of a large number of probation officers and also objects to their forming a

separate group. He states:

.« « « And now we have just coming i1n to the Congress
a large body of probation officers, who have much

to teach us from their experience with the most
interesting classes of offenders and the most hope-
ful aspects of criminal administration. We need
them 1n the Congress at large, and should deeply
feel the loss 1f they should withdraw to any extent
fram us for the purpose of uniting in a special and
narrower asscciation (National Prison Association

Proceedings, 1903:373).

This objection may have been a cause of the probation groups formation at
the conference of the Association of Charities and Correction, rather than
at the National Prison Association Conference. More significant, however,

was probably the strong social work arientation of probation interests.

The first president was Timothy Hurley, a Chicago attorney. The
original name was the National Probation Officers Association and at first
membership was limited to probation officers. But by 1909 when the offi-
cial bylaws were adopted the organization provided that membership should

237
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be open to probation officers, parole officers, judges and any other
persons interested in prabation. In 1911 the name was changed to the

National Probation Association (National Probation Association Proceedings,

1923:7). Subsequent to thas, juvenile court judges assumed a very active

role i1n the association.

Inatial attention of the group consisted primarily in holding an
annual conference. However, one of the first non-conference concerns of
the group was development a system of probation reporting procedure and the
keeping of probation records. They also compiled a directory of probation
officers and judges 1in the U.S. The first major advocacy action of the
organization was the drafting and sponsoring of a bill to establish a
probation system for the federal courts. This work was begun in 1909 but
enactment of the federal probation enabling legislation did not occur until
the early 1920's.

According to later accounts the organization experienced difficulty
maintaining itself around 1914, and almost became defunct at this time due

to lack of finances and membership interest (National Probation Association

Proceedings, 1923:8). However, by 1915 an arrangement had been initiated
in whach, the National Probation Association would share the offices and

the executive secretary of the New York State Probation Commission. Thas
was similar to the arrangement of the National Prison Association wath the

New York State Prison Association.

In 1915, the first proceedings of the yearly meetings were pub-
lished. At that time the group described itself as a "small, loosely
organized professional group" (National Probation Association Proceedings,

1915:111). State secretaries had been appointed. Committees functioning
at this time were on the topics of: (1) standards in juvenile court work;
(2) adult probation; (3) rural probation; and (4) courts of domestic

relations.

Unlike the National Prison Association, the probation group had
clearly defined single 1ssue goals. These were eapressed in 1916 as: (1)

to study, establish, extend and standardize adult and juvenile probation
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and other special courts that use probation; (2) to coordinate probation
and parole and bring about the cooperation of all institutions and all
forms of social work; and (3) to increase public knowledge, interest and
support of probation and related lines of work (National Probation Associa-

tion Proceedings, 1916:8). The behaviors necessary to achieve these goals,

i.e., enactment of enabling legislation and financial support to establish
a probation and juvenile court system, were also straightforward. Drafting
legislation and lobbying for its enactment were thus clear focuses for most
early organizational behavior and growth.

By 1920, an organizational resolution 1s posted pledging that the
National Probation Association must become a strong national organization
with a full-time salaried executive secretary and office staff. The asso-
ciation continued to share offices and staff with the New York State Pro-
bation Commission from 1915 to 1921. At this time Charles Chute resigned
his half taime job as secretary of the New York State Probation Commission
and became the full-time secretary of the national group. He held this
position until 1948. The group now began to establish field staff and

technical consultants in various states.

Funds to do thais had been obtained from small pledges, but also
by grants from several large memorial funds. Membership by 1924 was 2,600
and the budget was reported as $18,900. The association had become highly
involved an drafting probation legislation 1in several states and in Toronto,
Canada. Staff also gave probation advocacy speeches around the country.
General standards were published for praobation and juvenile courts. One
of the first large activities in which the probation association became
engaged was a national survey undertaken jointly with the U.S. Childrens'
Bureau on the topic of juvenile justice. This culminated in a conference
held i1n 1922 and the publishing with the Children's Bureau of the first
Juvenile court standards in 1923.

Actors of the Organization

Actors in the organization and at the meetings between 1907 and

1935 were primarily juvenile court judges, members of probation commissions,
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chief probation officers, child guidance clinic heads, psychologists, social
workers, lawyers, recreation workers and social work oriented university

faculty members.

A categorization of the presidents of the group for the years 1907
to 1935 18 as follows:

National Probation Association
Presidents -- 1907-1935

Lawyers

Chief Probation Officer
Probation Commission
Judge

M.D., Ph.D.

Other

l#ummmm

N
[« -}

Total

As with the National Prison Association (now ACA), most participants were
male. However, early participants included women such as Jane Addams,
Emma Lundberg, and Julia Lathrop. The group early became heavily focused
on the concerns of juveniles i1n the criminal justice system. They also
early developed a board of directors that included philanthropists as well

as those professionally concerned with social welfare 1issues.

More quickly than the National Prison Associration, the probation
group grew from pramarily a conference body to support a full-time field
staff and to achieve a wider membership. By 1935 despite depression cut-
backs, the budget was between $80,000 and $100,000 with a full-time staff

of six, and a membership of 11,000.

The Spread of Probation

Before further discussion of the viewpoints expressed at the
yearly meetings, a braef overview of the spread of the probation option
in the courts will be given. The first identifiable law providing for the
probation option by name i1n the U.S. was enacted in Massachusetts in 1878,
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It was not, however, a totally new option at this time having had forerun-
ners in the suspended sentence, executive clemency, and the procedure of
releasing a convict to another responsible party. Textbooks on probation
cite the role of a Boston shoemaker, John Augustus, into whose care the
courts released selected convicts (Clare, Krammer, 1976:179). Writings by
Augustus on the topic stress the importance of care in selection of the
proper candidate for probation, the necessity for work opportunities, and
the keeping of records. These three emphases have continued through to the
current discussion of the topic.

By 1915 reports at the yearly conference indicated that every state
except New Mexico and Mississippi had at least one probation law in some
Jurasdiction. Usually at this time probation laws were primarily made
applicable to juveniles. However, 29 states had at least one jurisdiction
that provided for both adult and juvenile probation (National Probation

Association Proceedings, 1916:17). Many of the laws were very limiting and

usually 1natially did not provide for a paid probation staff., However, by
1919 1n such states as New York there were reportedly an estimated 2,905

more persons on probation than in prison (National Probation Yearbook,

1920:21). By 1925 all states had a provision for juvenile probation but
it was not until 1956 that all states acquired probation provisions for

adults (U.S. President's Commission on Law Enforcement and Administration

of Justice, Task Force on Correction, 1967:179).

The Viewnoints of the Participants

Durang the early years of the association, talks at the meetings
can be summarized under these headings: (1) concern with the 1ssues of who
should be eligible for and selected for probation; (2) development of a
treatment methodolagy with close links to the general development of social
work 1n the United States; (3) the defense of probation against its attack-
ers; and (4) the development of coordination among social service agencies

as a major thrust. Each of these will be discussed.
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Selection for Probation

From the beginning, the question, "For whom should probation be
used?" has been a major interest of speakers at National Probation Associ-
ation meetings. In the policy analysis in Part I it was noted that the
policy development of the group was in the direction of advocating increased
broadening and flexibility in thas area.

Early concerns were on the importance of selecting the "right
candidates" for probation. This was a practical necessity 1in getting
legislation passed, and also reflects the assumption of a scientific aura.
The first decade of the 20th century was one 1in whach there was increased
development of methods for classifying and measuring the population. Thas
was especialy applied to two relatively powerless groups, prisoners and
immigrants. Modern identification methods meant increased awareness af
repeaters. IQ and other psychological tests led to the formalization of
the category of defective delinquents. Statements were made at the early
conferences that probation officers did not want "certain classes of feeble
minded, habitual offenders, alcoholics, and drug users unable to care for

themselves" (National Probation Proceedings, 1917:26).

To select the proper candidates there must be intensive physical,
psychological and social studies of those who came into court. Academic
studies reported at the proceedings at first cited the large number of
mental and physical infirmities found among those coming into the courts.
However, by the mad 1920's reports indicated that large numbers of these
infirmities were also found in the general population (National Probation
Association Yearbook, 1924:74).

At the same time other reports concentrated on the poor social
conditions of those coming into the court with varying reference to eco-
nomic factors. Divorce, remarriage, poor housing conditions, poverty,
irritability caused by economic worry, and mental 1llness 1in the family
are repeatedly described in the case studies of delinquents reported by

participants.
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In practice the association began to support legislation that
increased discretion of the courts to use the probation option. Initially
focused on the juvenile court, adult laws became the goal. Subsequently
the craterion of first offense as necessary far prabation, became increas-
ingly under attack by the group as unrealistic. Increasingly many of the
automatic criterion for non-use of probation were opposed, and the opinion
grew, as expressed by a Judge Bradford at the meetings, that "there 1s only
one justification for depraving a person of his liberty and that 1s that

the person 1s too dangerous to be at large" (National Probation Association

Proceedings, 1923:192).

Links to Social Work

As long time secretary of the association, Charles Chute repeatedly
stated "probation 1s the social work of the courts." Consequently many of
the notions expressed at the conferences reflect the trends and tensions
in the development of social work in the United States. One of these 1s
the tension between emphasis on individual more psychologically oriented
approaches to treatment and emphasis on social reform needs. Both of these
oraentations plus various combipations of the two are manifest in the

speeches between 1915 and 1935.

Charles Platt, an M.D. and Ph.D. psychologist, several times
elected president of the association, used information from anthropology
and hastory to stress the relativity of social moral codes in speeches to
the conferences. He especially cites the differing codes relating to
private property values. He notes the broken treaties of the U.S. govern-
ment with the Indians, and the activaties of the nation in acquaring pos-
sessions such as Texas, Califormia, Puerto Rico, Canal Zone, Hawaii, and

Guam. He states:

A thief who robs under the cover of pratection
or aiding his vactim 1s always especially con-
demned, but this is the rule with nations
(National Probation Association Yearbook,
1923:37).,
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At the same time the influences of the psychoanalytic school is manifest.
In the same speech note was made that the "firmly fixed pramitive habits of
the mind are egoistic" (National Probation Association Yearbook, 1923:33).

Studies of the history of social work have noted the increased
influence of psychological interpretation and methodology in social work
especially with the development of the case work approsch (LuBov, 1965).
Similarly speakers at the Probation Association conventions such as S.
Gleuck state that "psychology 1s in the last analysis the only dependable
key to the solution of the problem of personality and human behavior"
(National Probation Association Yearbook, 1923:46). It was noted that

"slowly crime prevention as an aspect of generalized social reform began

to give way to a more individualized study and treatment of the offender"

(National Probation Association Yearbook, 1935:217). Focus was on diag-

nosis, guidance clinics, and counseling techniques. Occasionally a speaker
cited the over-emphasis on diagnoses and testing to the exclusion of
treatment (National Probation Association Yearbook, 1935:14).

There were also those who stressed community influences and commu-
nity based remedies for crime. Pramarily these were focused on studies
of the social structure of specific neighborhoods i1n large urban areas.
Speakers such as Thrasher gave detailed descriptions of the gangs of
Chicago and New York. These descriptions, less pessimistic than the
case studies presented, bring to the description of the delinquent the
view that he 1s part of a social order with a different set of values.

Thrasher stated to the conference in 1930:

The gang is an attempt on the part of the bay

to achieve a social order of his own where there
is no adequate social order of his own. It 18 a
natural expression of his desire to participate,
to be somebody, and in that sense it 1s natural
and to be expected (National Probation Associ-
ation Yearbook, 1930:118).

In the same speech, however, he notes the links between the city gangs and
the race riots of the late 1920's. He states that "many of these social

clubs at the time were regular arsenals from which fellows went out armed



245

to the teeth, shooting and burning and so on" (p.118). The n=sed to focus
attention on neighborhood organization and community improvement which "has
been largely neglected" are stressed in speeches of this type (National
Probation Association Yearbook, 1930:123). In lieu of the fact that basic
economic conditions were beyond the reach of the social workers, focus of

community work was primarily on efforts in the areas of recreation, the
schools, and neighborhood self help.

Defense of Probation and the Juvenile Court

As has been already noted the period of the later 1920's and 1930's
was one 1n which there was increased public and official reaction against
crime and criminals. As has been noted this reaction often focused on
criticism of such measures as parole and somewhat less frequently, of
probation. The criticism was led by J. E. Hoover and the resolutions by
the Probation Association calling upon ham to refrain in this area have
been cited in Part I.

In this period the general tone taken by the speakers at the
association was one of continued but muted optimism. Secretary Chute
stated in 1927:

"although advocates of the probation service have
had to be on the defensive during the past year

and this has retarded progress, the number of
marked advances both in legislation and in extend-
ing probation warks and in administrative machinery
have far exceeded the losses" (National Probation
Yearbook, 1927:14).

In the same year the president of the association, Charles Platt, stated:

Probation today 1s being criticized., It 1s being
craticized in theory and purpose. But this 1s

from 1ignorance. It is the practice of probation
alone that 1is open to criticism. The theory 1s all
right (National Probation Association Yearbook,
1927:32).
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The response to criticism took two forms, one was a discrediting
of the specific criticisms, and the other an attempt to distinguish between
the soundness of the theory or idea, and the sometimes unfortunate condi-
tions under which a program was administered.

In the 1930's the juvenile court also came under criticism, and
criticism continued against parole and probation. Speaking of the juvenile
court 1t was admitted that "the quality of accomplishment 1is lower in the
Juvenile court than it is in many agencies" (National Probation Associa-

tion Yearbook, 1935:4)., But resolutions by the group continued to affirm

1ts value as having gone beyond the experimental stage. This was so much
so that several times president of the association, Judge Haoffman of
Cincinnati, drafted resolutions calling for the extension of 1its prac-
tices to the adult courts.

Coordination as a Goal

With the Depression and subsequent initiation of new relief pro-
grams, the i1ssue of coordination and 1inclusion of probationers in programs
becomes significant. The stress on coordination also arose out of the fact
that police groups such as the FBI and IACP had been the leaders in public

craiticism against parole and probation.

An example of the exclusion of probationers from a major federal
program was that of the issue of participation of probationers in the
Depression work-relief program, the Civilian Conservation Corps (CCC). The
CCC enabling legislation excluded those under prison sentence from partici-
pation; and the Department of Labor, responsible for its administration,
formally ainterpreted this to exclude those on probation. The Probation
Association formally objected to thas, arguing that those on probation had
had their sentences suspended. In pranciple they arqgued also that one
cannot expect rehabilitation 1f "our own government closes the only door
open for honest employment" (National Probation Yearbook, 1935:123),

Association members reported to the yearly conference that all pro-

tests had met with "unqualified refusals by the authorities in Washington."
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However, an unofficial survey by the National Probation Association found
considerable variation in the way the program was administered locally in
terms of the participation of those on probation. It was noted that in
some communities informal agreements were initiated whereby the boys were
discharged early fraom praobation. In other agencies, the manner of process-
ing applications was done in such a way that probation status was carefully
not reported. It was noted by a speaker at the National Probation Associ-
ation Conference that "confidential conversations with some of the authori-
ties on admissions indicate that they realize how slight the difference 1s
between those who are on probation and those who are not" (1935:127). But
1t was reported that other jurisdictions rigadly enforced the Labor Depart-
ment rulings. This difference in enforcement was used as a further argument
by the Probation Association to the Labor Department. They argued that a
situation existed in whach there was lack of uniformity, subterfuge, eva-
sion, and deceit. If admissions were open, 1t was argued, the CCC would
get in the end a better selection of candidates because the probation of fi-
cers could recommend thase for whom it would be most appropriate. Once
again one can see the dual emphasis on broadening the aoptions of those who
enter the craminal justice system as offenders but at the same time the
theme of the probation worker as further selector and classifier of

those who enter the craiminal justice system.

The mutual craticism taking place in the 1920's and 1930's between
the differing segments of the criminal justice system, and on a wider scale
between differing types of social service agencies, as well as the question
of eligability for each others programs led to an increased counter empha-
sis on coordination and communication between the service agencies as a
goal 1in 1itself. This took the form of establishing coordinating councils
in various cities. One of the first councils was established with the aid
of Police Chief Vollmer of Berkeley, California. Weekly luncheon meetings
were held between representatives from the schools, the police, prabation,
health and welfare agencies, and such groups as the Kiwanis and Lions
Clubs. After this "coordinating councils" became a favored recommendation
of the group.
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Summary of Advocacy Concern

As was seen i1n Part I, the overriding number of advocacy statements
in this period concern the spread and proper functioning of the probation
system in federal, state, and local jurisdictions on both the juvenile and
adult levels; and secondly, the establishment and proper functioning of the
Juvenile court. One of the problems encountered was the passage of proba-
tion enabling legislation that did not provide for a paid probation staff.
Hence this became an important concern and increasingly the spread of
probation became tied to the provision of a paid, and later an "adequately
paid" staff. Along with this came emphasis on recruitment crateria,
professional training, and quality of probation staff.

Coordination with other social services, case work, and the inte-
gration of psychological diagnosis with the treatment process also became
important to the association's program in this period. The self image of
the group was that they were at the forefront of liberal correctional
policy. Unlike other ambivalent reforms such as parole and the indeter-
minate sentence, the concept of probation 1itself has rarely come under
craticism (except the accusation that it 1s used more frequently for middle
class offenders) from those interested in lessening the severity of the
craminal justice system. Thus speaker Shelton Glueck stated to the group

1n the 1920's:

It should be counted distinctly in favor of
the idea of praobation that none of the
opposition whaich this movement has had to
encounter has ever come from the side of
those who have been actively interested 1in
the introduction of more understanding and

a more ameliorative progress into the process
of the criminal law (National Probation
Association Proceedings, 1925:45).

1935 ~ 1955

The coordinating council movement became very strong as the 1930's

progressed, and in 1936 the Probation Association co-sponsored a National
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Conference of Coordinating Councils. The stress of a broad based approach
to crime and delinquency problems grew as the period progressed. In the
first part of this period the Probation Association also demonstrated
somewhat more than before the traditional concerns of a professional group
representang occupational interests. A larger percentage of the advocacy

statements relate to occupational development than in the other periods.

However, by the early 1950's the organization structure had been
altered to reflect a much wider range of concerns within the ecraminal
Justice system. Ideologically this was accompanied by stress on the need
to take a systemwide view of the crime problem and on the central signifi-
cance of the need for coordination within the criminal justice system.
Overall the period 1936-1955 can be characterized as one in which the group
expanded not only i1n membership and budget but also in formal organizational
scope of interest and type of membership.

Growing much faster than the ACA or the IACP, membership in the
probation group was 37,000 by the late 1940's with a paid staff of over
40. In 1947, the first structural change occurred widening the group's
scope of of interest. As noted in Part I, the group absorbed the American
Parole Association in 1947. This reflected an earlier decision af the
Probation Association formally stated in 1936, to include parole withan

1ts scope of interest and to invaite parole officers to become members.

As far back as 1916 the Probation Association had stated as an
aim, as the coordination of probation and parole. The probation group
had also begun earlier to organize regional meetings held in conjunction
with combined state probation and parole associations. The American
Parole Association itself had been organized only in 1938 as an outgrowth
of a National Prison Association committee on parole. The merger with the
parole group was related to the generally held view by the membership that,
1f possible, parole and probation services should be united adminastra-
tively. After the merger with the Parole Association, besides the profes-
sional council, which put forth the 1ssues of development of probation and
parole work as professions, an advisory council on parole was established.
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Following this during the early 1950's the organization broadened
its structural focus further to include an advisory council of judges, a
citizens council, and an increasingly significant Research Council, as well
as the advisory Council on Parole and the Professional Council. Besides
continued heavy grant support and income from membership dues, the group
was admitted to local Community Chests in several rities. The presidency
in this period usually went to a judge, attorney, or businessman. Increas-
ingly, busainessmen from large corporations were appointed to the national
board of trustees and the local catizen councils.

Yearly meetings were held during this period alternately at the
National Conference of Sacial Work or at the Prison Association Congress.
The Probation Association also organized and held regional parole and
probation conferences. Field consulting to legislatures and probation
and parole offices, drafting of model acts, and producing probation and
other training manuals continued to be major areas of concern.

During this period the group established regional offices in
Chicago, San francisco, and Austin, Texas, as well as maintaining a head-
quarters i1n New York. The tradition of conducting field based state of the
art and need assessment studies on probation and the juvenile court and
corrections 1n general had begun 1in the early 1920's with the Childrens
Bureau study. It was continued between 1920 and the late 1960's with
studies conducted and reports published for several state and local juris-
dictions. Reports published include those from Wisconsin (1926), Utah
(1929), New Hampshire (1930), Nashville, Tennessee (1930), Tallahassee,
Florida (1931), San Diego, California (1943), Nevada (1943), Wyoming
(1944), Arizona (1944), Kansas City (1944), Oregon (1944), Washington
State (1947), New Jersey (1955). Studies published since 1955 include:
Vermont (1958), Oklahoma (1958), New Mexico (1960), Virginia (1965),
Chicago (1965), Maryland (1967). Second studies were done in Arizona
in 1958, and 1in QOregon an 1958 and 1966. In 1965 the group also did a
nationwide survey of correction for the President's Commission on Law
Enforcement and The Administration of Justice. Saimilar to the ACA there
was talk of changing from field work by invitation to regularized periodic

visits to all probation and parole offices i1n the interests of standards
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(1950). This did not materialize but the association's research reputation

and capabiities became well established.

By 1953 the NPPA in a resolution formally affirmed this trend to
expansion of interest. The resolution called for extension of its consul-

tative services in order:

To encourage on all levels more prevention and
treatment, to encourage research on causes, to
establish a clearing house for research in the
broad fields of delinquency and crime, and to
help communities have better understanding,

to provide services to correctional institutions
to consult and encourage legislatures and courts
to expand probation facilities and work out a
procedures for selection (National Probation
Association Yearbook, 1953:262).

In 1948 the long term executive secretary, Charles Chute, retired.
He was succeeded by Will Turnblaugh who remained secretary until 1959. In
the early 1950's several other long term employees, the director of field
services, the publication editor, and the director of parole services also
retired. The latter position was filled by Milton Rector who from 1960 to
1982 served as the executive director of the organization.

Major Policy Concerns

The policy concerns which found embodiment in formal statements of
endorsement can be summarized as follows:

0 Advocacy of federal funding to state and local probation
and parole services 1in order to upgrade standards;
o Federal responsibility for return of runaway children;

0 Advocacy of federal funding to state and local probation
and parole gervices in order to upgrade standards;

Q Federal responsibility for return of runaway children;

0 Endorsement of community coordinating councils and other
forms of cooperation amaong social service groups;
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o Advocacy of state centralization of parole and probataion;
administrative unification of the two;

o Criticism of county jails, advocacy of adequate juvenile
detention facilities;

0 Advocacy of provision of employment for parole and
probationers;

o Advaocacy of adequate community and state funding for probation
and parole;

o Defense of probation and parole from criticism by Hoover
and others;

o Advocacy of psychiatry in the courts;

0 Advocacy of safeguarding of legal rights in the juvenile
courts;
0 Advocacy of extending the socialized court pranciple to

adult court;
] Advocacy of drafting of more simple uniform penal codes;
o Advocacy of in-service and university training, civil service,

retirement benefits, adequate compensation, and selection
criteria for probation and parole officers.

Idenlogy Expressed at Conference Speeches 1936 to 1955

It was found 1n analysis of the policy statements that the period
around World War Il and the early 1950's was one of lessened expression of
disagreement between the IACP and the prison and probation groups in formal
policy statements of the period. However, many of the viewpoints that were
to lead to an increase 1n expressed disagreement in the 1960's and 1970's
between the NCCD and the IACP and for the first time between NCCD and ACA
were developing in this period; and they are more manifest i1n the talks at
the conferences than an the formal resolutions. Other speeches are reflec-

tive of re-evaluation of certain i1ssues held by the group 1itself.



253

Beyond the Juvenile Court

In the 1940's indeterminate procedures adopted in several large
states such as California and Illinois, included Youth Correctional Author-
ity Acts. The prestigious American Law Institute, composed of high level
judges, law school deans, and prominent attorneys appointed for life, had
drafted a model Youth Correctional Authority Act upon which some of these
laws were based. This had been done with the aid of a committee who
involved prominent criaminal justice actors of the period such as Sheldon
Glueck, Thorsten Sellin, Austin MacCormick and Edward Cass, long term
gsecretary of the National Prison Association. The acts were designed to
deal with young offenders, aged 18 to 21 or 25. These were beyond the
range of normal juvenile court jurisdiction in most states. According to
the representative of the American Law Institute who presented the model
act to the Probation Conference the act was based upon two points of
consensus. The first was that treatment should depend upon the individual
character of the offender rather than the character of the violation of the
law for whach the offender had been convicted. The second was that one
agency rather than several should control the treatment. It was presented
as a transfer of authority from the judges to the Youth Authority and an
attempt of the judges to work with the social science orientated youth

authoraties (National Probation Association Yearbook, 1940:16-21).

For the person convicted it meant that the commitment was indefi-
nite until they reached 21 and 1in some cases, 25. The authority could
place the youth on probation immediately or he/she could end up being
institutionalized until adulthood for a very manor offense. Morevoer,
1f at age 21 the authorities deemed the individual unfit for society,
petitions could be made for extensions of the commitment. One of the
factors stressed in this period was the divesting of the court of non-
Judicial or treatment functions and also reducing the perceived duplica-
tion of services.

The speakers from the Probation Association were not, however,
overly supportive of the Youth Correctional Authority movement. Secretary

of the association, Charles Chute, cited the indeterminate character of the
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sentence and the removal of the judge's authority to place on probation.
Rather the NPPA advocated the extension of the juvenile court jurisdiction
to age 21. A resolution passed by the group in 1940 urged increased con-
sideration of the upholding of the legal rights of those accused in the
Jjuvenile courts. One sees in this debate the tension between rights
orientated and treatment/protective orientated viewpoints. This criticism
crystallized further in the period after 1955, with criticism occurring of
the juvenile courts as well as the youth correctional authorities.

Community Organization

The Probation Association has always had strong ties to social
work interests. Within social work in the 1930's and 1940's there was
renewed positive focus on the techniques of community organization. The
1deas surrounding the Chicago area project, headed by Cliffard Shaw, were
of special significance. Conference proceedings for these years include
several positive reports, at times by "slum area" residents themselves. A
central i1dea was that "we must capitalize on the existing cultural forces
in the community regardless of how they stand in regard to our own life
patterns" (National Probation Association Yearbook, 1937:23). Resident-

organizer speakers stressed that the successive waves of different types
of residents living in the same socio-demographic area developed similar
problems. Similar to Thrasher's studies of Chicago and New York gangs
and contrary to some psychological notions they maintained that “delin-

quent children are normal." A speaker 1in 1940 states:

Given the same influences and opportunities which
prevail in other sections of the caity they would
be as law abiding and conventional as children
anywhege (National Probation Association Yearbook,
194G:3).

Note was made of the fact that many tradational social service agencies
ex1sted apart from the life of the neighborhood. In contrast, descriptions
were given of the calling forth of community people themselves to take the
leadership in improvement of the communities. One speaker listed 18 neigh-
borhood sub-committees covering a wide range of areas such as education,
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vocational guidance, health, recreation, civic improvement, music, arts and
crafts, athletics, sanitation, and delinquency. Statistics were cited on

the improvements in the neighborhoods performed by these committees.

Academic Thought

At the same time that many academic thinkers who spoke at the
conferences were concerned with the question of what differentiates the
crimnal from the non-criminal in the same environment, two other points
of emphasis became increasingly noticed. 0One was a notion that revived the
stress of the early clergymen and public office holder prison reformers,
that the rich and middle class as well as the poor are guilty. Speakers
cited Sutherland's work noting that all classes engage in 1llegal behavior,
but that crimes are differentially enforced. Evidence was cited of higher
loses from largely "unpunished white collar crime" (National Probation

Association Yearbook, 1952).

The second research 1insight was the conceptualization by Ohlin and
others that the criminal justice system itself was an important variable in
confirming the offender i1n a criminal career. This was related to the old
idea that "jails were schools of crime" also spoken of by the 19th century
reformers. But the concept differed in that 1t stressed the role that
labeling and the criminal justice system itself had in hardening criminal
behavior rather than merely the bad influences of association with other
prisoners. Related to this was the notion that certain types of behaviaor
had become overcriminalized. These insights were to be embodied in con-
crete policy choices by the association i1n the next period between 1956
and 1976.

Cratique of Prison Use

Another important related theme was the shift from discussion of
prison use in terms of its lack of suitability for individual cases, to a
general critique of the negative 1impact of imprisonment use for the society.
This 1nvolved a broader analysis of the limitations of incarceration as a

penal sanction and emphasis on prison overuse in the U.S. relative to other
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industrialized countries. This critique involved several aspects. One
was the argument that the length of prison sentences had been steadily
increasing thus creating an increase 1in prison size and overcrowding.
These conditions in the view of conference speakers made "1t well neagh
impossible to operate prisons as centers of treatment" (NPPA Journal,
1955:337). A second more basic argument was the belief that prison use

contained an inherent contradiction, which made it unable to prepare the
offender for successful adjustment after release. It was noted by Sol
Rubin, legal counsel for the Probation Association and one of the most

vocal prison critics that:

Like some vampire-like creature prison literally
drains its wards of all that makes for maturaty
(NPPA Journal, 1955:338).

The dependence fostered by imprisonment was thus seen as contradictory to
the skills needed for legitimate survival in the community upon release.

Rubin argued that:

Throughout our history the pattern of penal
legislation has been domanated by a steady
increase of penalties which may be imposed
and along with 1it, penalties which are
actually imposed (NPPA Journal, 1955:340).

He linked this increase partly to the use of the indeterminate sentence.
His proposals for shortened sentences were shared by Milton Rector who
later became the executive secretary of the association. However, the two
debated over whether indeterminate sentences were to be opposed. Rector
was then unwilling at this time to advocate the disuse of the indeterminate
sentence (NPPA Journal, 1954). An additional argument made at conferences,

which perhaps appealed to the businessmen was the expense involved in main-

taining prisons compared with the substitution of community supervision.
It was argued that 1f recidivism rates were no higher when probation was

used, that this less costly alternative was preferred.
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As will be seen, the themes discussed above; the non~judgmental
stress on community based action, reaction against indeterminate rehabili-
tation efforts, upholding legal rights of the accused and riotice of the
negative effects of prison use and other aspects of the criminal justice
gsystem were increasingly important for formal policy choices of the organi-
zation in the 1960's and 1970's.

NCCD 1955 - 1976

In 1915 the association president described the organization as
"a small professional group best qualified to speak for probation inter-
ests" (National Probation Association Proceedings, 1915:i1i)., Then in the
1930's and 1940's the group 1identified itself as a strong fast growing

professional organization concerned pramarily with probation and parole
interests. However, by the late 1960's the organization's president
described NCCD as "a citizen governed organization which uses the best

technical research and talent available" (Crime and Delinquency, 1967).

Thas statement reflects two major developments in the organizations focus.

The first was the emphasis on citizen participation and the second
the emphasis on professional technical research. Concretely these emphases
were manifest i1n the establishment of local citizen community councils plus
a prominent citizen orientated national board of trustees. Correspondingly,
there was a growth of the association's community organization field staff
and on the national level, the professional staff's increased participation
in craminal justice related research and information dissemination activi-
ties. Thas information-centered activity has been linked, however, to the
development of a specific set of policy advocacy concerns by the profes-
sional staff. A thard change in focus was the already discussed contirua-
tion of a broad based concern with all aspects of the criminal justice
system. Correspondingly there was a relative decline in focus on probation
and parole. A fourth related change was policy development away from
positive emphasis on craminal justice system development to a much more
critical stance vis-a-vis existing criminal justice system patterns. Each

of these will be briefly discussed,
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Community Organization and Citizen Based Action

The first local citizen councils were established by the NPPA in
1953. Initial grants for this had been obtained by the Ford Foundation.
Subsequently on-going United Fund support for the craime prevention and
action groups was obtained in several cities. Generally these were orga-
nized by an NCCD staff member who formed a council of representative local
business, and social welfare professional leaders (for a study of the
composition and attitudes of NCCD local council members (see Wildeman,
1971).

On the national level the association increasingly sought and
obtained on its board of trustees the participation of business leaders
from large corporations as well as national leaders in the social welfare
and judicial fields. For example, 1n 1967 the new board members introduced
at the business meeting were: David Rockefeller, Jr.; Walter Shaley, a
Vice President of AT&T; Joseph Griesldieck, president of Falstaff Brewing
and; Ed Gudeman, partner of Lehman Brothers. It 1s from this Board of
Trustees plus the professional and advisory councils that policy statements

have come in the years after 1955.

The Growth of a Professional Staff Concerned with Information Collection

and Dissemination

The Probation Association had been conducting periodic field
surveys of probation use and other correctional services since the 1920's.
They had also put together the first standards in the area of juvenile
court and probation. However, the 1950's and 1960's witnessed a growth 1in
information-centered areas. In the 1960's they conducted a national survey
of corrections for the President's Crime Commission. By the mid 1950's
they had also begun to publish the first of the two research journals they
now publish. Then in 1963 through grants from NIMH and the Rockefeller
Foundation the association undertook the establishment of the first U.S.
based Crime and Delinquency Literature and Research Abstracts. Thils was

first published i1n coordination with the National Clearing House for Mental
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Health Information and the series has subsequently been continued indepen-
dently by the NCCD Information Center on Crime and Delingquency.

However, the development in the 1970's of 1increased on-going
government activity through LEAA and later the Bureau of Justice Statis-
tics in the area of the collection of criminal justice statistics and
information dissemination; and the establishment also 1nitially through
LEAA funding of the standard drafting and implementing through the Commis-
sion on Accreditation for Corrections would seem to indicate a lessening
of the potential direct NCCD role in these two areas in the future. NCCD
reportedly turned down in the early 1970's management of the LEAA's Na-
tional Criminal Justice Reference and Information Service (NCJRIS) because
of unwillingness to relocate in the Washangton, D.C. area. However, the
Crame and Delinquency Literature Abstract publication and other research
publication activities of the group have proved to be sustaining areas in
the period of the 1970's. In thas period relative to the popular growth of
the 1960's many of the policy orientated activities of the group have been
in official (loss of grant money) and public disfavor (membership decline).
This will be discussed further in the policy summary.

A Criminal Justice Wide Focus of Concern

As was noted 1in the last section, in the early 1950's councils
were established covering a wide range of criminal justice areas. The
last council to be inatiated was the law enforcement council formed in
1961, In calling attention to this area the association president cited
1ts necessity in the light of the fact that "no caitizen-governed organa-
zation 1s concerned with them (police) as part of the prevention and
correctional process" (Crime and Delinquency, 1961:378).

In keeping with this widened focus, i1n the mid 1950's the asso-
ciation broadened the scope of its yearly conference and held the first
National Institute of Crime and Delinquency. This was co-sponsored by the
National Association of Training Schools and by the regional probation and
correctional associations 1n the local area 1s which the conference was

held. This conference can be seen to be almast a duplication of the ACA's
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Congress of Correction which had been the major undertaking of that group.
During the period of growth of NCCD actavity and membership in the 1950's
and 1960's, this was but one of several large undertakings of the group.
They also remained an affiliate of the ACA. In 1959 the association
director reported that they had conducted more program sessions at the
ACA's Congress of Correction that any other affiliate (NPPA Journal, 1959).
Although the scope of concern had been widened by the mid 1950's, the group
retained the title National Probation and Parole Association until 1960.

At this time the name was changed to National Council on Crime and Delin-
quency. The name change did in fact, however, reflect a further lessening
of emphasis on probation and parole.

Major funding sources of the group other than membership dues
from a reported 60,000 members in the late 1960's were from the Ford,

Rockefeller, and Babcock Foundations, NIMH, and local Community Chests.

The Policy Development of the Group

After a period of 1ssuing relatively few statements of policy
beyond advocacy of probation, parole and the juvenile court, 1in 1963 the
professional council of the NCCD suggested that the board of trustees (a
group made up of citizens and professional representatives of the various
councils) adopt a plan of 1issuing periodic policy statements. These
statements plus the model acts drafted by the councils of the association

form the basis of the association's advocacy during the periaod.

In the dascussion of the organization in the period between 1936
and 1955 note was made of the growth of four perspectives 1n speeches at
the conventions of the time. These became of increasing importance 1in
formal policy advocacy development after 1955, Briefly, these were:

(1) focus on the community as the locus of action; (2) renewed ideological
concern with the rights of those in the craminal justice system; (3) growth
of concern over the effects of labeling and over-criminalization; and

(4) the critique of prison use. To these can be added: (5) concern with

organized crime and racketeering; (6) the attempt to separate dangerous
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offenders from the majority of offenders; and (7) increasing disenchantment
with treatment attempts, as the major underlying concerns manifest in the
policy statements.

The policy statements and model acts of the period have originated
separately from the individual councils and the Board of Trustees. Although
up to 1976 these statements were not directly inconsistent with each other,
the potential for differences exist. Samilarly, grant funded projects of
the different councils may have different points of emphasis. The lengthy
supporting statements for the policy statements reflect the information
centered but critical approach of the NCCD staff of professional reformers.
A brief review of model act and policy statement content will now be

given.

The Maodel Sentencing Act

The model sentencing act of the Council of Judges was first pub-
lished i1n 1963. It was drafted by a contingent of judges from a variety
of courts ranging from the Supreme Court to local juvenile jurisdications.
According tao the preface of the model act 1t "is a welding of two inta-
mately related developments" (Crime and Delinquency, 1972:340). The farst

1s probation. The preface notes that "the feasibility of community treat-
ment for the great majoraty of offenders has been demonstrated." The
second element was cited as "the recognition that prolonged incarceration
1s necessary for certain individuals whose behavior and personality make

them highly dangerous to society" (p.340).

The provisions of the sentencing act made a probation investigation
mandatory for any crime with a possible commitment of one year or more and
allowed for its use with lesser offenses. Mandatory minimum sentences and
exceptions to parole and probation for certain crimes were not advocated.
"Dangerous offenders," however, would be subject to commitments of up to 30
years.

Dangerous offenders were defined not only to include those who
have 1inflicted serious bodily harm but also those who had:
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seriously endangered the life or safety of another,
has been previously convicted of one or more felonies
and the court finds he is suffering from a severe
personality disorder indicating a propensity toward
criminal activity (Crime and Delinquency, 1972:350).

A third criteria defined those heavily involved in organized crime in a
leadership position as dangerous.

The act in 1ts comments clearly envisioned that a small minoraty
would fall under the criterion of dangerous offenders; however, one can
see the potential for high levels of judicial discretion. The act also
envisioned that the small number of dangerous offenders would be dealt with
in a therapeutic manner. It asserts:

Even the small minority of offenders who are
categorized as dangerous should be dealt wath
on a diagnostic and treatment basis (Crime and

Delinquency, 1972:352).

Those convicted as felonies and not classified as dangerous (the act asserts
this will be the majority) could be treated with one of four options: (1)
probation; (2) suspension of sentence with or without probation; (3) fine;
or (4) commitment of up to five years or a lesser term. Comments state

that the aim was to avoid the long sentences which previous codes have
gspecified. These were stated to have "succeeded in building up the most
punitive penology in the Western World" (Crime and Delinquency, 1972:340).

The model act omitted the death penalty as a sentence for Murder One, but a
life term was allowed.

In describing the model act an NCCD commentator in 1972 stated it
was "an interim step for the gradual phasing out of most correctional
instaitutions" (Crime and Delinquency Literature, 1973). However, the

period of the mid 1970's saw an acceleration of prison use rather than a
decline. The model act itself with 1ts large area of judicial discretion
and potentially severe treatment of theose defined as dangerous has come
under criticism recently by some NCCD staff members and some staff attempts
had been made by 1979 to get the association to rescind the model act.
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Despite the Model Sentencing Act the NCCD gave strong verbal
support to the increased emphasis on due process in the 1960's. Statements
of Milton Rector, the director, such as the following are indicative of
thas:

Including mentally ill violators, let us not
sacrifice due process of law to the illusion
of treatment (Crime and Delinquency, 1963:98).

In general the other advocacy statements of the NCCD in this period reflect
this concern.

A summary of the policy advocacy statements, discussed in Part I,
1s as follows:

o Advocacy of return of those convicted in foreign countries
to their own country to serve sentence;

o Support of interstate parole and probation compacts;

0 Support of federal aid to states for juvenile delinquency
prevention and control;

0 Advocacy of the disbanding of the Federal Bureau of Prisons:
establishment of a federal correctional agency to give
technical and financial aid to communities;

) Opposition to parallel federal crame legislation;

) Advocacy of broad-based planning for corrections taking into
account social, medical, employment, housing, and economic
conditions;

o Advocacy of adequate juvenile detention facilities: maximum
use of probation, setting maximum capacity for juvenile
facilities and no sentencing beyond this capacity;

0 Opposition to further prison construction until other commu-
nity alternatives were explored and developed: opposition to
construction of federal regional correctional institutions;

o Support of the establashment of community services;
o Drafting and support of a model act for legislation to pro-

vide for the annulment of conviction after a conviction-free
time period;
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Advocacy that no civil rights be lost other than those of the
sentence by those convicted; opposition to voting and other
restrictions;

Opposition to informal and formal use of preventative
detention;

Drafting and support of a model sct for protection of pris-
oner rights (approval of entrance of courts into questions,
limits use of solitary, force; only rights taken away those
specified by law);

Advocacy of medical treatment for drug offenders which might
include maintenance;

Criticism of the Federal Bureau of Narcotics drug policy;
elimination of possession of small amounts as a drug crime;

Advocacy of removal from the criminal codes of laws creating
crimes without victims, drunkenness, drug addiction, homosex-
uality, and other non-assaultive sexual behavior, vagrancy,
gambling, truancy and runaway legislation;

Opposition to sbortion prohibition laws: advocacy of provi-
sion of clinics;

Advocacy of making wiretapping illegal by private citizens
and groups: law enforcement apply toc courts for authorization;

Opposition to juvenile curfew laws;

Advocacy of removal of status offenses from the juvenile
court;

Advocacy of stiff penalties for racketeer leaders;

Advocacy of adequate and confidential parole and probation
records;

Opposition to sending dependent children to training schools
with delinquents;

Advocacy of rescinding federal prison labor restrictions:
invitation of labor and business leaders to develop training
and 1ndustry; private enterprise systems 1in prison;

Advocacy of minimum wage for prison labor;

Opposition to the use of capital punishment;

Opposition to the use of corporal punishment in training
schools;
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o Advocacy of strong criminal justice citizen action groups;
o Advocacy of training programs for correctional workers;

] Opposition to polaitical power and corruption in corrections
and law enforcement: study of the problem;

o Advocacy of limits on the use of juveniles as informants by
police;

o Support of affirmative action in the criminal justice system;

o] Support of use of labor and conflict resclution arbitration
techniques in prason conflict;

o Advocacy of limits to transfers from juvenile court to
adult court;

o Advocacy of diversion from the juvenile court to non-criminal
justice agencies as much as possible;

a] Advocacy of safeguarding juvenile rights and critique of
Juvenile court practices;

0 Advacacy of use of incarceration only for those legally
designated dangerous; citation of the failure of prisons;
increase probation use;

o Support of possibility of parole use while legal action 1s
pending;

] Opposition to legislation requiring registration of ex-felons
with the police.

Another perspective of the group apparent in this period 1s the
relative lack of enthusiasm for correctional rehabilitative and treatment
activaty. This 1s manifest not so much 1n criticism as in lessened posi-
tive concern. In 1976 the association published the critical summary of
evaluations of rehabilitation programs by Martinson, Palmer and Adams. The
association's recent concern has been critical reform of the criminal
Justice system itself in the light of reports of the limited and, in some

cases, negative results of treatment programs.

These policies have been seen in Part I to be the most decrimi-
nalizing of the three groups studied. They are also apparently the least
like those reported by the public 1n Gallup Polls (see Appendix 2). It 1s
interesting that they have been formulated from a group which has the 1nput
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of high level business persons and research/reform orientated professionals
and judges. As was noted in Part I, the support of decriminalization of
"vice activities" is consistent with the positions taken by early 20th
century business orientated progressive reformers (Haller, 1971).

In analyzing the NCCD policy and organizational development in the
period since 1960 the role played by its long time director, Milton Rector,
is cited as very important by NCCD staff members. Rector, at one time a
probation officer in California, has been a staff member of the organiza-
tion for 30 years and director for 20 years. He 1s a forceful, outspoken
critic of certain correctional practices and, at times, of the specific

policies of certain state correctional systems.

The recent climate in corrections and among the public has meant,
after very rapad growth 1in the 1950's and 1960's, a period of lessened
relative growth for the association in the 1970's. Growth in membership
has reportedly declined and grant support has not grown recently. Two
rolls recently stressed by the association have been providing a mechanism
for citizen input in crime prevention and policy formulation; and an
information dissemination/research role. However, increased federal
government research activity and the currently more favored position of
the ACA and the CAC, as well as the growth of other craminal justice reform
groups, have meant a sharing of the grant money pie. Moreover, current
mainstream public opinion appears in many ways out of step with strong
current and historical policy commitments of the NCCD. It i1s probably
not true that this 1s more so than at some other periods in the group's
history. However, i1n those years the organization, as the National Pro-
bation Association, had a very clear goal to which 1t was committed; the

spread of probation use.

It remains to be seen 1f in the next decade the NCCD will develop
a policy orientation more in the middle of the spectrum or retreat in its
citizen advocacy role altogether and concentrate on development of 1its
information/research role. Much may depend upon the direction of citizen
opinion, government policies, grant availabilaty and orientation, and
academic thought in the 1980°'s,



CHAPTER 12

SUMMARY AND CONCLUSION

This research has presented an interactional analysis of the con-
tent of and change in the policy advocacy of the three oldest and largest
voluntary occupation related national associations concerned with criminal
justice policy advocacy in the executive area. Over time the IACP, the ACA
and the NCCD have been representative of police, prison, and probation and
parole administrators, respectively and to varrying degress of other reform
interests. Their history is representative of the mixture between occupa-
tional and reform interests and the process whereby reforms are translated
into occupational groupings with their own set of interests.

The major methodology employed has been a content analysis aof the
universe of published formal statements of policy, spanning the years since
the ACA fairst 1ssued its Declarataion of Pranciples in 1870 to 1976; and a
less structured analysis of the text of the proceedings of the yearly con-
ferences and other publications of the associations. It was anticipated
that the use of systematic content analysis would avoid the pitfall in
historic research of selecting only those parts of written documents that
confirm or disrepute a particular set of expectations. At the same time 1t
was hoped that the use of speeches at the conferences and other published
reports of the associations would provide a context for interpretation and

a check on the findings of the content analysis.

This conclusion first calls attention to certain common factors in
the histories of the three groups presented in Part II and then summarizes
the findings of Part I of the research. A discussion is also presented of

the limitations of the study and implications for future research.

Findings of Part II - The Organizational Histories

The three organizations of study are long lived organizations that
over their history have gone through periods of relatively high, low or

267
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no growth, This depended upon environmental conditions, specific organ-
izational actions, and links to other organizations. As such long term
groups they are in an organizational minoraity (Kaufman, 1971) but they
have been seen to occupy what has been called a "stable nitch" vis a vis
their environment (Monane, 1970). The three groups were formed between
1870 and 1907, a period in which there was a large increase in the number
of national voluntary organizations concerned with reform and occupational
interests. As such they represent the intermixture between seeking social
welfare goals and occupational development and segmentation (Gilb, 1966).

Succession of Goals

The three groups have in common that they were each organized
around a particular perceived reform or improvement; national criminal ID
files for the IACP, the reformatory method for the ACA, and the spread of
probation and parole and the juvenile court for the NCCD. Early writings
about all three of the organizations have attributed the success of the
organaizations relative to earlier attempts at organization on a national
scale, 1n part to this coalescence around particular goals. (Upson, Lent,
1929; Teeters, Negelly, 1969). However the NCCD with 1ts focus on the
spread of probation, parole and the juvenile court, and the IACP with its
focus on craminal ID files, both had a set of more clearly defined goals
than the ACA. Hence they more quickly developed beyond being merely
conference bodies. The ACA's primary initial concern with fastering the
reformatory method of corrections was much less able to be translated into
attainable concrete options.

Although organized around 1nitial dominant concerns the three
groups, have demonstrated the quality of progressing through a succession
of attainable goals, as well as the quality of maintaining other symbolic,
albeit unattainable goals, and of quietly dropping others (Perrow, 1970;
Gusfield, 1955). For example the IACP has progressed from concern with the
establishment of craminal ID files, to work on the Uniform Crime Index, to
consultation in the area of police management and education, to uniform
auto safety codes and other matters related to auto safety. The less

definable goal of police professionalization remains an abiding concern.
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The National Probation Association (now NCCD) has progressed from
almost exclusive concern with the spread of the formalized probation option
and juvenile courts to concern with parole, the socialized court and psycho-
logical diagnosis as well. The most recent 20 years have had an even
wider focus of concern including focus on such things as citizen advocacy,
criminal justice information processing, inmate rights, and critique of
prison use and other aspects of the criminal justice system. Of the groups
studied the NCCD has changed its structure the most and has moved most away
from direct representation of the occupational interest of criminal justice
practitioners. The ACA on the other hand has developed increasingly in the
direction of performing as a representative of occupational interests.

With the growth of the standards and accreditation movement the association
developed a more concrete focused potentially attainable goal.

The Importance of Corporate Funding Sources

One sees from the discussion throughout the thesis, the role the
three organizations have played in initating programs subsequently taken
over by the federal government or other agencies. The IACP initiated both
national crimainal identification files and Uniform Craime Reporting, both
of which were subsequently taken over by the federal govermment. The ACA
standards and accreditation program 1s now primarily conducted by an inde-
pendent agency operating primarily with federal funding; although the

ACA has maintained responsibility for standard drafting.

The outstandaing fact to be noticed about the first initiation
of the projects by the organizations, however, 1s the role of grants from
corporate foundations. As geen in Part II in the case of major group under-
takings, such as the IACP's Uniform Crime Reporting in the 1930's, ACA's
Correctional Standards and NCCD's Catizen Councils in the 1960's and
1970's; the major initial source of Funding was auto and oil related
foundations. Other large areas of corporate grant support have included
auto code development and police and correctional management and education
projects. Since 1970 the federal government has been an 1ncreased source

of funding.
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This role of foundations such as Ford and Rockefeller as well as
the smaller role of groups such as the American Rifle Association, 1llus-
trates the direct link corporate power has had in the development of the
craminal justice occupatians' professionalization attempts and system
priorities (Quinney, 1974; Krisberg, 1975). However, i1n so far as IACP,
ACA and NCCD projects and policy each embody viewpoints that differ on
crucial points, one can see that within certain parameters the corporate
foundations have at different times sponsored the liberal, moderate, and

the conservative wing of craminal justice advocacy.

Unattainable Goals

All three groups have had both very specific and more general goals
whach have proved unattainable or out of reach over their history. Some of
these have been dropped as policy concerns, or have become irrelevant as
they are no longer on the agenda of alternatives. Others are maintained
as symbolic albeit unattainable goals. The ACA, for example, has engaged
in certain concrete policy advocacy relative to jail use, prison labor,
and prison archatecture to name a few areas, than have consistently been
followed by decisions in the opposite direction by state and federal
governments. As the agenda of alternatives changes specific advocacy
formulations have been adjusted or dropped by the group. On another level
the more encompassing goal of the development of successful rehabilitation
or treatment methods, remains an ever out of reach underlying symbalic

oraientataion.

Speech Ideologies: Link to Policy

The organizational histories presented in Part II rely heavily on
talks given to the assembled conventions. From these has been seen the
extent to which the ideas expressed in the speeches in a particular time
period often provide underpinnings for the 1ssue stances and goals that
find embodiment in formal policy statements. At the same time 1n the
speeches 1t 1s apparent that there 1s more diversity of viewpoint and more
evidence of explicit criticizing and reversal of past interpretations than

in the formal policy statements. There 1s also more exploring of the
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parameters of advocacy in the speeches than in the formal statements, both
with regard to economic inequality issues and constitutional requirements.
The formal statements represent with few exceptions a more filtered, com-
promised, guarded- approach. In contrast to the rhetorical use of compari-
sons to past mistakes present in some speeches, it has been seen that
formal policy statements are less likely to be phrased in a manner that
purposefully contrasts with previously stated policy. But the policy
statements do represent those issue stances to which enough attention was
given and for which enough support was attained to gain official organiza-
tional formulation, approval, and publication.

The Policy Statement Analysis: Findings from Part I

Part I of the thesis was primarily focused upon analysis of formal
policy statements. In the introduction 1t was stressed that : (1) func-
tional task concerns (2) interest maintenance and (3) broader environmental
constraints were assumed to be the major interacting analytical factors
useful in policy advocacy interpretation. The organizations were seen as
themselves concerned with and representative of occupations engaged in
functional problem solving and interest maximization within the framework
of a liberal capitalist state. Functional concerns and interest maximiza-
tion were perceived as affecting policy stance, within certain environ-
mental parameters. The organizations were seen to represent differing
groups, sharing the same primary objects of concern and forming a functional

system yet representing different actual and symbolic approaches to crime.

Using system concepts the organizations were viewed as boundary
maintaining groups existing in an environment characterized by variety,
constraint, and scarcity. The organizations were seen to '"map" or select
certain policy choices from the variety within the environment and to be
limited by certain constraints. Negative and positive feedback were
expected to be major factors in policy choice. The organizations were seen
to be selectively interrelated by this mapping process (Buckley, 1968).

Following from this orientation the importance of looking at policy

choice at any given time in terms of the following was stressed: (1) The
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policy selection of those occupations who share a similar focus of concern,
who are related by the environmental "mapping" process, and with whom an
officially designated system is formed, but with whom finite environmental
resources are divided; (2) The policy selection of each group in 1ts own
past from which negative and positive feedback occurs; (3) Gross indicators
of environmental conditions relative to the occupational "task" and larger
social system constraints within which the occupations and reformers are
acting in a particular time.

Major questions with regard to the policy statements of the three
groups thus concerned analysis over time of the following: (1) Content
and parameters of 1ssues of concern; (2) Agreement levels between the three
organizations; (3) Internal consistency of the policies and; (4) Evaluation
of the policy statements vis a vis craminalization and severity of sanction-

ing questions.

Before discussion of the findings of the content analysis of policy
statements with regard to each of the questions, attention was given to
certain consistencies and changes in the environment important for analysis
of policy selection of the three groups. These included: (1) The segmen-
tation of and growth in percent of the work force of the occupations of
concern, and the continued dominance of police activaty in terms of numbers
and resource allocation; (2) The fluctuating growth in incarceration rate
over the period despite increased use of parole and probation, and the de-
cline 1n lynching and capital punishment; (3) The maintenance of a similar
offense distribution focused on traditional crimes of those poor 1in
resources; (4) The constant relationship of race, ethnic background and
occupational class to frequency of imprisonment; (5) Apparent stability
of levels of economic inequality, amad growth in material and technical
consumption levels for all groups and a continuing labor surplus. To these
can be added the milieu of budgetary scarcity under which corrections
routinely operates. A summary of the research assumptions relative to

policy analysis discussed above is presented schematically in Chart 2.
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Chart 2. Policy Analysis Schema
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Saliency and Parameters

Given the legal, ideologial and power dimensions of the United

Sates 1t was anticipated that two parameters would be operating which would
not be violated: (1) Acceptance of economic inequality and (2) Acceptance
of formal legal equality as constitutionally defined. It was thus antici-
pated that advocacy of change i1n economic inequality and causal interpreta-
tion directly related to this variable would rarely 1f ever occur in formal
policy statements, given environmental constraints. It was also anticipated
that although debate would occur concerning interpretation, all three groups
would adhere to the norm of constitutionally defined legal equalaity.

Acceptance of Economic Inequalaty

In evaluating this parameter 1t was found that no statements of any
of the three groups address directly the 1ssue of economic 1inequality. Some
references to the saliency of economic factors vis a vis crime and offenders
were made 1in speeches at a number of the conventions of the ACA and NCCD
and a few of their formal statements see employment as a major factor in
rehabilitation success. However, very few formal policy statements by
these groups call for economic planning and no statements call for reduc-
tion 1in econamic inequal:ity per se. The IACP never relates crime to
economic variables and rarely focuses on any causes or remote prevention
1n policy statements. In contrast to concern with economic variables 1in
their formal statements all three organizations have dealt with prevention
and cause of crame primarily in terms of home life, education, religion,
vice control, youth activities, recreation and the development of criminal

Justice professionals with a properly functioning craminal justice system.

Legal Equality and Procedural Rights

All three organizations were also found to operate withan the
parameter of verbal deference to the primary constitutional delineation
of procedural rights, and to use this as a final legitimizer for policy

stances. This deference to the constitution has been used at times to
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legitamize the opposing rights of both the occupational groups and those

of the accused, convicted and released prisoners.

The ACA has 1in recent years evidenced more occupational defensive-
ness and less willingness to advance prisoner rights in certain areas, while
in other areas they continue to advocate concern. For example the associa-
tion dropped several references, some dating from 1870, to prisoner raghts
in the 1970 statement of principles. In 1972 they used the United States
Constitution to defend punishment as a legitimate goal of corrections. In
other areas such as health, diet and employment the association continues

to advocate prisoner and ex-prisoner rights.

Both ACA and NCCD policy statements have espoused individualized
treatment of the offender as a goal, and at times treatment vis a vis the
of fender rather than the crame. The NCCD especially in its early years
strongly advocated the informal procedures of what was known as the
"socialized court” movement. While specific prisoner rights were rarely
discussed, the general question of equal justice was addressed. At this
time the "socialized court" movement was seen as a way to informally take
into account a wide variety of individual background factors in order to
foster equal justice by individualizing the court aiw correction procedure.
More recently, following the courts, the emphasis of NCCD has been on uni-
form formal procedure rather than individualization as the major way of
ensuring reform and equal justice. References to specific constitutional
requirements are made much more frequently than in the past, and the ques-
tion of problems of the "socialized court" vis a vis constitutional raghts
has been partially addressed. Assurance of legal guarantees, rather than
calls for economic reform have constituted the major thrust of NCCD recent

reform efforts.

The IACP, representing the police, have used reference to constitu-
tional rights pramarily to extend their own procedural leeway, but have 1in
almost all cases also maintained formal deference to legal constitutional
requirements. They also uphold "legal law enforcement" as the primary goal
of police professionalization, Although in some conference speeches and

committee reports references have occasionally been made to the need for
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constitutional amendments, reaction to relevant court cases have in most
cases focused on education of police departments concerning the limits of
procedural compliance required. In more recent years resolutions have
called for rehearing of some high court cases dealing with rights of the
accused. There 1s also a tendency to assert police demands in the language
of police rights.

Saliency Change

Broad overall goal saliency changes are apparent from the hastories
presented in Part II. The ACA initial policy statement were primarily con-
cerned with interpretation of the criminal justice system in terms of the
establishment of the reformatory method. Corresponding wath this other
concerns were: the establishment of a parallel federal prison system,
critique of jails, initiation of the use of craminal ID and statistics and
defense of praison labor. In the 1920's and 1930's praobation and parole
became the most central 1issues, as more focus was placed on what happened
to prisoners after release. Prison labor alsc remained an important issue
in thas period. In the most recent years prison labor has declined in
relative saliency and education and community corrections are more salient.
In the period 1956 to 1976 craminal justice occupational develapment con-

cerns, as they were initially, are again of increased concern,

IACP policy saliency reflects a succession of goals related in
later years to funding grants. Initial pramary focus was on the Craminal
ID Bureau and the 1ssues surrounding the collection of ID files. Another
important 1issue was cooperation between police jurisdictiaons. After the
takeover by the FBI of the ID Bureau, focus turned with grant support
from the Spellman/Rockefeller foundation to the collection of crime
statistics. After this project was also turned over to the government,

a haghly salient 1ssue concerned police radio and other communication
devices. Most recently hagh funding support from auto and safety founda-
tions has meant overwhelming concern for 1ssues surrounding auto control
and safety. In recent years areas such as drug legality, and police
procedures subject to constitutional debate have also been very salient.
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The NCCD has moved from almost exclusive policy statement, con-
cern with probation, parole and the juvenile court, to concern with a wide
variety of craminal justice i1ssues. Of saliency have been legalization
issues with regard to such things as abortion, drugs, curfews, and drunken-
ness, and organized crime, as well as prison construction and the use of
incarceration. An abiding concern has been coordination of the various
functional and jurisdictional divisions of the craminal justice system,

Sentencing policy has also been an 1ssue of concern.

Primacy of the Professionalizing Complex

It was found that the topics of pramary concern could be viewed
as relating to what other researchers have identified as characterastics
sur rounding professionalization complex. These can be summarized under
the headings: (1) occupational development (involving training, merit
selection, depoliticalization, tenure, codes of ethics, status and respect
maximization, compensation and autonomy); (2) the collection of related
statistical information; (3) development of specialized professional
techniques; (4) growth of the positive state administrative role (often
federal); and (5) relationship to dominant historical concerns of the
period.

Occupational Segmentation and Agreement/Disagreement

It had been anticipated that over time the three organizations
would have less overlap in the topics of concern covered in their policy
statements and that there would also be a decline in agreement 1n remaining
areas of common concern. With regard to 1ssue overlap, it was found that
the IACP developed many areas of high saliency not found in the ACA and
NCCD statements. A decline in 1ssue overlap was thus found between IACP
policy statement topics and those of both the ACA and NCCD. However con-
sadering the statements of the ACA and NCCD relative to whether the IACP
had i1ssued statements on the 1ssues of concern, 1t was found the IACP
continued to cover i1n 1its statements a large percentage of the topics
of concern 1n the policy statements of the ACA and NCCD. The ACA and
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NCCD have always had high levels of policy concern overlap and this was
increased after NCCD broadened its scope of formal concern.

Agreement/Disagreement Levels

It was found that direct agreement statements declined for all com-
parisons overtime. However the proportion of direct disagreement statements
between the IACP and both of the other two groups fluctuated, being haghest
in the periods 1915 to 1935 and 1956 to 1976. The ACA and NCCD maintained
high agreement and issue overlap levels. They have however had a few nota-
ble instances of overt policy statement disagreement for the first time
in the period after 1960,

The decline in both overlap of concern and direct agreement levels
between the ACA and IACP is consistent with the accupational specializa-
tion occurring over the century. The fluctuation in direct disagreement
percentages, however, indicates that in an area such as criminal justice,
the degree of conflict manifest in the wider society may be an amportant
factor.

Craminalization and Disagreement

Looking at the topic areas of agreement and disagreement between
the three organizations a statastically significant relationship was found
between a policy statement having significance 1in terms of increasing or
decreasing criminalization or severity of sanctions and the occurrence of
disagreement amaong the three organizations. Statements related to what
has been called the professionalizing complex with little direct craminalai-
zation consequences constituted the major areas of dairect and partial

agreement.

Issues such as indeterminate sentencing, psychology in the courts,
vice legislation especially drug control, interrogation methods, prison
use and construction, gun control, use of probation and parole, search and
wiretapping requirements, and capital punishment and length of sentence
have been highly symbolic areas of disagreement. There 1s evidence that
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the associations are aware of the statements of each other and formulate
their positions and a distinct identity vis a vis the range of criminal
justice alternatives at least partially in relation to each others

posations.

Evaluation of Crimanalization Stance Over Time

Evaluation of the statements in relation to craminalization content
examined specifically the hypothesis that formal policy advocacy of the
occupational groups would over time seek to extend legal regulation and
severity of sanctioning. This hypaothesis examines one aspect of the view-
point that sees the specialized occupations as a factor in the amplifica-
tion of crime and the criminal justice system. Each satement was thus
evaluated as to whether 1f implemented 1t would increase or decrease: (1)
the number of behaviors legally prohibited; (2) the number of behaviors
legally required; (3) the procedural requirements under which the law 1s
enforced and sentences implemented; (4) the severity of the sentence or;
(5) the severity of the conditions under which the sentence 1s served.

Frequency of Concern

It was found that the NCCD and ACA had a large percentage of state-
ments which had implications in either direction for craminalization, regu-
lation or severity questions, about 60 percent overall; while only about 38
percent of the IACP statements were so categorized. However given the fact
that the IACP has issued many more statements considering absolute numbers
of statements having craminalization implications, the IACP 1s close to
that of the ACA. The IACP had 290 statements of this type since 1893, in
comparison to 347 of the ACA since 1870, and 116 of the NCCD since 1915.
For the IACP the percentage of statements categorized as having direct
criminalization implications was lessened over time. For the NCCD 1t was

noticably increased in the period 1955 to 1976.
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Direction of Stance

Those statements judged as having direct criminalization or regula-
tion implications 1f implemented were then categorized as to direction. In
pilot coding 1t became apparent that a large number of 1ssues, while clearly
having craminalization implications, were equivocal in implication. For
this reason the equivocal category was added to the two of increasing or
decreasing craminalization or regulation. All three groups had a sizable
number of statements so classified.

As expected 1t was found that a large majority of the IACP state-
ments which had craminalization implications were in the direction of
maintaining or increasing criminalization for each of the five aspects of
craminalization considered. It was not found however that this tendency
as a percentage of statements was numerically increased over time although
qualitative analysis of certain i1ssues over time such as drugs and prosti-

tution did note an increased tendency to advocate stricter measures.

The ACA had the largest number of statements classified as equivo-
cal, 42 percent overall, but the largest percentage of ACA statements
having craminalization implications were in the direction of lessening
severity. This was especially so 1in the area of severity of prison condi-
tions. Very few of ACA statements, seven percent overall, called for

increased severity or regulation.

The NCCD, as expected had the largest percentage of statements in
the direction of advocating lessened criminalization and severity, espe-
cially in the period after 1955. In this period for the frist time the
group began to consider legalization issues in certain areas. The NCCD
statements in the earlier 1970's evidenced overt sensitivity to the feed-
back of a problem amplifying character of the craminal justice system.
Withdrawal in some areas and increased concerns with consitutional rights
of those who enter the criminal justice system were two resulting policies.

Analysis of the behavior about which legalization has been an

1ssue 1ndicates that the range of debate has been a limited one, but a
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highly symbolic one. Legalization concerns related primarily to drugs,
alcohol, prostitution, gun control, organized crime control, surveillance
procedures, and juvenile status offenses. These were seen (Appendix 2) to
also be the major legalization issues about which the Gallup Poll questions
have been formulated. A notable exception is prohibition. This most
salient of Gallup Poll crame related issues is one about which all three

organizations were silent (see Appendix 2).

Issues related to severity of sanctioning centered on the use
of probation, parole, the juvenile court, alternatives to incarceration,
indeterminate sentencing, capital punishment, habitual offender laws,
length of sentence for specific crimes, and prison construction. Proce-
dural concerns have included; police interrogation methods, interstate
detaining, use of preventative detention, bail procedure, psychological
court evaluations prison discipline procedure and methods of prison con-
flict resolution. In almost all of these issues the IACP and the ACA and
NCCD have at times been as polar points.

Position on these 1ssues has constituted the differentiation within
the parameters of the U.S. criminal justice system. The positions can be
thought of as representing conflicting but at the same time complementary
systems forming "mappings" of the variety of possible responses to the
occurrence of deviance and the legal designation of the criminal justice
system 1n the United States. O0On one level each of the perspectives would
not be possible without the other. The Russian/French sociologist G.
Gurvitch has described how seemingly heterogeneous or opposite poles can
1llustrate a neutrality or interdependency. Certain saituations occur which
cause them to pull together or apart although always as a compensatory
action (Bosserman, 1968: 229)., If the IACP 1s concerned with criminal
Justice system severity maintenance as the way to public protection and
Justice and the NCCD with system modification in the direction of ameliera-
tion as the way to public protection and justice, and 1f the IACP relates
to negative feedback defensively and the NCCD by attempted incremental
system reorganizations or withdrawal, each can do so without dissolution

partly because of the presence of the other.,
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On another level each of the three organizations has had important
concerns that have not i1nvolved disagreement with each other but with the
public or with the "existing state of affairs." For the ACA policy state-
ments in the area of prison labor, jail construction, prison size and archi-
tecture, employment of exprisoners and general availability of resources to
meet basic living needs of those incarcerated have all constituted areas of
overt or de facto conflict with the existing public policy; in some cases
over almost the entire century. For all three groups the modus of operat-
ing in a scarcaty milieu is apparent.

Internal Consistency and New Issues of Concern

The discussion of organizational policy statements thus far has
noted changes in policy statements vis a vis questions of issue saliency,
parameters of concern, issue overlap, conflict levels, and crimzinalization
stance. An additional measure of change 1s that of internal consistency.
Posing the question of simple internal consistency, five categories repre-
sentative of dafferent types of change emerged in pilot caoding. These
were: (1) those statements ain which a behavior is treated by the organi-
zation for the ficst time or emerges into the organization's area of
concern; (2) those statements which repeat the content of a previous
statement (the same behavior 1s treated in the same context in the same
way); (3) those statements which make a consistent contextual specification
relative to an already treated behavior; (4) those statements which 1involve
some mod1fication, qualification or broadening of stance toward an already
treated behavior, usually relative to environmental narrowing or broadening
of possible alternatives; and (5) those statements which involve partial
reversal of stance relative to an already treated behavior (no instance of

complete reversal was found).

Examination of the statements vis a vis the above categories
found that all three organizations maintained a certain level of emergence
of new behaviors of concern over time, about 30 percent. But contrary to
expectation they were highly consistent in subsequent policy evaluation of
previously treated behaviors. The most frequent statements were those that
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specified an already treated behavior to a certain context in a manner con-
sistent with the i1nitial evaluation. The groups originated expressing a

spec1fic orientation and this thrust has remained manifest in the majoraity
of policy statements that followed throughout their history. No instances

of complete policy reversal were found.

Due to their infrequency, the instances of partial reversal take
on significance beyond their numerical occurrence. For the ACA the early
1970's statement affirming punishment as one constitutionally and otherwise
legirtimate goal of corrections, was a notable partial reversal. This has
been accompanied by similar statements within the wider range of correc-
tions literature since that time. For example a recent Federal Bureau
of Prasons paper presented to the Sixth United Nations Congress on the
prevention of crame and treatment of offenders states:

the move away from the rehabilitation or treatment
approach signals the recognaition that punishment
of a crime 1s uppermost in importance not the
treatment of an inmate as the medical model has
propounded (United Nations Norms and Guidelines

in Criminal Justice: From Standard Setting to
Implementation, 1980: 5).

For some i1n the ACA and corrections the retreat from the treatment
model means focus on humanitarian reform and basic standards of decent
treatment (Sechrest, Dale, 1979). Others have seen it as a manifestation
of occupational protectiveness. It should alsoc be noted that other ACA
statements since the 1972 punishment statement have reaffirmed the reha-

bilitation goal; the original historical thrust of the organization.

For the IACP only in the area of police rewards and police pursuit
were 1nstances of partial inconsistency in statements found over time. The
NCCD has formally qualified support of the juvenile court without reversing
endorsement. A noticeable change in NCCD statements since the 1950's has
been the movement from positive advocacy, to statements that are critical
or objecting to certain policies. Past NCCD director Milton Rector as cated
in Corrections Magazine has noted in this regard that not until the NCCD was

transformed from a professional organization to an association operated
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under a policy making board of laymen did i1t become possible to take
strong policy stands (Rector, Milton, as cited in Allison, Richard,
1979:61).

In some cases, such as the dropping of previously included refer-
ences to prasoner rights in the 1970 ACA restatement of principles, omission
was seen to be a more apparent manifestation of modification of policy
stance than overt reversal.

Limitations from the Source and Characteristics of the Data

This research has included study of only three groups, and has
not 1ncluded analysis of groups representative of the legal profession,
prisoners themselves, or reform groups with no occupational ties. Inclu-
sion of the advocacy concerns of national organizations representative of
these groups would add greatly to the analysis af the parameters of occu-

pational reform and client policy advocacy over the time period.

It has likewise been limited to written communication, and did not
in a systematic way treat the outcome on results of the policy advocacy.
Resolutions and policy statements were treated equally whether they were
followed by subsequent extensive organization activity on their behalf ar
were simply included in the proceedings with little or no subsequent
actions on theair behalf. The problem of gaving equal weight to wratten
statements which meet a certain requirement (in this case, formalization
anto a resolution or policy stance) suggests the importance of combining
content analysis with qualitative contextual analysis, or quantitative
measures of corresponding behavior.

Theoretical Limitations

Chart 3 summarizes the expectations and findings discussed above.
As can be seen, the research 1s primarily a comparative/historical study
which used the schema presented earlier in Chart 2 to focus questions
and expectations for descriptive analysis. As such it answers questions

in the area of parameters of concern, differences between the groups,



Chart 3. Findings of the Policy Analysis

| IACP 1893 - 1976 | ACA 1870 - 1976 | NCCD 1915 - 1976

EXPECTATIONS BASED UPON SCHEMA

IN FIGURE 2

THE PARAMETERS OF CONCERN

Expectations Related to
Environmental Parameters

I. No changes in levels of
economic inequality will
be advocated in the formal
policy statements of the
three organizations.
References to ecanomic
and stratiafication vari-
ables as related to the
occurrence of crame or
its remedy will be
minimized.

o No statements call for
lessening of economic
1nequality;

o No statements link crime
to economic causes;

o One reference to under-
priviledged class in
1930's;

o No statements call for
lessening economic
inequalaty;

o Single statements in 1940's
and 1970's call for economic
planning;

o Single statements an 1870's
and 1940, and 1970 makes
reference to economic causes
of crame;

o Statements throughout link
employment to rehabilitation
success; protest barriers; |

o No statements call for
lessening ecanomic
inequality;

o Single statements in 1930's
and 1970's make reference to
need for economic planning
and causes of crime;

o Statements throughout protest
barriers to employment of
those who have been in pra-
son, on parole or prabation;

G8e



Chart 3.

11.

Findings of the Paolicy Analysis (Continued)

Constatutional require-
ments of formal legal
rationalaty and equality,
expressed as procedural
rights, will not be vio-
lated. Debate will oecur
however as to their
limts.

IACP 1893 - 1976

ACA 1870 - 1976

NCCD 1915 - 1976

o All statements on topic
give deference to consti-
tutiunal legal equality
and rights;

o Partial exceptians an
1930's, use language of
forfeiture of rights by
criminals, speaking with
regard to parole; 1961
statement that any means
justified to enforce laws,
speeking with reference to
police auto pursuit)

o Some resolutions call for

court rehearings of cases to
vhich disagree; use language
of rights to extend police
procedural leeway;

o Speak of police rights;
o Strong advocacy of equal

enforcement ;

o All statements on the tepic
give deference to caonstitu-
tional requirements;

o Over the years most state-
ments on rights have focused
on pre-conviction and post-
release rights, rather than
those of the incarcerated
under sentencej

o In certain areas recent
years have seen an omis-
si1on of support for rights
previously espoused; growth
of occupational protective-
ness;

o Prefer to deal with issues
in terms of standerds and
ratignale, humane manage-
ment, but strong use of
court decisions ag basis
for recent standards;

o All statements on the topic
give deference to constitu-
tional requirements;

o Early stress on the social-
ized court did not involve
concern with rights of those
who came into the system;
stress rather on benevolent
court;

o In recent years considerable

concern with rights issues
relative to all aspects of
the system; rights most
frequent legitimizes for
current reform advocacy;
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Chart 3. Findings of the Policy Analysis (Continued)

| IACP 1893 - 1976 | ACA 1870 - 1976 | NCCD 1915 - 1976
SOCIAL WELFARE PROFESSIONALIZATION
Expectations Related to Socaial
Welfare Professionalization
111. Concerns identified as o High saliency of concerns for all three groups related to occupa-

related to sacial welfare tional development, positive government action and coordination,

professionalization will collection of information and technique development

congtitute a major area

of common policy advo-

cacy for the three

organizations.

a. Occupational Devel- o Early concern with tenure o Early concern with depoliti~- o Early concern development of
opment (tenure, merit problem, merit selection; calization of job tenure; paid parole and probation
selection, training o Favor bipartisan boards and development of specisglized offices, merit selection,
requirements, self no public rewards; rehabilitation profession; training (in service and
review and control o Critique of police unions as employment to rehabilitation out)
over task performance handrance to professionali- o focus on education;
evaluating, depolita- zation; o Facus on self evaluation
calazation, universal o Efforts to raise public standards and accreditationg
mode of behavior) image of police;

o Favor self evaluation;
oppose civilian review
boards;

o Favor reduction of role in
some areas (example judicial
role vis a vis juveniles);
maintenance of role 1n other

| areas (example auto control) | |

[82




Chart 3.

Findings of the Policy Analysis (Continued)

b. Growth an federal
and state government
administrative role;
significance of
coordination

IACP 1893 - 1976

ACA 1870 - 1976

NCCD 1915 - 1976

Federal role advocated for
collection of craminal ID
files and uniform crime
recording;

Object to any reorganization
that would lessen the munic-
i1pal qualaty of police
organization;

Advocate parallel federal
enforcement 1n certain
areas; auto theft, drugs,
national security;

Stress interjurisdictional
coordination; defense
against federal crime
commission findings;

o Advocacy of parallel federal
prison system in early

years; more recently reaffirm

suppart on specific issues;
call for state centraliza-
tion of prison systems;

o Critique of local jails;

o Recent stress on federal
assistance, rather than
duplication, community
based corrections;

o Initial strong stress on
need for coordination;

o Advocate state organization
of parole and probation;

o Recent critique of federal
parallelism;

o Emphasis on community based
corrections; diversion from
the system;
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Chart 3.

Findings of the Policy Analysis (Continued)

c. The collection of
relevant information
and statistics (strong
feedback implications)

IACP 1893 - 1976 [

ACA 1870 - 1976

NCCD 1915 - 1976

Initiated national criminal
ID File and national uniform
crime reporting; always ad-
vocated federal takeover;
Recent concern to keep
police involved in manage-
ment of crime related
information;

Fingerprinting of all advo-
cacy, especially aliens;
Feedback on recitivism used
to Justafy advocacy of
longer penalties;

Imitral consensus with IACP
on collection of ID files;
Later Faocus on Prison Sta-
tistics by the Census Bureau
and later Federal Bureau of
Prisans;

Support evaluation of spe-
cific programs;

Feedback linked to ques-
tioning of validity of
rehsbilitation as a goal

and awareness of fact that
those who enter the system
are those who have on the
aversage, had less opportu-
mties;

Advacate diversion and
decriminalazation 1n limaited
areas;

o Some concern with recard
confidentiality issues;
means advocated to purge
criminal records after
a time;

o Feedback used to justify
diversion from the system
of individuals and decrim-
wnalization of certain
limited behaviors;

o Also question rehabilitation
es possible goal; stress on
safeguarding raghts;
training (in service and
out);

d. Technique Development/
Task Enactment
(related to technology
and cancerns of spe-
cific times)

Importance of communication
technelogy; radios, elec-
tronic surveillance, inter-
rogation; teletype

Automobile control and
utilization;g

Management techniques; |

Overall primacy of Prason
Labor Issues;

Importance of education,
classification, physical
care, reward systems, group
therapy, community contacts,
employment upon release;

o Primecy of Probation and
parale; impartance of com~
munity contacts juvenile
court and juvenile deten-
tion centersj psychology in
courts; pre-sentence social
investigation
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Chart 3.

Findings of the Policy Analysis (Continued)

IACP 1893 - 1976 | ACA 1870 - 1976 | NCCD 1915 - 1976
o Rerely deal with prison o Recent concerns diversion,

discipline issues until community corrections,

gtandard menuals safeguarding of rights

o Salience of probation and
parole in 1920's to 1940's

SYSTEM TENSION/VARIETY

Expectations Related to System

Variety and Tension

Iv.

The growth of occupational
segmentation, and new
occupational categories,
for which the organiza-
tions have developed
representational inter-
ests, willl result 1n
decline of overlap of
policy concern, as well
as grawth 1n disagree-
ment on those issues of
remaining common concern

a. Issue overlap

o Decline in overlap with ACA o Decline 1n overlap with the o Decline in overlap with

and NCCD; but IACP continues IACP, maintenance of high IACP; maintenance of high
to cover the majority of the averlap with the NCCD; overlap with ACA, increased,
issues covered by the ACA in last periad;

and NCCD; | l

06¢



Chart 3.

Findings of the Policy Analysis (Continued)

| IACP 1893 - 1976

ACA 1870 -~ 1976

! NCCO 1915 - 1976

b. Direct Agreement and
direct disagreement
levels among overlap-
ping 1ssues

o Decline over tame 1n percent
of overlapping statements in
direct agreement with state-
ments of the NCCD and ACA;

o Fluctuation i1n percent of
statements 1in direct dis-
agreement; highest in period
1915 to 1935; 1955 to 1976;

o Decline over time in percent
of overlapping statements in
direct agreement with the
IACP;

o Fluctuation in percent of
statements in direct dis-
agreement with IACP
statements;

o Overall maintain high agree-
ment and low disagreement
levels with NCCD;

o Decline over time in percent
of overlapping statements in
direct sgreement with IACP
and ACAj

o Increase over time in per-
cent of overlapping state-
ments in direct disagreement
with statements of the IACP
and ACAj;

o First instance of disagree-
ment with ACA 1n pericd
1955 ta 19763

o Overall maintain high
agreement levels with ACA;

Areas of Disagreement IACP/ACA Disagreement Areas

included

o Use of probation and
parole;

o Cepital punishment;

Indeterminate sentence;

o Drug treatment, legislation
penalties;

o Legislation with regard to
other "crimes without
victims;"

o Gun control;

o

ACA/NCCD Disagreement Aress

TACP/NCCD Dissgreement Areas

included

o Congtructing of Prisons;

o Federal Prison System; role
and existence;

o Some prisoner rights issuesj

included

o lise of prabation and
parole;

o Capital punishment;

o Drug treatment and

legislation;

o Legislation with regard
to other crimes without
victims;

o Use of electronic sur-
veillance;

o Paychistry in the court;

| o Juvenile court use;
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Chart 3. Findings of the Policy Analysis (Continued)

i IACP 1893 - 1976 | ACA 1870 - 1976 | NCCD 1915 - 1976
CRIMINALIZATION
V. Cramnalization/Severity of
Sanctaoning Issues

The International Associa-

tion of Chiefs of Palice

will advocate more crim-

inalizing policy than

either the American Cor-

rectional Association or

the National Council on

Crime and Delinquency.

It 1s expected that thas

difference will increase

over time.

Frequency (number coded 1893 - 1976 1870 -~ 1976 1915 - 1976

as havang amplications (290 statements {347 statements (116

for criminalization/ 38% of the total) 60% of the total) 57% of total)

severity related 1ssues)

Direction of Statements o Large majority in the direc- o Majority in direction of o Majority in direction of
tion of increased regula- decriminalization/decline decriminalization/decline
tion and severaty; percent- of severity; large number of severity; increased
age did not 1increase over classified as equivocal; decrimanalization in the
time; but absolute frequency last period; withdrawal
increased; advacated as response to

o Limted area of legaliza- crime amplification

| tion 1ssues; l | critique

26¢



Chart 3. Findings of the Paolicy Analysis (Continued)

| IACP 1893 - 1976 i ACA 1870 - 1976 { NCED 1915 -~ 1976

INTERNAL CONSISTENCY/DEGREEOF NEW
1SSUES OF CONCERN

Expectations Related to Syatem
Re-ordering {Internal Consist-
ency and New Issues of Concern)

vi. Within a certain range of o All three groupa maintained development of new issues, with an average of sbout 30 percent in
parameters all three of esch time period. The majority of statements in a given period specified sn already treated
the organizationg will behaviar to a particular context in a manner consistent with previous statements on the issue.
have a balance of inter~
nal policy maintenance
and development of new
1ssues of concern.

£62

Vvii. The ACA and NCED, respon- o Contrary to expectation all three groups were highly internally consistent. Only very
sive to negatave feedback infrequent occurrences of partial modaifications af policy stance occurred. No instsncea
will exhibit relstively of complete reversal cccurred.
high amownts of policy
inconsistency or modifi-
cation over the period
of the study.

Areas of partial JACP (areas included) ACA (areas included) NCCD (aress included)
medification o Police pursuirt o Gun control o Use and evaluation af the
o Police rewards o Use of parale Juvenile court
o Goals of craminal justice o Juvenile detention center

f f system | construction
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criminalization stance and internal consistency of policy advocacy over
time. While each of the specific expectations studied to differing extents
has a link to the schema presented in Chart 2, the research 18 limited in
that it does not attempt to directly establish the extent and characteris-
tics of this link. However, insofar as the policy stances confirm or do
not confirm to the expectations presented, one can darectly add to the body
of research relative to these expectations and to a lesser extent the
findings reflect back upon the assumptions present in Chart 2.

Links to Other Research

The finding from analysis of the policy statements that all three
groups did indeed formulate official policy stances*wltgln the parameter
of acceptance of stable levels of economic inequality, and that the IACP
ignored all economic variables relative to interpretation and remedies
for the crame problem 1s consistent with the conclusion of other research
(Platt, 1969; Boonstroom, R., 1974; Chambliss, 1976; Balbous, 1973; Quinney,
1977) on the links of the U.S. craminal justice system to the ideological
underpinnings and power demands of corporate capitalism. Moreover, the
direct links found between corporate funding grants and 1ssue and project
saliency 1llustrate the link these groups have had to organizational
priorities. However, these priorities have spanned the range from liberal
to conservative outlook.

The research lends less support to the viewpoint that sees craminal
Justice occupations as concered with ever extending the number of behaviars
considered 1llegal and the severity of sanctioning. The opposite conclusion
must be arrived at for the ACA and NCCD. For the IACP policy advocacy was
consistently i1n the direction of maintaining severity, but as a percent of
the total these policy stances were not increased over time, and the area
of debate relative to legalization issues was seen to be a narrow one.
Moreover, IACP advocacy stances were not seen to be more severe overall
than those affirmed by the majoraity of the Gallup Public Opinion Polls 1n
the same period (see Appendix 2).
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Support was found for the notion that the policy stances of the
police group and the two corrections groups became more segmented and spe-
cialized over time, as indicated by the decline in overlap of issues of
concern and direct agreement statements over time. However, corresponding
with research that has seen links i1n craminal justice professionalization
activity to trends in the wider society (Price, 1977), conflict levels
among the groups were haghest in periods which also witnessed higher levels
of conflict in the wider society.

In the area of organizational change the research suggests the
necessity of treating change as a multidimensional rather than unidimen-
sional concept. The answer as to whether the organizations have exhibited
large or small amounts of change depends entirely on the dimension of change
considered. All three groups have had large changes 1n saliency of concerns
related to succession of goals, funding sources, the agenda of publicly
accepted alternatives, and changes in whom they represent. At the same
time the policy statements are very rarely even slightly inconsistent or

in disagreement with each other, even over a 100 year period.

Overall, the IACP and ACA occupy what can be called a relatively
stable position within the parameters of the U.S. criminal justice system.
The stabialaty position of the NCCD however is less than that of ACA and
IACP. While the professionalizing complex constituted an area of consensus
organizaticnal viewpoints are consistently conflicting on certain craminali-
zation and severity of sanction i1ssues. These differences become symbolic
and consitute a source of unique identity for each of the groups. Thus
far, however, the differences and change over time have maintained them-

selves withan certain limits and parameters.
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APPENDIX 1

THE CRIMINAL JUSTICE ENVIRONMENT:
SELECTED CRIMINAL JUSTICE RELATED
HISTORICAL STATISTICS, 1870-1977

(Tables appearing in this appendix are taken from
Cahalan, Margaret, "Trends in Incarceration in the U.S. Since 1880,"
Crime and Delinguency, January, 1979)




Table 1-1. Inmates reported present: 1850-1972
All Classes Sentenced All Classes Sentenced
(Adults and Adults and (Juvenile Facilities (Juvenile Facilittes
Juveniles)* All Juvemles Excluded) Excluded)
Total US Per Per Per Per
Population 100,000 100,000 100,000 100,000
(in millions)  Total Population Total Population Total Population Total Population

1972 208 234 b - b - 337 692 1622 274.292 1317
1970*~* 203,810 434 021 2130 350,942 1722 357,292 1753 274,213 1345
1960 179 979 402,531 2237 t - 346.015 1923 t -—
1950 151 808 305,437 2011 + - 264,557 1742 t -
1940 132 457 317.168 2394 t - t - t -
1933 125 590 tt - 219929 175 1 tt - 189.433 15038
1923 111 950 tt - 136,857 1222 tt -— 109,619 979
1910 92 407 tt - 136.472 147 7 1t - 111,498 1207
1890 62 622 95,480 152.5 85,360 136 3 30,634 1288 70.514 112.6
1880 50,155 69,228 1380 63,591 1268 57.760 1152 52,123 1039
1870+t 38 558 t1+ - 1t - 32,901 853 Ht -
1860ttt 31,443 ¢ — t -— 19.086 607 tt -
1850t 23,191 ttt - ttt - 6.737 291 tH -

*The tigures include persans incarcerated in state and federal prisons and reformatories, jails and other local facilites, and juvenile
correctional institutions, excluded are persans confined 1n military prisons and mental hospatals
**The rate was esumated at 188 per 100,000 :n 1972. By 1976, the rate per 100,000 was estimated to be 220 (Flonda Clearinghcuse on
Crmunal Justice Newsletter of Apnl 1976)
***The National Jal Survey aof 1970, conducted by the Department of Justice, LEAA, listed «s confined (detained and under sentence)
in the jails 31 074 more persons than did the census report on institutionalized persons for that same year The LEAA data listed 2,402
fewer persons in state and federal prisons and reformatories The above table uses the LEAA reports because sentenced and unsentenced
oftenders were classified separately only in the jail survey The total for all classes reparted by the census was 404,749, a rate of 199 7 pex

10C 000

tFrom 1949 unul 1970, the census reports provided na breakdown of adjudication status The 1940 report courted only thase persons
fourteen years and older and did not classify adults and juvensles separately
rtFrom 1904 to 1933, the census counted only sentenced offenders (In addition, the 1904 census excluded those persans incarcerated
tor nonpayment of a fine )
t+tCensus reports from 1850-70 are unclear as to the definttion of institutions used in compiling the data. The classificauon here 1s

based upon the 1923 census report.
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Table 1-1. Inmates reported present: 1850-1972 (Cont.)

Sources (1850) U S, Department of Interior, Bureau of the Census, Compendium of Seventh Census 1850 (Washington, D C  Govt.
Prntng Office, 1854) Tab CLXXV] (1880) US Department of Interior, Bureau of the Census, Report on Defective, Dependent, and
Delinquent Classes of the Population of the U S as Returned at the Tenth Census 1880 (Washington, D C  Gavt Prinung Office, 1888),
p So2, (1890, 1910) U 5, Department of Commerce, Bureau of the Census, Prisoners and Juvenile Delinquents in the U 5 . 1910 (Wash-
mngton. D C Govt Printing Office, 1918), pp 15, 157, {1860, 1870) U S, Department of Commerce, Bureau of the Census, Prisoners,
1923 Crime Conditions w1 the U S as Reflected in Census Statistics of Impnisoned Offenders (Washington, D C  Govt. Panting Office,
1926), Tab 1. (1923) U S, Department of Commesce. Bureau of the Census, Statistical Abstract of the Umited States 1925 (Washington,
D C Govt Prnting Office, 1926) p 70, (1933) U S, Department of Commerce B of the C Statistical Abstract of the Umited
States 1935 (Washington, D C Govt Pnnung Office, 1935), pp 74 77, (1940) U S, Department of Commerce, Bureau of the Census,
U 5 Census of Population, 1940 Specual Reports, Institutionalized Population Fourteen Years of Age and Older (Washington, D C  Covt
Printing Office, 1943), pp 2, 3,15, (1950) U S, Department of Commerce, Bureau of the Census, U S Census of Population, 1950 Specal
Reports, Institutional Population (Washington, D C  Govt Printing Office 1953), pp 11, 19, {1960) U S, Department of Commerce,
Bureau of the Census, US Census of Population, 1960 Subject Reports, Inmates of Institutions (Washington D C  Govt Panting
Office, 1963), pp 4. 13, (1970) U S, Department of Commerce, Bureau of the Census, U S Census of Population, 1970 Subject Reports,
Persons in Inststutions and Other Group Quarters (Washington, D C  Govt Printing Office, 1973), p 21, U S, Department of Commerce,
Bureau of the Census Historical Statistics of the United States, Colonal Times to 1970 (Washington, D C. Govt Prinung Office, 1576),
p 419, US, Department of Justice, Law Enforcement Assistance Administration National Criminal Justice Information and Statistics
Service National Jail Census 1970 (Washington D C  Govt Prnting Office 1971), pp 10-11, (1972) U S, Department of Justice Law
Entorcement Assistance Administration, National Ciuminal Justice Information and Statistics Service, Survey of Inmates of Local Juils
1972 (Washington D C Gowvt Printing Otfice 1974), Tab B, U S, Deparsment of Justice, Law Enforcement Assistance Admmistration,
National Criminal Justice Information and Staustics Service, Sourcebook of Criminal Justice Statistics 1974 (Washington D.C  Govt
Printing Office 1975) p 434, (U.S. Population, 1850-1972) US Department of Commerce, Bureau of the Census Statistical Abstract
ot the United States 1976 (Washington D C  Govt Prnting Office 1970) p S
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Table 1-2.

Inmates reported present on a given day during the year:

1880-1977

Total U.S.
Population
(in millions)

Total Offenders

Sentenced Offenders

1977%
1974
1972
1970
1960
1950
1940
1933
1923
1910
1904
1690ttt
1880t1t

216.500
211,389
208,234
203,810
179,979
151 868
132.457
125,590
111 950
92.407
82,165
62,622
50,155

State and Federal in Jauls and i Jails and
Prisons and Other f Other Juvenile
Rejormatories® Local Facilities Local Facilines Facilines$%
Per Per Per Per
100,000 100.000 100,000 100.000
Total Population Total Population Total Population Total  Population
292,325 1350 b - bl - bl -
218,205 1032 e - hid - 76 o71 363
196,092 942 141.600 680 78,200 37 6 it . -
196,329 96 4 160,863 789 77,784 82 76,729 376
226,344 125.8 119,671 665 aee - 56.516 314
178 065 117.2 86,492 570 soe -— 40 880 269
175,572 1326 99,249 749 nee - coe -
137,997 1099 t - 51.436 410 30,496 242
81.479 728 + - 28,140 25.1 27,238 243
67,871 734 t - 43 627 47 2 24,974 70
60 553 737 tit - 1t - 23,034 280
45,233 722 33,093 528 22973 36.7 14 846 237
30,659 61.1 22,222 443 16,585 31 11,468 229

» Aftes 1971, the LLAA reports specify that the totals include only those prisoners with sentences of one year or more.
**Unavailable or not yet published

***Not separately enumersated

tUnsentenced tnmates were not included between 1904 and 1933

+1The 1904 report excluded those persons incarcerated for nonpayment of a fine
$11Not included here are 4 879 pnsoners in 1880 and 2,308 prisoners in 1890 These were included in Table 1, and were categonized as

Leased Out by the census reports.

#This is approaching the highest rate reported for federal and state prisoners, in 1939, of 137 4.
#3 All figures except 1933 iuclude private juvenile comrectional facilities. which received court commitments.
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Table 1-2. Inmates reported present on a given day during the year: 1880-1977 (Cont.)

Sources. (1880-1910) Bureau of the Census, Prisoners and Juvemle Delinguents in the US : 1910, pp 15 157, (1523) Bureau of the
Census, Statistical Abstract of the United States. 1925, p 70, (1933) Bureau of the Census, Statistical Abstract of the United States 1935, pp
71. 74. (1940) Bureau of the Census, U 5. Census of Population, 1940 Special Reports, Institutionalized Population Fourteen Years of Age
and Oldes. pp 2. 3, 15; (1950) Bureau of the Census, US Census of Population, 1950 Special Reports, Institutional Population, p 211,
{1200) Bureau of the Census, U S Census of Population, 1960 Subject Reports, Inmates of Institutions, pp 13, 14, (1970) Buseau of the
Census, Histonical Statistics of the United States, Colomal Times to 1970, pp 419, 420, National Cniminal Jusuce Information and Staustics
Service, National Jail Census: 1970, pp 10-11, (1972) National Criminal Justice Information and Statistics Service. Survey of Inmates of Local
Jauls- 1972, Tab. B, (1972, 1974) U S., Department of Justice, Law Enforcement Assistance Administration. National Criminal Justice Informa-
tion and Staustics Service. Sourcebook of Criminal Justice Statistics 1976 (Washington, D C : Govt. Punting Office. 1977). p 086, (1974)
U S. Depariment of Jusuce, Law Enforcement Assistance Administration, National Cniminal Justice Infarmation and Stausucs Sesvice, Chil-
dien in Custody: 1974 (Washington, D C : Gowvt Pnnting Office, 1977), p 3, (1977) National Cniminal Jusuce Information Service, as quoted
in St Lows Globe Democrat. May 2. 1978; (U.S. Population, 1880-1976) Bureau of the Census, Statistical Abstract of the United States. 1976,
. 5. (U.S. Populalion, 1977) U.S, Department of Commerce, Bureau of the Census, Current Population Reports, Series P. 25 (Washington,
D C.- Govi. Pninting Office, 1977). No. 706, p 2.
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Table 1-3. Rate of incarceration per 100,000 population in the age categories most
represented an correctional institutions: 1880-1974

Al Classes Sentenced State and Federal
us us. us (Adults and Aduls and Prsons and  Total Jals und
Popukiton Poprulation Population 1 les) ARl Juvenik ! L Reformatories Other Local
Aged Aged Aged Perceninge of Rate Rawe Fackites Rate Rate Facilities Rate
15-19 (in 2044 (in 15-44 (in Population  per 100,000  per 100,000 per 100,000  per 100,000 per 100,000
mullions) millions) rmllions) Aged 15—44 Aged 15-44  Aged 1544 Aged 15-19 Aged 20-44 Aged 2044
1974* 20,619 71,032 91.551 434 NA NA 3718 307 2 NA
1970 19.070 64,366 83,437 09 5202 4206 402 3 3052 2499
1960 13219 57 700 70,920 394 567 6 NA 427 5 3923 207 4
1950 10,617 56,691 67,308 443 4538 NA 3851 3141 1526
1940 12,334 51,260 63,594 480 498 7 NA NA 25 1936
1933 11787 48,294 60,081 478 NA 661 2587 2857 NA
1923 10,067 43,196 53,263 47 6 NA 256 9 270 6 188 6 NA
1910 9,064 35,867 44,931 4806 NA 3037 2755 1892 NA
1890 6,558 23,055 24,565 92 g8 7 3475 226 4 196 2 1435
1880 5011 16.007 23,018 459 3008 2763 2289 170 3 123 4

*The population wn each of the age categories was estimated far 1974
NA Not available

Sources All rates calculated from Tables 1 and 2, (Additional Population Data) Bureau of the Census, Historical Statistics of the Umited
States, Colonial Times to 1970, p 15, Bureau of the Census, Statistical Abstract of the United States 1976, p 6
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Table 1-4. Place of incarceration of persons reported present on a given day during the

year: 1880, 1933, 1970

1880 1933 1970
Total Total Total Total Total
Incarcerated Sentenced Sentenced Incarcerated Sentenced
Number Percentage  Number  Percentage  Number  Percentage  Number  Pevcentage  Number Percentage

Jail* 22222 i8S 16 585 ) -] 51.436 271 160,863 50 77 784 284
State prisons 30.659 531 30.659 588 125721 66 4 176 391 194 176 391 643
Federal

prisons . - b4 - 12,276 6S 20 038 56 20 038 73
Leased®** 4 879 84 4 879 94 eon — ese - ons -
Total 57.760 1000 52,123 1000 189 433 1000 357.292 1000 274,213 1000

*Includes offenders in city and county jails and local facilities.

**In 1880, 2,162 persons, 3 7 percent of the toral, were classified as federal prisoners However, these individuals were housed in state prisons.

***Not included in census clasmfications after 1890

Sources (1880) Bureau of the Census, Report on Defective, Dependent, and Delinquent Classes of the Population of the U S. as Returned
at the Tenth Census: 1880, p 538; {1933) Bureau of the Census, Statistical Abstract of the United States- 1935, p 74:(1970) Bureau of the
Census, Historical Statistics of the Umited States, Colonial Times to 1970, p 420, National Criminal Justice Information and Statistics Service,

National Jall Census. 1970, pp 10-11.
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Table 1-5. Combined totals: percentage distribution of offenses reported for jail,
state, and Federal inmates present on a given day during the year*
Principal Most Serious  Most Serious
Offenses of Offense Offense
Offenses Sentenced Offenses of Sentenced of All
of all Inmates Inmates of Sentenced Inmates Inmates
Category Offense 1880** 1910 Inmates 1923  1972-73*** 1972-73"*
Person Homicide, manslaughtert 85 128 149 127 119
Assault 93 86 558 49 50
Rapett 19 40 4 2 B4 2.944
Otherttt _2 nun _1 174 13
Total 199 254 249 221 211
Property Robbery 34 42 87 188 180
Embezzlement, forgery, fraudt 42 12 75 53 52
Burglary 171 146 155 138 142
All lasceny 318 192 164 ni 11
Arson 1.5 nin 5 34 244
Stolen property 3 nnin 12 7k Skl
Total 583 22 ) 500 vz
Morals, order Other sex-related crmmes 21 7 3s oiiil a4k
govemment  Liquor-law violations 3 19 55 2j4 14§
charges Drunkenness 62 123 26 4154 42
Disorderly conduct 39 ¥ 23 nnn i
Vagrancy 36 54 26 ' ¥
Drug-law viclatons 1 714 36 98 103
Gambling 1 nin 1 nnn nni
Traffxc viclaions## nin nnn 3 304 3048
Malicious nuschief 3 4 7 ninn "y
Camying and possessing weapons 3 /XX 13 1148 SN
Nonsupport 2 "N 11 Shl Si#
Revenue-related offenses S Y/ ¥/2ld 18/ < i < 14§
Mulitary cames 7 nwnn ninn 244 i
Custody chargest$# 2 nny 2 Sk# Gy
Nanonal secunty violahons ity Y/ ¥/¥/ 1 < 15# < 144
Cnmes related to the
admurustration of government // 6 nin _8 _3 _2
Total 191 207 247 203 200
Other // 1/ 23 14 7 77 95
Total reported 54005 111 285 106714 253643 335553
Unknown or undlear 4,002 213 2301 5924 5924
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Table 1-5. Combined totals: percentage distribution of offenses reported for jail,
state, and Federal 1nmates present on a given day during the year* (Cont.)

*The figures include inmates 1 all bocal, state, and federal correctional nstitutions, except juvendes and offenders in mulitary pnsons and mental hosptals
In 1973 repouts of offense distnbubion withun state prisons included only those prisoners whose sentences were at least one year Because of rounding, figures
do not always total 100 percent.

**Eleven percent of the total were classified as awaiting tnal

***Recent surveys of mmates i the local state, and federal facilibes have been conducted ndependently The most recent jail survey was completed in 1972,
This has been combined with a federal report fos the same year and with the dosest survey of state institutions, tn 1973 Those figures marked §§§ were not
categonzed separately by all three surveys The “other* category may contain a percentage of these offense types

tin the 1972 jal survey, kidnapping 1s grouped with hormsade.

tiincludes statutory rape.

tttIncludes kadnapping and sexual assault other than rape

$Extorbon and counterfaiing are also included 1n ths category

##Usually dnving under the influence of akohol

$##tIncludes escape harboning a croninal, and parole violations.

/Nincludes unlawful immugration, perjury, contempt, and related offenses

/7 /1 Varies 1n content because of changes in categonzation detail, but 1s largely restricted to those offenses amountirg to less than 1
percent of the total Susrveys in 1910 and 197273 provided much less detail describing the specific crimes than did those in 1880 or 1923,
hence this category 15 much larger in the former cases

11 11 1/ Not specified. )

#In 1910 disorderly conduct is combined with the figures under the category entitled * drunkenness In 1972-73, vagrancy and
drunkenness are combined

Sources {18680) Bureau of the Census Repart on Defective, Dependent, and Delinquent Cl of the Population of the U S as
Returned at the Tenth Census 1880, pp 504-10, (1910, 1923) Bureau of the Census Prisoners, 1923, pp 198-99, (1972) U S, Depart-
ment of Justice, Bureau of Pusons, National Prisones Statistics, Statistical Report, Fiscal Years 1971 and 1972 (Washington, D C, Govt
Prnting Office 1974), p 56, (1972) Natwonal Criminal Justice Information and Statistics Service Survey of Inmates of Local Jads 1972,
p 17, (1973) US, Department of Justice, Law Enforcement Assistance Admunstration Natonal Caminal Justice Informaton and
Statistics Service, Natronal Prisoner Statistics, Special Report, Census of Prisoners in State Cosrectional Facihties 1973 (Washington D C

Govt Printing Office, 1977), pp 20-216
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Table 1-6.

Percentage distribution of offenses reported for prisoners received in

state prisons and reformatories under felony commitment during given year

1937 46 1946 47 1950 46 1960 48 1960 32 1964 48 1964 32 1970 32

Category Offense States  States  States  States  Stales  Slates® States® States* **
Person Homucide manslaughter 76 70 67 52 a9 56 57 84
Assault 59 71 538 36 63 38 bo 77
Rape +2 42 36 53" 50 52 " 535%** 40"
Othert B T M- S S L I -
Total 178 189 161 161 162 166 17 8 201
Property  Robbery 107 11 117 109 116 17 127 168
Embezzlement, forgery,
fraud 98 935 137 118 151 140 138 93
Burglary 246 227 251 278 259 294 259 221
All larceny 256 246 208 183 180 109 163 14 4
Arson 8 tt tt tt tt tt tt tt
Stolen property 10 _8 _6 tt ol ++ Rl +t
Total 725 &7 719 718 706 720 687 626
Morals, Other sex-related crimes 33 32 28 b b bbb bk hiakd
order Liquor-law violations 5 8 6 111 1t +t tt tt
charges  Drug-law violations 6 5 11 12 19 11 49 98
Traffic violations 7 4 4 tt " +H +t tt
Carrying and possessing
weapons 8 9 S5 bad tt tt tt tt
Nonsupport 11 21 26 it tt it tt t+
Totalttt 70 79 B0 17 19 Eyy 39 98
Othert 23 13 10 31 83 74 73 75
Total reported 48 335 43,079 46,496 09235 13,357 67,879 40704 37,415
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Table 1-6. Percentage distribution of offenses reported for prisoners received in
state prisons and reformatories under felony commitment during given year
(Cont.)

*Lisungs speafy that the distribution includes only those persons whose sentences are one year or longer

**QOffense data were reparted by only thuty-two states. sepresenting about 56 percent i the 10tal numbes of inmates in stawe prisons
in the United States To compate these higures with the hisungs for 1900 and 1964 the ofiense distiributions were calculated for the same
thisty-two states as reposted in 1970

***Includes othes sex offenses

tln 1937, this category included kidnapping

tiNat categonzed

$ttDates not comparable because of vasiance in the detal of categarization

$1ncludes those offenses labeled 11 and other xnown offenses but mast caimes bisted accaunted far less than 1 pescent of the wtal

Sources (1937) U S, Department of Commerce, Buteau of the Census, Prisoners in State and Federal Prisons and Reformazores 3937
{Washingion. D € Govt. Printing Office. 1939). Tab 11, (1946) U S . Depastment of Commesze Buseau o8 the Census Prisoners in State
and Fedeval Prsons and Reformatories 1946 (Washungian, D C  Govt Panung Office, 1943) 7 45 (1950) US . Depaniment ot Jusiice
Bureau of Prisons Nauonal Prisoner Statistics, Prisoners sn State and Federal lnstitutions 1950 (Wasnington D € Govt Punung Offuce
1954), p 63; (1960) U S . Depastment of Jusuce. Buseau of Prisons. Natonal Pusanes Stausnizs Charw senssics of State Prisoners 1960
{(Washington. D C . Gavt Punting Office, 1965), p 11, (1964) U S , Depaniment of Justice, Buzzau of Prisans Nauonal Pasones Siausnes
Charactensiics of State Prisoners 1964 {(Washington D C - Govt Prinung Office 1968) p 18 11970} U S Depassment of Jusuce Burcau
of Pssons, National Pusoner Statistics, Srare Prisoners Admussions and Releases. 1970 (Wasku gion £ C Govt Punung Orike 1972),

po
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Table 1-7. Percéntage of prison population reported to be foreign-born,

black, or of other nonwhite racial origin or foreign language
group: 1850-1974

Foreign Black Pnsoners of Other
Nonwhite Racial
Ongin
Total in us us ar Foreign Lan-
Survey* Prisoners Population Prisoners Population guage Group
1850 0737 kLY.] 97 ad 157 had
1880 $7 958 207 186 286 131 o
1390 82,329 192 147 295 119 9
1910 136 472 154 s 306 107 <
1923 109 078 138 132 N3 99 el
1940 317 168 118 90 309 96 bl
1950 264 557 hid 69 7z 100 hid
1960 346.018 14 59 82 108 2.1
1970 328 020 hid 47 W07 11.1 § 6°**
1960 150702 State prisaners sentenced for felony conviction 39 4% nonwhite
1974 186 100 State prisoners with sentences of one year or longer: 48 7% nonwhite

*The totals are not comparable for incarceration rates 1350, 1880 1890, 1923 1950 1960 and 1970 are restricted to adult inmates on
all levels 4s reported by the Census Bureau. In 1910 and 1940, juvenules are included in the totals In 1923 and 1910, only sentenced inmates
were counted by the Census Bureau Other years include total present.

**Not separately categonzed.

***Spanish-speaking.

Sources (1850, 1880) Bureau of the Census Report on Defective, Dependent and Delinquent Classes of the Population of the U 5 as
Returned at the Tenth Census 1880, p x1 {1890) U S, Depactment of the Interior. Bureau of the Census, Compendium of the Eleventh
Census 1390 (Washington D C.. Govt. Printing Office 1894) pe II, p 177, (1910) Bureau of the Census Pnsoners and Juvende

Delinquents in the US 1910, p 114, (1923) Bureau of the Census, Statistical Abstracts of the Unuted States 1925, p 70 (1940) Bureau

of the Census US Census of Population, 1940 Special Reports, Institutionalized Population Fourteen Years and Older, p 15 (1930)
Bureau of the Census U S Census of Populanion 1950 Special Reports, [, al Popul PP 16-17 (1960) Bureay of the Census
U S Censusof Population, 1960 Subrect Reports, inmates of Institutions, p 8A (1970) Bureau of the Census U S Census of Population,
1970 Subiect Reports Persons in Instrtutions and Other Group Quarters p 21 N | Pr S s Charactenstics of State

Prisoners 1960, Tab 7 Nanonal Prisoner Statistics, Special Report Survey of Inmates of State Correctional Facilittes 1974, p 28
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Table 1-7. Percentage of prison population reported to be foreign-born,
black, or of other nonwhite racial origin or foreign language
group: 1850-1974 (Cont.)

Sources (1850) U S . Department of Interior, Bureau of the Census, Compendium of Seventh Cansus 1850 (Washingion, D C.. Govt.
Panung Office. 1854), Tab CLXXVI, (1880) U.5 , Department of Intesior, Bureau of the Census, Report on Defective, Depandent, and
Delinquent Classes of the Population of the U 5 as Returned at the Tenth Cansus: 1880 (Washington, D C.: Gavt. Paating Office, 1888),
p 562, (1890, 1910) U.S , Department of Commerce. Buresu of the Census. Prisonsrs and Juvenils Delinguents i the U 5 . 1910 (Wash-
ington D C : Gavt. Printing Ofhice, 1918), pp 18, 157; (1860, 1870) U S, Depaitment of Commerce. Buseau of the Census, Prisoners,
1923 Crime Conditions i1 the U S as Reflacted in Cansus Statistics of Imprisoned Offenders (Washington, D C.: Gavt. Printing Office.
1926), Tab 1. (1923) U.S . Departinent of Commerce. Bureau of the Census. Statistical Abstract of the United States: 1923 (Washington,
D C. Govt Printing Office, 1926), p. 70, (1933) U.S., Department of Commerce. Burean of the Census, Statistical Abstract of the United
States- 1935 (Washington. D C. Govt. Printing Office, 1933), pp. 74. 77, (1940) U S , Depastment of Commarce. Bureau of the Census,
U'S Census of Population, 1940. Special Reports, Institutionalized Popuiation Fourteen Years of Age and Older (Washington. D C . Govt
Prnnuing Office, 1943), pp 2.3, 15; (1950) U § , Department of Commerce, Bureau of the Census, U.S. Census of Population, 1950: Specul
Reports, Instuutional Population (Washington, D.C.: Govi. Printing Office, 1953), pp. 11, 19; (1960) U S , Depastment of Commerce
Bureau of the Census, US Census of Population, 1960: Subject Reports, Inmates of Institutions {(Washington, D C.: Gavt. Prnting
Office 1963). pp 4. 13, (1970) U S, Department of Commerce. Bureau of the Census, U S. Census of Population, 1970 Subjsect Reports,
Persans in Institutions and Other Group Quarters (Washington, D C.. Govt. Prinung Office, 1973), p 21; U 5.. Department of Commerce
Bureau of the Census, Historical Statistics of the Uruted States, Colonsal Timas to 1970 (Washington, D C . Govt Prnting Office 1970),
p 419. US. Department of Jusuce. Law Enforcement Assistance Administration, National Crimunal Justice Information and Stausucs
Service National Jail Census 1970 (Wastingion, D C.. Govt. Prnting Office, 1971), pp 10-11; (1972) U S . Deparsment of Jusuce Law
Enfarcement Assistance Administration, Nauonal Criminal Jusuce Information and Stanstics Service. Survey of Inmates of Local Jals.
1972 {(Washington, D C . Govt Prinung Office, 1974), Tab 8, U S, Department of Justice, Law Enfarcement Assistance Administration
Nanonal Criminal Justice Information and Statistics Service, Sourcebook of Criminal Justice Statstics 1974 (Washington D C Gawe
Panting Oftice, 1975), p 434. (U S. Population, 1850-1972) U S . Department of Commerce, Bureau of the Census, Statistical Abstrace
3t the United States 1976 (Washington D C  Govt. Pninting Office, 1976), p 5
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APPENDIX 2
GALLUP POLL OPINIONS ON CRIME-RELATED ISSUES:

A SUMMARY AND COMPARISON TO POLICY STATEMENTS OF
THE ACA, IACP AND NCCD

In order to gain perspective on the policy comparisons between the
IACP, the ACA and the NCCD a summary 1s provided 1in this appendix of those
questions occurring in Gallup Polls since 1935 which have had to do with
craminal justice and legal 1issues. The Gallup Polls, begun in 1935, pro-
vide the earliest available published national polls on the public's atta-
tude toward criminal justice issues. In some cases questions have been
repeated over the 45 year span so that direct analysis of changing views
1s possible. However, several areas of concern have changed in degree of
saliency. Choice of questions can be viewed 1in itself as an indicat:zon of
public saliency. A brief summary of the saliency and content of criminal
Justice related 1ssues about which Gallup Poll questions have been asked
will now be provided. After this, results of coding the Gallup Poll ques-
tions 1in a manner saimilar to the coding utilized for the policy statements
of the three organizations i1s reported. These cover questions relative to
criminalization stance, internal consistency, and degree of agreement with
the policy advocacy of each of the three organizations.

Concern with Crame Related Issues

One area of questions repeatedly asked, and presumably from which
other questions are formulated, are questions concerning what 1s the major
problem facing Americans or to what problem the public would most want the
government to pay attention. Since the poll began in 1935 until 1976 1t
was only 1n the late 1960's and very early 1970's that crime and lawless-
ness was cited by a significant number of people as one of the top national
problems in the country.

In 1925, at the start of the Gallup Poll, the only crame related

1ssue mentioned by a number of people was liquor control which ranked 15th
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Table 2-1. Criminal justice related Gallup Poll questions by topic,
1935-1976

Question topic 1935-1955 | 1956-1976 | Total
i# it

£

-
(=
»n
o
W
o

Auto regulation related
Prohibition and alcohol control
Legality of gambling

Methods of venereal disease control
Drug legality and penalties
Euthanasia

Capital punishment

Abortion 1
Federal anti-lynching legislation
Fangerprinting

Jury organization

Wiretappaing

Police labor unions

Ransom payment to kidnappers - legality
Gun control

Haitchhiking laws

International police force

Youth curfew legislation

Hoover FBI methods

Sterilization of craminals

Value of parole

Penalties/causes - juvenile delinquency
Penalties for crimes 1
Home stays for prisoners
Role of prisons

Causes of crime

Corporal punishment

Cavil raights legislation
Restrictions on Communasts
Strikes - legalaty/treatment

N

O\ AN =\ W~

Ui

- - — \
VMO £SO WWN

19 2

AN @ @ N e N =N N\

QO O\ - e -d \ N
-_— -
SNOUVNW_L QO RENNENCOD-2MNNWW

~SIO N = el e -
AN -2 N

TOTAL 108 102 210

Sources:
Gallup, George Horace,
1973 The Gallup Poll, 1935-1971. Random House, New York.
American Institute of Public Opinion,
1965-1976 Gallup Opanion Index: Polatical, Social and Economic Trends.
Princeton, New Jersey.
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in saliency as "an issue vital to the U.S. today." In post-war America a
small percent, three percent in 1945, began to list juvenile delinquency
as a most significant problem facing the country, and in 1951, one percent
cited the "spread of crime" as the most significant problem. When asked
questions regarding causes of crime a large majority cited home related
factors. By 1969, however, crime and lawlessness had risen to the second
most important problem noticed by Americans, and in 1970 1t was the issue
to which the public stated they most wanted the government to give atten-
tion. That this concern was as much or more related to ghetto uprisings
in large cities and anti-war protests, occurring in the period as to tra-
ditional crame, is attested to by the fact that by 1974, when reported
traditional crime rates were still rising but ghetto and political con-
frontations had diminished greatly, crime was listed by only three percent
as a top national problem. It was replaced by energy, cost of living, and

unemployment.

Table 2-1 lists by topac the crime related issues about which the
Gallup Poll surveyors have asked the public since 1935. Prohibition or
liquor control, the only crime related issue to 1inatially be listed as a
top problem, was by far the most salient issue to the surveyors. Between
1935 and 1955 questions concerning this 1ssue were asked 27 times. By
varying majorities the public always called for continued rejection of
the reintroduction of prohibation. One sees that, as with the IACP, auto
related 1ssues are most salient between 1955 and 1976. Gun control is the
next most salient i1ssue 1in the 1956-1976 period, while only one question
prior to this was asked. Consideration of the policy statements of the
three organizations reported upon 1n the body of the thesis indicates that
this was a salient 1ssue also in the 1920's before the Gallup Polls were
1nitiated. It was then less talked about in the period arocund World War II
and reemerged in recent years as a public 1ssue.

In the period 1935-1955 one sees also the saliency of the 1ssue of
legal restrictions on Communist Party membership, and alsc legal restric-
tions on strike behavior. The 1ssue of regulation of Communists by crimi-
nalization 1s related to the fact that relations with Russia or the Cold
War were listed as the most important problems by the majority of the
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Table 2-2., Gallup Poll questions concerned with legalization issues: cate-
gorized by direction of advocacy; degree of advocacy*; and year
1n which the question was asked -~ 1935-1976%%*

Legalization 1ssues about which most respondents indicated they favor
initiating or maintaining 1llegal status for a certain behavior.

- Euthanasia for hopeless invalids (1937, M) (1947, M) (1950, M)
- Abortion when cannot afford a child (1966, 2/3)
- Abortion to three months (1969, M)

- Non-prevention of lynching by police officers (1937, 2/3) (1937, 2/3),
1938, M) (1940, M) (1947, 2/3) (Support anti-lynching legislation)

- Sit-down strikes (1939, 2/3) (1937, 2/3)

- Strikes in war plants and plants run by the govermment during the war
(1944, 2/3) (1944, 2/3)

- Communist Party membership (1941, 2/3) (1947, M) (1949, 2/3)

- Communists in civil service jobs (1945, 2/3)

- Police labor unions (1951, M)

- Jaywalking (1939, 2/3)

- Rapad transfer of gambling information (1950, M)

- Betting in lotteries, races, numbers (1950, M)

~ Loaded weapons 1in the home (1959, M)

- Handguns except for police (1959, M)

- Stricter pornography laws (1965, M)

- Marijuana 1llegal (1969, 2/3) (1972, 2/3) (1972, 2/3) (1974, 2/3)

*
Year and degree of unanmimity are indicated in parenthesis following
behavior: "P" indicates plurality; "M" indicates majority but less than
2/3; and 2/3 1ndicates 2/3 or more.

*
Responses vary depending upon slightly different wording of some ques-
tions grouped under the same heading.

*
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Table 2-2. Gallup Poll questions concerned with legalization issues: cate-
gorized by direction of advocacy; degree of advocacy*; and year
in which the question was asked -- 1935-1976** (Continued)

Legalization 1ssues about which most respondents indicated they favor
initiating or maintaining illegal status for a certain behavior.

- Voluntary euthanasia (1973, M)

- Prohibition (liquor manufacture and sale) (1936, 2/3) (1938, 2/3)
(1938, 2/3) (1949, 2/3) (1942, M) (1942, M) (1942, M) (1943, M)
(1944, M) (1944, M) (1945, 2/3) (1946, 2/3) (1948, M) (1949, M)
(1950, 2/3) 1952, M) (1954, M) (1857, 2/3) (1959, 2/3) (1966, 2/3)

- Wartime prohibition (1944, M)

- Voluntary sterilization for those with mental or physical affliction
(1966, 2/3)

- Police labor unions with no strake (1951, P)

- State run lotteries (1963, M)

- Horsebetting (1938, M)

- Pistols and revolvers restracted to police (1975, M)
- Abortion for the health of the mother (1966, 2/3)

- Abortion 1f the child may be deformed (1966, M)

- Certain abortions legal (1975, 2/3)

- Abortion to three months (1973, P) (1974, M)

*Year and degree of unanimity are indicated in parenthesis following
behavior: "P" indicates plurality; "M" indicates majority but less than
2/3; and 2/3 indicates 2/3 or more.

**Responses vary depending upon slightly different wording of some ques-
tions grouped under the same heading.
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Table 2-3. Gallup Poll questions concerned with regulatory issues: cate-
gorized by direction of advocacy; degree of advocacy*; and year
in which the gquestion was asked ~- 1935-1976%**

Regulatory 1issues for which most respondents indicated they favor
initiating or maintaining legal requlation

- Uniform traffic laws (1936, 2/3)

- Mental and physical drivers tests (1936, 2/3) (1939, 2/3)
(1957, 2/3) (1961, 2/3) (1953, 2/3)

- Require draver training course (1957, 2/3)

- Compulsory auto 1insurance (1936, 2/3) (1939, 2/3) 1965, M)
- Speed governors on cars (1936, 2/3) (1939, 2/3)

- Compulsory auto inspection (1939, 2/3) (1957, 2/3)

- Requare installation of safety belts by auto manufacturers (1955, M)
(1961, M) (1962, M) (1965, M)

- Universal fingerprinting (1937, 2/3) (1939, M)

- Require ID cards with fingerprants (1941, 2/3)

- Requare aliens to be fingerprinted and registered (1939, 2/3)
-~ Require syphilis testing (1938, 2/3)

- Weekly medical exam, over police control for war time prostitution
(1943, M) (1942, M)

- Require registration of pistols (1938, 2/3) (1967, 2/3) (1974, 2/3)
(1975, 2/3)

- Requare police permits for guns (1959, 2/3) (1963, 2/3) (1965, 2/3)
(1966, 2/3) (1971, 2/3) (1972, 2/3)

*
Year and degree of unanimity are indicated in parenthesis following
behavior: "P" indicates plurality; "M" indicates majority but less than
2/3; and 2/3 indicates 2/3 or more.

*%
Responses vary depending upon slightly different wording of some ques-
tions grouped under the same heading.
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able 2-3. Gallup Poll questions concerned with regulatory issues: cate-
gorized by direction of advocacy; degree of advocacy*; and year
in which the question was asked -- 1935-1976%* (Continued)

Regulatory issues for which most respondents indicated they favor
initiating or maintaining legal regulation

- Require police permits for shells (1959, M)

~ Strictly regulate guns for those under 18 (1965, 2/3) (1966, 2/3)
(1967, 2/3)

- Straicter hand gun legaslation (1975, 2/3)
- Stricter rifle legislation (1975, P)
- Gun licensaing (1975, 2/3)

- Requaire union officers to take to Federal Labor Board before strike
(1945, 2/3)

- Require union officers to take an oath they are not Communists
before can take 1ssues to Labor Board (1949, 2/3) (1949, 2/3)

-~ Require registration of Communists with the Justice Department
(1949, M) (1949, 2/3)

- Endorse war curfew (1945, 2/3)
- Endorse juvenile curfews (1954, 2/3) (1959, 2/3) (1965, 2/3)
- Regulate tranquilizer sale (1957, 2/3)

- Stricter divorce laws (1945, P)

%*

*Year and degree of unanimity are indicated in parenthesis following
behavior: "P" 1ndicates plurality; "M" indicates majority but less than
2/3; and 2/3 indicates 2/3 or more.

*Responses vary depending upon slightly different wording of some ques-
tions grouped under the same heading.
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Table 2-3. Gallup Poll questions concerned with regulatory issues: cate-
gorized by direction of advocacy; degree of advocacy*; and year
in which the question was asked -- 1935-1976%* (Continued)

Issues for which most respondents indicated they Favor rejecting regulatory

legislation

- Civil raghts legislation (1949, P)
- Civil rights hiring legislation (1953, P)
- Poll tax (1950, 2/3)

*Year and degree of unanimity are indicated in parenthesis following
behavior: "P" indicates plurality; "M" indicates majority but less than
2/3; and 2/3 indicates 2/3 or more.

H
Responses vary depending upon slightly different wording of some ques-
tions grouped under the same heading.



317

people i1n this time. Similarly labor relations were listed as the number
one problem 1n 1947.

In the period 1955 to 1976 questions concerning drug laws and penal-
ties, gun control, abortion, and desired penalties for specific crimes are
asked more frequently. The asking of recommended sentences, except with
regard to capital punishment or use of parole, was not done by Gallup Poll
researchers in the period 1935 to 1956. With the exception of euthanasia
and sterilization, all of the topics listed in Table 2-1 are ones about
which at least one of the professional organizations have also 1ssued state-
ments over the period of thear history. An outline of the criminalization
and regulation choices of the public, the degree of consistency of public
opinion over time, and the degree of agreement of Gallup Poll choices
with the police choices of the three organizations 1s now presented.

Criminalization/Regulation Choices

Table 2-2 lists only those topies for which the public was asked a
question concerning initiating or maintaining illegal status. It includes
behavior for which the prohibition or allowing of an act itself 1is the major
issue. Table 2-3 includes those behaviors for whaich the legal requirement
or regulation of a behavior 1s the major issue. While this distinction 1s
not always straightforward, i1t attempts to look at regulatory questions

separately from those of criminalization.

The first fact that becomes apparent from looking at Table 3, is
that within the Gallup Poll, as withan the policy concerns of the three
organizations, there has been a limited number of behaviors for which
legalization itself 1s an i1ssue. With the exception of strike behavior,
1ssues surrounding property rights are not i1ncluded. Legalization ques-
tions relate to 1ssues surrounding the rights of the person and moral/vice

behavior.,

O0f the 27 separate behaviors listed one can see that 15 are con-
sistently chosen to be legally proscribed by a majority of the people.
I1legal status was rejected for eight behaviors each time 1t was asked
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and for three behaviors there have been changes in majority preference in
the direction of non-advocacy of illegal status. These were euthanasia,
certain abortions, and outlawing of handguns. One can see from the timing
that the Supreme Court decision legalizing abortion apparently influenced
public opinion in favor of abortion. In 1969 a majority opposed legalized
abortion to three months but by 1974 a majority favored this option.

Comparison of Legalization Stances with the ACA, the IACP and NCCD

All three professional groups have been silent throughout their
history on the most salient crame related issue to Gallup Poll surveyors,
that of federal prohibition of liquor sale. Early in their history both
the ACA and IACP endorsed local citizen regulation of liguor sale and
suppression of intemperance. However, 1n the period after 1910 they were
silent on the 1ssue of federal prohibition,

In the area of gun regulation, as has been indicated, the ACA 1in
1928 called for outlawing of the revolver. They did not repeat the state-
ment and 1n the 1930's they supported only regulatory legislation., They
have not 1ssued statements in recent decades on the 1issue. As can be seen
from Table 2-2 outlawing of handguns for all but police was ainitially en-
dorsed by a majority of Gallup publie 1n 1959, but rejected in 1975.
Regulatory legislation continues to be supported. The IACP rejected
proposed outlawing of handguns in the early 1920's, but supported and
participated 1n drafting of regulatory legislation in the areas of inter-
state shipment, police permits and, licensing of dealers in this period.
They have supported legislation outlawing ownership for "aliens" and
"ex-felons." In recent years they have been less active 1in this area,

although some regulatory legislation 1s endorsed.

One sees that the public was even more willing than the U.S. Con-
gress to make Cammunist Party membershaip 1llegal in the 1940's and 1950's,
and to support various restrictions on their civic and job possibilities.
Likewise, as Table 2-2 indicates, they have not as a majority looked favor-
ably upon strike behavior. The ACA and NCCD have not 1ssued statements 1in

this area. The IACP has never endorsed by resolution outlawing of the
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Communist Party. But they have 1ssued several condemnations of Communism.
The first was in 1919 and periodically they have pledged themselves to
fight Bolshevism and industrial unrest. They have also condemned civil
disobedience as a means to achieve political goals, and have issued mono-
graphs in the 1920's against police unions. Police strikes have also been
consistently condemned by the IACP.

Between 1910 and 1940 almost 1,000 people were reported as having
been lynched 1in the U.S. In the 1930's efforts to curb this practice be-
came a national issue. Federal legislation, making 1t a federal offense
for a police officer not to attempt to prevent this occurrence, was pro-
posed and was endorsed by a majority of Gallup Poll respondents each time
the topic was addressed between 1937 and 1947. As has been indicated, the
ACA likewise endorsed this legislation. The IACP was silent on the issue.

In contrast to consistent rejection of prohibition the Gallup Poll
public thus far has resisted strongly decriminalization in the area of
drugs. For example, 1n 1974 over two-thirds of those interviewed for this
poll stated they opposed legalization of marijuana. In this they resemble
the IACP. The ACA and NCCD, as was discussed in Part I, have both 1issued

decriminalization resolutions 1in this area.

Regulatory Choices by Gallup Poll Respondents

The regulatory issues placed before the public by Gallup are pri-
marily in the area of regulating individuals rather than corporate groups.
Exceptions to this are in the areas of control of unions, auto manufac-
turers, and in the area of civil rights. One can see from Table 2-3 that
of the 29 separate regulatory issues only three were not supported by a
majority, in most cases a two-thirds majority. Support was strong for such
things as uniform traffic laws, drivers' tests, compulsory auto insurance,
speed governors on cars, required installation of safety belts, universal
fingerpranting, syphilis testing, pistol registration, required police gun
permits, regastration of Communists, juvenile curfews, non-Communist oaths

of labor leaders, and required federal arbitration before striking.
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The only regulatory procedures not supported were general civil
rights legislation in the 1940's and a federal civil rights hiring law 1n
the 1950's. The elimination of the voting poll tax, however, was supported
in 1950, as was civll rights legislation in the area of public accommoda-
tions in 1963. The IACP, ACA, and NCCD have been generally silent about
civil rights legislation. The ACA did issue a condemnation of hotel segre-
gation 1n the early 1950's and subsequently refused to hold conventions in
segregated facilities. The differences in affirmative action stance of the

three have been discussed in Part I.

One sees from the frequency of public support of auto regulation
that IACP's regulatory recommendations in this area are generally consist-
ent with those endorsed by the public. For baoth the IACP and the Gallup
Poll auto-related 1ssues have been of very high saliency.

Sanctioning Choices

Table 2-4 lasts the Gallup questions which have put forth penalties
about which the public is asked to approve or disapprove. It can be seen
from the table that the public usually indicates agreement with the penal-
ties proposed. Only five sanctioning possibilities were consastently
rejected by most of the people responding. These were: reinstatment of
whipping (rejected by two-thirds in 1937); capital punishment for those
under 21 (rejected by a majority in 1937 and 1965 and by two-thirds 1in
1957); less strict penalties for marijuana sale (regjected by two-thirds
in 1974); and less strict penalties for marijuana possession (rejected by
a majority in 1972).

Acceptance or rejection of capital punishment has fluctuated. In
1937 when the question was first asked 65 percent approved of 1its use.
Thas had rasen slightly to over two-thirds approval by 1953, but by 1957 a
majority rejected its use. Throughout the 1960's support and rejection of
capital punishment was about evenly divided. In 1966 a plurality said they
did not favor it but a large number of persons were undecided. However, 1in
the 1970's support increased until in 1976 almost two-thirds, 65 percent,
as many as in 1937, again said they favored its use. The stance of the ACA
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Table 2-4. Gallup Poll questions concerning criminal justice related penal-
ties and sanctions: acceptance/rejection by most respondents,
year and degree*

Penalties/sanctions accepted/approved by most respondents

-~ Stracter penalties for violation of traffic laws (1936, 2/3)
- Special marking for cars at fault in auto accidents (1936, 2/3)
- Registration tag on the drivers license of a reckless driver (1952, 2/3)

- Capital punishment for murder (1937, M) (1953, 2/3) (1960, M) (1965, P)
(1972, M) (1972, M) (1974, M) (1973, M) (1976, M)

- Parole made more stract (1937, 2/3)

- Revoke drunken driver license (1939, 2/3)

- Revoke license for speeding (1957, M)

- Stracter liquor regulation (1940, M) (1942, M)

- Parole prasoners early for war service (1942, M)

-~ Desath for treason (1953, 2/3)

-~ Home stays for prisoners (1953, M)

- Getting started right over punishment as the role of prisons (1955, 2/3)
- Kill or imprison American Communists (1946, P)

- ?equire classes for parents of juvenile delinquents (1946, 2/3)
1957, M)

~ Hold parents responsaible for damage done by children: pay find or serve
sentence (1949, P) (1957, 2/3) (1959, 2/3)

*Year and degree of unanimity are indicated in parenthesis following
behavior: "P" indicates plurality; "M" indicates majority but less than
2/3; and 2/3 indicates 2/3 or more.
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Table 2-4. Gallup Poll questions concerning criminal justice related penal-
ties and sanctions: acceptance/rejection by most respondents,
year and degree* (Continued)

Penalties/sanctions accepted/approved by most respondents

- Long imprisonment for selling dope to teenagers (1951, 2/3)

- Agree courts are not harsh enough (1965, P) (1965, M) (1968, M)
(1969, 2/3)

- Publish the name of youth who breaks the law (1965, M)

~ Take away loans from students who break the law in a demonstration
(1967, 2/3)

- Double sentence for all who commit a crime with a gun (1969, M)

~ Deny parole to someone who commits another crime while convicted of
previous crime (1969, 2/3)

-~ Ten year or more prison terms:

dope selling (1969, 2/3)
armed robbery (1969, M)
arson (1969, M)

- QOver ten year prison terms

bomb 1n public places (1970, 2/3)
hijacking (1970, M)

start serious riot (1970, P)

sell heroin (1970, 2/3)

sell marijuana (1970, 2/3)

- Two to five year prison terms

heroin in possession (1970, P)
marijuana in possession (1970, P)

- Life without parole for seller of hard drugs (1973, 2/3)

-~ Probation for a juvenile with no record of convicted of auto theft
(1963, M)

*

Year and degree of unanimity are indicated in parenthesis follawing
behavior: "P" indicates plurality; "M" indicates majority but less than
2/3; and 2/3 1indicates 2/3 or more.
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Table 2-4. Gallup Poll questions concerning criminal justice related penal-
ties and sanctions: acceptance/rejection by most respondents,
year and degree* (Continued)

Penalties/sanctions rejected by most respondents

- Capital punishment for those under 21 (if responded yes to capital
punishment (1937, M) (1957, 2/3) (1965, M)

-~ Capital punishment for murder (1957, M) (1966, P)
-~ Less strict penalties for marijuana sale (1972 2/3)

- Less strict penalties for marijuana possession (1972, M)

*Year and degree of unanimity are indicated in parenthesis following
behaviaor: "P" 1indicates plurality; "M" indicates majority but less than
2/3; and 2/3 indicates 2/3 or more.
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and the NCCD against the use of capital punishment, and of the IACP in its

favor have been noted.

The question of the fluctuation in severity of punishment advocacy
can be seen from the choice of questions. All the less severe sanctions
(except for marijuana penalties) suggested for consideration were in the
1940's, 1950's, and early 1960‘s. In this period early parole for war
service (1942), home stays for prisoners (1953) and rehabilitation over
punishment as the role of prisons (1955) are supported by the majority.

Overall the public has been quite willing to express approval for
severe sanctioning, throughout the period of 1935 to 1976. In the late
1930's when prison rates were already the highest they had ever been, the
public indicated they favored stricter use of parcle by a two-third major-
ity. In thas they were following the lead of J.E. Hoover who was leading a
public attack on parole practices. This, as well as IACP criticism against
parole, has been discussed 1in Chapter 4 and throughout the thesais.

In the 1960's one can again note the graowth 1in the belief that
there had been a trend to leniency. Questions were formulated asking the
public whether they felt the courts were too lemient, about right, or toco
severe 1n thear treatment of craminals. In 1965 only a plurality indicated
they believed the courts were too lemient. By 1969, two-thirds indicated
they thought the courts too lenient. Several questions were asked 1n this
period about penalties for sensational crimes such as bombing and hijack-
ing, as well as other crames like armed robbery, arson, and drug sale.
Sentences of over 10 years were advocated, although in 1963 a majority
st1ll recommended probation for a young person with no previgus record
who was convicted of auto theft. It 1s interesting to note that in 1946
a plurality agreed with the statement that American Communists should be
"killed or imprisoned." In 1973 "life waithout parole" for a seller of

hard drugs was approved by over two-thirds of the respondents.

One can raise the question as to the role played by a media con-
scilous group such as the FBI in forming perceptions and attitudes toward

crime, Gallup Poll questions throughout the period found that Hnover, was
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the most widely recognized government figure next to the president. He and
the FBI were also consistently given strong public endorsement in Gallup
Polls.

At the same time that strong penalties were endorsed, when asked
whether the society or the individual was to blame for the crime and law-
lessness, 58 perceﬁt chose the society in 1970. However, when asked what
factors would aid the crime situation, correcting social and economic
conditions was picked by only 18 percent in 1968. An equal number picked
more parental control. Changing the courts and giving the police a freer
hand was picked by 16 percent, and increasing the size of the police force
was cited by 15 percent. One can see from this that in 1968 increased
control measures are more frequently chosen than correcting social and
economic conditions.

Procedural Rights and Views on Law Enforcement Activities

In addition to the questions cited above questions have also been
formulated concerning controversial criminal justice procedures, and general
evaluations of the police and the courts. Table 2-5 lists these topics and
responses. In the area of procedural rights other public opinion research
done 1n the late 1960's has noted the non-unidimensionality or ambivalence
of the public in thas area, supporting some safeguarding measures and
opposing others (Chandler, 1972; Mclntyre, 1967; Ennis, 1967).

Looking at the Gallup Poll responses one can see that the police
generally get hagh levels of support. In the 1960's, two-thirds of respon-
dents reported no police brutality in their areas; that they had a great
deal of respect for the police; and that this respect was growing. Other
studies indicate that the police are consistently given higher public
ratings than the courts. In 1972, two-thirds indicated they approved
of tougher police and law enforcement.

In 1961 at the time of a heightened civil rights movement, two-
thirds of the public responded that they thought the Montgomery, Alabama
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Table 2-5. Gallup Poll questions concerning criminal justice system evalua-
tion and procedures: year and direction of most respondents
- Support of three-fourths jury agreement in non-murder cases (1937, M)
- Support women jurors (1937, 2/3)
- Support use of force to remove sit-down strikers (1937, M)
- Support Hoover and FBI methods (1953, 2/3) (1957, 2/3)

-~ Agree with the statement there is no police brutality in their neighbor-
hood (1965, 2/3) (1967, 2/3)

-~ Support state provision of compensation to the family of crime victims
(1965, M)

- Support the use of breath tests for alcohol (1960, 2/3)
-~ Disapprove of wiretapping (1969, P)

- Support tougher police and law enforcement (1972, 2/3)
- Support use of rewards 1n hard drug case (1973, 2/3)

- Do not agree with the statement "parole restores to a useful life"
(1937, M)
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Marshall had done the "right thing." At this time also two-thirds disap-
proved of freedom riders and cavil rights marches. In the late 1930's the
use of force to remove sit down strikes was also approved by a majority.

Agreement/Disagreement with the Three Organizations of Study

From the discussion above it becomes clear that public sentiment
at least as expressed in the Gallup Polls, resembles more that of the
police IACP policy advocacy than that of the ACA or the NCCD. Table 2-6
presents the results of coding majority responses on each craminal justice
related question according to overlap and agreement with those of each of
the three organizations. It can be seen from this that the IACP has covered
in 1ts policy statements a wider number of the i1ssues covered by the Gallup
Poll. Thas 1s pramarily due to the inclusion of auto regulation related
questions. It can also be seen that the ACA and NCCD have more frequently
been in disagreement and that this disagreement 1s increased in the period
after 1955,

Internal Consistency

As with the policy statements, the question of analysis of internal
consistency 1s made difficult because of the tendency not to repeat many
questions, and to very frequently repeat a select number of questions; the
responses to which have been consistent, such as prohabition questions.
Some issues whach have most certainly fluctuated such as treatment of
American Communists were asked only i1n certain periods of high concern.
Table 7 summarizes a categorization of each question according toc consist-
ency. In this categorization, in considering questions asked more than
once, note was taken anly of instances of change 1in the direction of the
majority of respondents expressing an opinion.

From this table 1t can be seen that most responses are consistently
in the same direction. Interestingly those areas where fluctuation or
change has occurred relate primarily to life and death concerns. Voluntary
enthanasia and abortion have both been behaviors in which change in the

form of a majoraty favoring legalization have occurred. Capital punishment



328

Table 2-6. Gallup Poll questions on criminal justice related issues:
classified according to consistency with policy advocacy
of the ACA, IACP, and NCCD

AcA

Direct agreement
Direct disagreement
Partial agreement
Partial disagreement
Non-overlap

Total number

IACP

Direct agreement
Direct disagreement
Partial agreement
Partial disagreement
Non-overlap

Total number

NCCD

Direct agreement
Direct disagreement
Partial esgreement
Partial disagreement
Non-overlap

Total number

1935-1955
if /0
(15) 13.8
(8) 7.4
(8) 7.4
(2) 1.9
(75) 69.4
(108)
1935-1955
# %
(23) 21.9
(0)
(21) 19.4
(9) 8.3
(55) 50.9
(108)
1935-1955
# %
(4) 3.7
(11)  10.1
(6) 5.5
(1) .9
(86) 79.6

(108)

1956-1976
# %
(3) 2.9
(15)  14.7
(13)  12.7
(16) 15.6
(55) 53.9
(102)
1956-1976
# %
(35) 34,9
(4) 3.9
(24) 23.5
(10) 9.8
(29) 28.4
(102)
1956-1976
i %
(6) 5.8
(20) 19.6
(5) 4,9
(1)  10.7
(60) 58.8
(102)
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Table 2-7. Instances of internal consistency of majority of Gallup Poll
responses: 1935 to 1976

1935-1955 1956-1976 Total
N N N
New issue 68 39 107
Majority response in same
direction to repeated question
or to slightly modified question 40 51 9
Majority response in different
direction to slightly modified
question 0 7 7
Majority response in different
direction to repeated question ] 5 5

Total 108 102 210
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is an issue in which there has been a fluctuation of advocacy of use. As
has been indicated ai the start of the poll opinion was in the direction
of support of the use of capital punishment. Then in the late 1950's and
1960's support declined below a majority, only to rise in the 1970's
following the Supreme Court's decision against its practice in the early
1970's. Another area of change has been away from support of outlawing
handguns.

Summary

From this outline the following can be noted vis-a-vis the policy
statements considered in the thesis:

(1) Public opinion as expressed since 1935 in the Gallup Poll 1s
more similar to that of the IACP than the ACA or NCCD.

(2) As within the three organizations, there has been a limited
range of 1gsues about which questions of legalization has
occurred. These relate to morals or vice control and person
life or death issues rather than property rights.

(3) There 1s evidence that 1ssues such as outlawing handguns,
fingerprinting, federal anti-lynching laws, parole curbing,
drug legalization, and specific auto regulation 1issues have
been dealt with at similar points in time by public polls
and the policy statements of the three organizations.
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1970:385-394
1971:357-362
1972:228-234
1973:361-366
1974:454-458
1975:354-361
1976:284 American Journal of Correction, 1976:
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International Association of Chiefs of Police Publications

International Association of Chiefs of Police, Gaithersburg, Maryland.

1893 -

current

1928

1928

1929

1930

1934 -

current

1935

1937

1939/40

1940

1941

1941

1942

1942

1944

1955

Proceedings of the Annual Convention, The Police Yearbook.
Chicago, Washington, D.C., Gaithersburg, Maryland.

Committee on Uniform Crime Records, A Uniform Classification
of Major Offenses. New York.

Committee on Uniform Crime Reports, A Guide for Preparing
Annual Palice Reports. New York.

Committee on Uniform Crame Records, Uniform Crime Reporting a
Complete Manual for Police. New York.

"Uniform Crime Reports for the United States and Its Posses-
sions." Monthly Bulletin, Vol. 1, No. 1-7, New York.

"The Police Chief Official Publication of the IACP." Chicago,
Washingtan, D.C., Gaithersburg, Maryland.

Committee on Uniform Crime Reports, A Guide for Preparing
Annual Police Reports. Washington, D.C.

Safety Division, Northwestern University Traffice Safety
Institute, Accident Prevention Bureaus in Municipal Paolice
Departments. Evanston, Illinois.

The Police Bluebook. Chicago.

Hammond, Harold F., Kreml, Franklin M., Safety Division and
National Conservation Bureau, Traffic Engineering and the

Police. Evanston, Illinois.

Safety Divasion, Northwestern Unaiversity Traffic Institute,
Military Traffic Control. Evanston, Illinois.

Monroe David, Northwestern University Traffic Institute, State
and Provincial Police; A Study of Police Functioning in the
United States and Canada. Evanston, Illinois.

Safety Division, Northwestern University Traffic Institute,
Point Control and Traffic. Washington, D.C.

Selective Service and Other Wartime Personnel Problems.
Washington, D.C.

"Police Unions and Other Police Organizations." Bulletin #4,
Washington, D.C.

Kreml, Franklin, Traffic Institute, Northwestern University,
The Evidence Handbook for Police. Evanstan, Illinois,




1958

1962

1968

1968

1968

1969

1969

1969

1969

1969

1970

1970

1970

1971

1972

1972

1972
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"Police Unions: Bulletin on Police Problems." Washington,
D.C.

Field Services Division, "A Survey of the Police Department of
Boston." Boston, Massachusetts.

Vanderbosch, Charles, Professional Standards Division, Criminal
Investigation. Washington, D.C.

Divasion of State and Provincial Police, Comparative Data
Report. Washington, D.C.

Police Personnel Selection Survey. Washington, D.C.

Management and Research Division, Police Traffic Responsi-
bilities. Gaithersburg, Maryland.

Field Operations Division, Resource Material for the Improve-
ment of Law Enforcement in the State of lennessee. Washington,
D.C.

Professional Standards Division, Career Development Conference.
Washington, D.C.

Vanderbosch, Charles, Professional Standards Division, Traffic
Supervision. Washington, D.C.

Watson, Nelson A., Police and Their Opinions. Washington, D.C.

Professional Standards Division, The Patrol Operation, Wash-
ington, D.C.

Crochett, Thompson, kelly, James, Professional Standards Divi-
sion, "Police Reference Notebook." Gairthersburg, Maryland.

Campus Unrest: Dialogue or Destruction? Proceedings of IACP
Workshop for State Police Officials and Campus Security Dis-
orders. Washington, D.C.

Kabetz, Richard, The Police Role and Juvenile Delinquency.
Garthersburg, Maryland.

"IACP Law Enforcement Legal Review." Gaithersburg, Maryland,
#.

Sterling James, Changes In Role Concepts of Police 0ffices.
Gaithersburg, Maryland.

Police Legal Center, Guidelines for a Police Legal Unit.
Gairthersburg, Maryland.
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1972 "The Police Weapons Center Data Service." Research Services
Section, Gaithersburg, Maryland.

1973 Kebetz Richard W., Juvenile Justice Administration. Gaithers-
burg, Maryland.

1973 Eisenberg, Terry, Kent Deborah, Police Personnel Practices In
State and Local Governments. Washington, Police Foundation.

1973 Highway Safety Division, Police Traffic Services; Handbaok
for Governors High Safety Representatives. Gaithersburg,
Maryland.

1973 Security Research Section, Morton, Jane, "Bombing Incident

Research Section Report." Gaithersburg, Maryland.

1973 Highway Safety Division, Selective Traffic Law Enforcement
Manual. Gaithersburg, Maryland.

1974 Professional Standards Division, Sterling James, Protecting
Dissent, Policing Disorder. Gaithersburg, Maryland.

1974 Schmadt, Wayne, Survey of Police Misconduct Litigation.
Evanston, Americans for Effective Law Enforcement.

1975 Legal Research Section, Managing for Effective Discipline.
Gaithersburg, Maryland. -

1976 "The Police Chief Executive Report." Police Chief Executive
Committee, LEAA, Washington, D.C.

1979 Gentel, William D., Police Strikes: Causes and Prevention.
Gaithersburg, Maryland.

International Association of Chiefs of Police
(Resolutions are found in the following pages of the yearbook: 1893-1976.)

Year:Page

1894:29, 45

1896:18; 22; 31-33; 26;41
1897:17; 25; 41; 49
1898:9515;17-19;38;46;53;54;60
1899:12;26;29;40
1900:31;48

1901:34338;46

1902:84

1904:99-100; 105
1905:135-6

1906:82-83
1907:92;101-104

1908:88



Year:Page

1909:26;48-49;101-103
1910:58;853112
1911:134-5;185
1912:47;125;178-80; 211
1913:49;150-152
1914:373120;124;128;5 152
1915:99-100
1916:88-89

1917:No conference
1918:45, 59
1919:106-107,94~99
1920:26;98-99;120-121
1921:46-58;82
1922:42349-51353380-82
1923:87-92
1924:213743132-134
1925:92-96; 107
1926:259-265
1927:232-235
1928:168-176
1929:149-157
1930:151-156
1931:87-99;206-208
1932:150-151
1933:201-205
1934:194-199
1935:169-175
1936:228-233
1937:206-212
1938/39:237-240
1940:378-384
1943:255-259

1944 :No conference
1945:377-386
1949:270-279
1950:423-438
1952:249-254
1953:322-327
1954:288-294
1955:364-375
1956:375-383
1957:331-336
1956:325-335
1959:327-336
1960:314-321
1961:244~258
1962:387-395
1963:279-288
1964:381-391
1965:377=378; 355-370
1966:425~434

353



Year :Page

1967:285-296
1968:349-370
1969:266-272
1970:189-205
1971:225-243
1972:177-191
1973:214~-231
1974:159-169
1975:247-291
1976:274~289

354

; 238

National Council on Crime and Delinquency Publications

National Cou
1910 -

ncil on Crime and Delinquency, Hackensack, New Jersey.
Probation and Parole Directory. (tatle varies) New York

current

1911

1915 -

"Report on the Administration of Juvenile Courts and Probation:
Outline and Investigatians." New York

Yearbook or Proceedings of the Annual Conference, New York

1947
1921

Committee on Juvenile Court Standards, Juvenile Court
Standards. U.S. Childrens Bureau, U.S. Government Prainting

Office, Washington

1921

Cooley, Edwin J., Tendencies and Developments in the Field

of Probation. New York

1975

Priven, Herman, The Crisis in Qualified Manpower for Criminal
Justice. U.S. Office of Juvenile Delinquency and Youth Devel-

opment, U.S. Government Prainting Office, Washangton, D.C.

1926

1926

1928

1929

1930

Hiller, Francis, "Probation in Wisconsin: Report of a Survey."
New York

"A Bibliography on Probation, Juvenile and Domestic Relations
Courts, Crime, Psychiatric Treatment and Related Subjects."
New York

Committee on Federal Probation, "Probation Service of the
U.S. Courts." New York

Drowne, Ralph, "Juvenile Courts in Utah: Report of a State
Wide Survey." New York

Hiller, Francis, "The Treatment of Juvenile Offenders in
Nashville, Tennessee." New York



1930
1931
1933

1933

1935

1936
1938
1940

1940

1942

1943

1945

1944

1944

1944

1946

1948 -
1954

1955 -
current

1955
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"Juvenile Courts and Probatior 1n New Hampshire." New York
"Juvenile Courts and Probation 1in Florida." Tallahassee

Hiller, Francis, Adult Probation Laws of the United States.
New York

Committee on Revision of the Standard Juvenile Court Act,
"A Standard Juvenile Court Law." New York

Regional Conference of Probation Executives, "Probation in
Practice." New York

"The Community Approach to Delinquency Prevention." New York
"Community Cooperation for Social Welfare." New York

Cosulich, Gilbert ed., Adult Probation Laws of the United
States 2nd ed. New York

Committee on a State Administered Probation and Parole Act,
"A State Administered Probation and Parole System." New York

Pigeon, Helen, Probation and Parale in Practice and Theory.
New York

Hiller, Francis, "The Juvenile Delinquency Problem in San
Diega." New York

Walls, Ralf, "Delinguency and Crime Treatment in Nevada."
New York

"The Juvenile Court and County Institutions for Children
1n Jackson County." New York

Hiller, Francis, "Court Care of Children in Wyoming: Report
of a Survey." New York

Walls, Ralph, "The Juvenile Delinquent and the Adult Offenders
in Arizona." New York

Schapps, John, "Oregon State Juvenile Institutions." New York

"National Probation and Parole Journal." (Quarterly)

Crime and Delinquency. (Quarterly) New York, Hackensack,

New Jersey

Rector, John and John Wallace, "Probation Services in New
Jersey." New York



1957

1957

1957
1958
1958

1958

1958

1958

1960

1961

1962

1962 -
1964

1963 -
current
1963
1964
1964 -
current

1965

1965

356

Advisory Council of Judges, "Guides for Juvenile Court
Judges." New York

Advisory Council of Judges, "Guides for Sentencing." New
York 2nd edition, 1974

"Probation Service in Pennsylvania." New York
"Correctional Services in Arizona." New York

Langtry Virgil and Joseph Spangler, "Adult Parole and Proba-
tion in Oregon." New York

"A Study of Adult Correctional Services in Vermont." New York

"Oregon Services for Juvenile Offenders, Report of Survey for
the Legislature."” Interim Committee on Judicial Admanistration

Standards and Guides for the Detention of Children and Youth.

New York

"Institutions and Related Services for Delinquent Children
in New Mexico." New York

"A System of Family Courts for Louisiana: A Survey for the
Louisiana Youth Commission." New York

Advisory Council of Judges, "Proceedings and Evidence 1in
the Juvenile Court."™ New York

Information Center on Crime and Delinquency, '"Current Projects
in the Prevention Control and Treatment of Crime and Delin-
quency." New York

Crame and Delinquency Abstracts. New York, Hackensack, New

Jersey
Advisory Council of Judges, "Model Sentencing Act." New York

"The State of Washington Board of Prason Terms Parole and
Field Services; a Survey." New York

The Journal of Reseach in Crime and Delinguency. New York

"Adult Probation and Parole in Virginia; an Appraisal of the
Second Ten Years." New York

Sellin John Thorsten, "A Bibliographic Manual for the Student
of Criminology." National Research and Information Center on
Crime and Delinquency, New York



1965

1966

1966

1966

1966

1966

1967

1968

1969

1969

1969

1970

1972
1972

1972

1973
1973

1974

357

"Juvenile Delinquency a Report on State Action and Responsi-
bilities." Chicago

"A Balanced Correctional System for Oregon." Salem

"Search Warrants and Organized Crime; A Policy Statement."
New York

"Correction in Oklahoma, A Survey." New York

Correction in the United States: A Survey for the Presidents'

Commission on Law Enforcement and Administration of Justice.

New York

"Adult Correctional Institutions, Probation and Parole." New
York

"Maryland Commission to Study the Correctional System of
Maryland Report." Saverna Park, Maryland

"Citizen Action to Control Crime and Delinqency, Fifty
Projects." New York

Council of Judges, "Model Rule of Court on Police Action
from Arrest to Arraignment.”" New York

Council of Judges, "Juvenile Traffic Appendices; A Policy
Statement.” New York

Council of Judges, "Model Rules for the Juvenile Court."
New York

Council of Judges, "Provision of Counc:l in the Juvenile
Court; a Policy Statement." New York

"Model Sentencing Act." Hachensack, New Jersey

Committee on the Model Act, "A Model Act for the Protection
aof the Rights of Prisoners." Paramus New Jersey

"Alternatives to Drug Abuse Conference Proceedings," Santa
Barbara, Bureau of Narcotics and Dangerous Drugs, Washington,
D.C.

"Clemency in Pennsylvania." Survey and Planning Center
0'Leary Vincent, "Peaceful Resolution of Prison Conflict:
Negotiation as a Means of Dealing with Prison Conflict."

Hackensack, New Jersey

"So you want to start a Community Corrections Project.”
Hackensack, New Jersey
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1976 Martension Robert, "Rehabilitation, Recidivision, and
Research." Hackensack, New Jersey

Resolutions and Policy Statement of the National Council on Crime and
Delinquency (National Probation Association) are found in the following
locations:

Year Page Year Page
Conference Proceedings or Yearbook Crime and Delinquency
1915: 62 1960: 97

1916: 113-115 19613 379-380
1918: 138-140 1962 97; 417-418
1919: 152-154 1963: 225, 324-326; 339
1920: 160-162 1964: 105

1921: 109-110 1965: 411

1922/23: 210-211 1966: 391

1924: 329-330 1968/69: 97; 107; 193
1925: 262-263 1970/71: 15 95 129
1926: 280-281 1972/73: 15 1295 132; 329
1927: 12-14 1974 13 45 105 15
1928: 398-403 1975: 975 315
1929: 254-256 1976: 13 75

1930: 333-339

1931: 284-285

1932; 307-311

1933: 312-314

1934 216-221

1935: 266-270

1936 391-397

1937: 370-371

1938: 348-350

1939 314-317

1940: 446-448

1941 446-448

1942: 319-321

1943; 281-283

1944/45: 295-297
1946/47: 268-270
1948/49: 338-340
1950/51: 293-294
1952: 222-223
1953: 262-263

National Probation and Parole Journal

1956 172
1957: 318
1958: 86-88; 372-374

19593 294-296
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VITA

Margaret Werner Cahalan

Margaret Werner Cahalan was born in 1946 in Cincinnati, Ohio. She
is married to Robert Cahalan and has two children, Joel aged 11, and Gabriel
aged 7. She completed her B.A. degree cum laude in sociology at Thomas More
College i1n 1967. She also holds a M.A. degree from Notre Dame Universaty in
theology and a A.M. 1n sociology from the University of Illinois. She has
been employed since 1979 as a research associate at Westat Research, Rock-
ville, Maryland.

The following 1s a list of Margaret's publications and conference
papers:

"Trends i1n Incarceration in the United States Since 18803 A Summary of

Reported Rates and the Distribution of Offenses," Crime and Delinquency,
January 1979, pp. 9-41.

"Self-Reported Tax Law Compliance, A Pilot Survey Report," presented at the
Law and Society Associration Conference, Madison, Wisconsin, June 1980.
Co-author.

"The Correction Standards Accreditation Program: An Opinion Survey of
Correctional Employees," Final Report Submitted to LEAA, June 1981.
Co-author.

"Critical Issues 1n Corrections: The Role of Standards and Accreditation”
presented at the November, 1981 Annual Meeting of the American Society of
Criminology. Co-author.

"Change 1n Public Opinion on Legal and Crime Related Issues: A Study of
the Saliency and Fluctuation in Gallup Opinion Polls 1935-1980" presented
at the June 1982 Law and Society Conference.

"Craminal Justice Policy Advocacy Change 1n Three Occupation/ Reform
Organizations, 1870-1976: A Comparative Analysis of the Ameraican Correc-
tional Association, the International Assocaiation of Chiefs of Police and
the National Council on Crime and Delinguency," presented at the Annual
Meeting of the American Society of Criminology, November 1982,



