If you have issues viewing or accessing this file contact us a

-

National Criminal Justice Reference Service * R

JE S

g

SNy

e b By iy A e

A

i 8}
- A svinid

t
L.

ncjrs

This microfiche was produced from documents received for

inclusion in the NCJRS data.base. Since NCJRS cannot exercise

cuittrol over the physical condition of the documents submitted,

the individual frame quality will vary. The resolution chart on .
this frame may be used to evaluate the document quality.

v

22

22 :

22

L 2
s M=
i [l22
P
L
i

2

S

E
Fr

llee

N
3

i< e

MICROCOPY RESOLUTION. TEST CHART
NATIONAL BUREAU OF STANDARDS-1963-A

ot ¥

Microfilming procedures used to create this fiche comply with -
the standards set forth in 41CFR 101-11.504.

Points of view or opinions stated in this document are
those of the author(s) and do not represent the official
position or policies of the U. S. Department of Justice. : o

- e i o GETRIL — erer ae  £A  emg  imi re  es Zoy

I
i —

National Institute of Justice | ° . o P TNER
United States Department of Justice | . o s
Washington, D.C. 20531 ‘.\‘5

Date Filmed

.

t NCJRS.gov.

———

. b

]

. PR

o

S

© o
=3
s
. B N ° N
Yo . ﬁ . o
x:( ’Jf - B " © B )

ol i o ¥ R vaty \))

* : B § . @ .

41

{

0

LU

L Minnesola S\ coe
- Department of -
- \\°\Correctlons o4 “

8o e [RIEN o s
p e’ o fed
£ AR g
2] EN]
b . bl o
e Uy
] Ve 3

(¥
(=3
O
n
A
&

©

a
: .0 w N
3 -‘ 9 |

e A

e S e :

i

vt

R -



M‘
[

0

iy {

B

GENERAL REPORT

January, 1581

This research was supported in part by Grant #80 1J CX 0001 awarded from the Office

of Program Evaluation, National Institute, Lew Enforcement A551stance Administra-/

tion, United States Department of Justice. The research contamed herein does not
represent the official posmon of the funding agency

|0

PROJECT STAFF

&

GERALD J. STRATHMAN  Project Director

=

T
Gy

- - PRINCIPAL ANALYSTS - -

¥

VICTORIA B. COLAIUTA Planning and Administration

GENE LARIMORE Local Correctional Programming

MARGUERITE BITTNER Retaining Offenders in the
Community

MELINDA F. DAVIS Appropriateness of Sanctions

MARY B. WELFLING Public Protection
: Social Justice

o

MARJORIE C. GRITZKE  Economy
Efficiency

.

- = SUPPORT STAFF -~

Director
Research and Information Systems
Department of Corrections

Senior .Research Analyst
Crime Control Planning Board

Senior Research Analyst
Department of Corrections

Senior Research Analyst
Department of Corrections

Research Analyst II
Department of Corrections

Sefiior Research Analysf-
Department of Corrections

Activity Manager
Research and Evaluation Unit
Crime Control Planning Board

SCOTT KEGLER Data Management

ROBIN ROONEY-RONGITSCH ~ Cost Analysis

TIM BLANK Data Collection STEVE RUNNING Data Collection
-LANCE GROTH Data Collection - PHYLLIS SOLAND Secretarial

YOUSSEF HADDAD = Data Collection BONNIE TURRENTINE Data Collection
MARIE JUNTERMAN Data Collection SCOTT VAILLANCOURT Data Collection
LUANN PADDEN _ Secretarial CLAUDIA WASSERMAN Data Coliection
TERRI RUNGE  “ Secretarial GREGORY. WHITCOMB Data Collection

PN

SR ngany

-

e A s st ot




R ol o}

F@',Z ?

=

ACKNOWLEDGEMENTS

The research staff for this evaluation is grateful to a variety of people whose
cooperation and assistance has contributed to the success of this evaluation. A large
number of people in the Community Corrections Act (CCA) areas have contributed to
the evaluation by responding to questions from the research staff, and in many ecases,
assisting the staff in the collection and verification of data. A number of people
throughout the country have also made contributions by reviewing and ecommenting on
several preliminary documents. Special thanks are also due the Technical Assistance
Resource Center (TARC) at the University of Wisconsin - Milwaukee. TARC made
funds available in December, 1979 that allowed research staff to consult with
Professor John L. Sullivan of the University of Minnesota on sampling and design issues
and Don Thalheimer of the Institute for Economic and Policy Studies on issues related
to economy and efficiency.

Finally, special appreciation is expressed to the Advisory Group esiablished for this
evaluation. Members of this group were appointed by Commissioner Young and have
contributed to the evaluation in several ways. That group assisted the research staff
in the development of the eonceptual framework, in estabhshmg important deecision
rules for interpreting the data and by providing thoughtful criticism of the evaluation
in its various stages. The Advisory Group, of course, is not responsible for the conduct
or the findings of the evaluation.

. _,‘_S\ruw‘:

3

Rl

CEAOIN S s |

£ H H }

L“::';:J:;j

barsamvrart

EM.

oy
Focr rmeain |

LIST OF TABLES « « v o v v oo e e,

TABLE OF CONTENTS

LISTOF FIGURES « « v & ¢t v v v v v o e v o vt o ot v s e e

Chapter 1: Overview of the Minnesota Community Corrections Act
Evaluation................._.........

A. Introduction . . . . .

B.
C.

D. General Evaluation Approach. . . . . . . . .

EB

FQ

The Minnesota Commumty Correctlons Aet. . . .
Purpose of Evaluatingthe CCA. . . . . . . . .

Conceptual Framework . . . . . . . « . « . . . e e
10bjectives..‘............,,......
2. Goals . . . .
aPubthrotec’uon .
b. Economy . . .
c. Approprlateness of Offender Sanctlons C e e e e e e
3. Qutcomes . . . . . .
Using the Coneeptual Framework for Interpretmg Results .« e e

Chapter 2: Planning and Administration . . . . . + . . . . .

A.

B.

Introduetion « &« v v v v e e e e e e e e e e e e e e e e e

Issues . . .
1. Assessing Effort and Efftct Appfaxsal of Achlevements . v e
2. Assessing Factors Inhibiting Implementation: Problems and Issues
3. Assessing Factors Potentially Facilitating Implementation:
Suggestions for Resolution of Issues . . . . « . . . . . .

C. Methods. . . .
lResearchDe51gn..
2. Data Sources/Data Analyuls e et e e e e e e e e e e e e e

D. Results . . . . .

1. Planning: Summary and Conclus1ons e e e e e e e e
2. Training: Summary and Conelusions . . . . . . .
3. Research/Information Systems: Summary and Conclusmns
" 4. Budgeting: Summary and Conclusions. . . . T
5. Organizational Structure: Summary and Conclusmns e e e e e e

Chapter 3: Local Correctional Programming . . . . . '. e e e e

A.

a. Problems and Issues Associated with the Roles and
Responsibilities of the DOC
b. Problems and Issues Associated with the Roles and
Responsibilities of the Judiciary, S
County Boards and Advisory Boards . . . . « « « ¢« v + . .
c. Problems and Issues Associated with the Roles and
Responsibiliiies of Individuals. . . . . . .
d. Suggestions for Resolution . . « « « « « v v v v v 4 . . .

® e e o . . . s e .

INtroduCtion « « + v ¢ v v e e e e e e e e e e e e e e

Be ISSUES v v ¢ v i i v i e e e e e e e e e e e e e e e

C‘
D.

MethodS . v v v v ¢ v v v v e s o a e o v e e e e e
Results & & v ¢ v i v e e i e et e e e e e e e e e e e e

E. Summary and Conclusions . « « & v 4 v v 4 v o o 4 4 s 0 o .

vi

viii

P

QWO =~ UL =

=
[y

|
[\C iy g N

TDO B DD bed b e et et
DO M O ¢S 00 OB BB

(2]
[

23

23
23

25

25
25
26
27
34

(L

P



- . x N

S : ot fr ‘
sy . 4 it . s AT ‘o
PR . PPN e e 4 e e 4 ke v sk ST - - CEE T S

-

h_ﬁq,,n‘.. V.
o

@ e

4 ' v .
v
| |
Chapter 4: Retaining Offenders in the Community . . . . . « . « « . « . . 35 ) Chapter 7: Social Justice . . » o v v v v v v b v v v s e e e e e 57 |
T |
A, INtroduction « « v & v v e e b 4 4 e e 8 s e s s e e s e e s e s s 35 Efi ' A. Introduction . . . . . .. L L L e e s e e e e e 57 J
Bgl'ssueb_,,,‘,,,,,,.,,.............L... 35 . 'LJ B.Issues..........\..................... 57
Co Methods . v v v v v v v v v o o s o v v 4 e e e e e e e e e e 36 . C. Methods. . . . . . . 58
1. Research Design « « v o v ¢ v v v ¢ o o o 0 4 o o s s s o s s o & 36 { 1 1. A Method for Comparmg Actual and Predlcted Levels of .
2. Data Sources . . . 36 | Social JUStICE « . . . . L . e e e e e e e e e e e e e e e 58
3. Court Disposition Analy51s S 37 ~ 2. Estimating Actual and Predicted Numbers of Successes . . . . . . . . . 60
4. Commitment Rate ANALYSIS » « « « v o v o & o 0 o 4 0 e e e e e 37 . - 3. Estimating Actual and Predicted Numbers of Appropriate Sanctions . . 60
D. ReSUES « o v o o o v o o o ... .. . o . 38 : | i 4.Tn~=nect1ngJuvemleData......s.............. 60
1. RetamnguvemlesmtheCommumty . B e e e 38 & : D. Results : . + . . . S 62
g. Commitment Rate ANalySiS. « o « + v « o s o o o o o o o o o 38 - . E. Summary and Conelusions . . . . . + + ... e e e e 62
2. Retaining Adults in the Community. . . . . + « « ¢« ¢ « ¢ ¢ o o o 38 [ |
a. Commitment Rate Analysis. . .« « « « « « ¢« & v o o ¢ 0 s 0 .. 38 b LU Chapter 8: Eeonomy . . « v v v v v v v v v v e e e e e e e e e 66 |
b. Court Disposition AnalysiS . « « « « ¢ « ¢« o s o s o s s 0 0. 38 - : » i
E. Summary and Conclusions . « « o o o o + & s o o o o 0 o s o 4 o o 39 i A. Introduetion . . . . . . L. L L L e e e e 66 |
, L 1L BoIssues . . v i o u h e e e e e e e e e e e e e e e 66
Chapter 5: Appropriateness of Sanctions . . « « « v v ¢ ¢ v 4 0 0 0 e e 41 ‘ C.oMethods. » . v o v 0 0 v o o s e e s s e e e e e e e e e e e, 67
Y . D. Results « v o v v v i v i e e e e e e e e e e e e e e 70
A, Introduction . . & v v v v v s e b 0 e e a e e e e e e e e e e e e 41 [ ] _
Bo ISSUES « « v o« v o o o o o o o o s o b o e e e e e e e e e e 41 - Chapter 9: Efficiency . . . . . . . o o v v v v v e e e e e 73
C. Methods. . . . . 41 - . .
1. Measurement of Approprlateness Of SANCHONS » v o v o v o e e 42 A. Introduction . . . . . .. oL L L e e e e e e e 73
2. Subjects and SAMPLNE . « + ¢ ¢ 4« ¢ 4 4 4 e e e e e 4 e e e e s 44 - L Bossues . . . . . v ..o o oL . 73
De RESUILS & v v v v 4 v o o o o o o o o s o o o o s o 58 s o« s s o o 44 . C. Methods . . . v v ¢ v v 0 v v vy s e e e e e 73
1AdUItS------‘a--------a-o------'---' 44 - D.Results............. e e & e s & s s+ e 2 e+ s e e« 75
2. Juveniles . . . . 46 » |
E. Summary and CONGIUSIONS '+ « = v v v o e s e e et e e e s o 47 . - Chapter 10: Overview of the Impact of the Minnesota Commumty
» _ o Corrections Aet . . v . L L L L L e s e e s e e e e e e 76
Chapter 6: Public Protection . « « ¢ ¢« ¢ « 4 v + o ¢ o s o o o« o s o o 48 %ﬁ ‘ :
- L A. Summary of Major Findings . . . . v ¢ v v v v e s e e 76
A, INtroduCHion « + v v v v v v e e e e e e e e e e e e e e e e e e e 48 _ 1. Objectives . . v v v u e e e e e e e e e e e e 76
g: 2. Goals and Qutecomes . . . . LT { -
Public Protection—Adult Offenders . . « o « ¢« v o o o o « o o o + o o o 48 B. Is the Minnesota Community COFI‘eCtlonS Act Effectlve
| | Corrections Policy? . . . . . . 77
B. Issues - - Adult Offenders . . . . . o e e e 48 gg:‘j C. Reasons for the Failure to Achleve Goals e e e e . v s 79
: 1. Assumptions of the Community Corrections ACt - .« v v v e v v e . 48 il 1. Factors Affecting CCA Impact on Social Justice . . . + + o + v .« . . 79
2. Specifying the Adult Target Population . . . « « « « « o « o « o o 48 2. Factors Affecting CCA Impact on Efficiency . . . . . . . .. ... 80
3. Follow-up Periods for Assessing Offender Behaviors. » - « + « o o o 49 Do Conelusions =« « « v v v v v v i e e e e e e e e e e e e e e 81
4. Summary of the Issues to be Analyzed. . . « ¢ . . ‘ . . . 49 ) ’ '
C. Methods -~ Adult Offenders . . « « « o o o & ¢ o « s « o = .. 49 LlstofAssocmtedReports T T e v .. 83
1. Definition and Measurement of Public Protectlon . . 49 :
2. Research Design « « + v o ¢ ¢ v ¢ v o s o o s o 51 - !
3. Alternative Research Strategies . . o e e o .. . . . 51 :
D. Results ~- Adult Offenders . . « « « « « « o &« + & « e 51 i
Publie Protection—Juvenile Offenders . . . . . « « ¢ &« ¢ o ¢ o« & o 2 ¢ & 52
B. Issues - - Juvenile Offenders . . « . « « « « + + « . . e AP 52
C. Methods ~ - Juvenile Offenders . . . . . . . . . . .. . 52
‘D. Results ~ - Juvernile Offenders . . «.0- ¢ +« o « « . . . . . 54
E.. Summary and Conelusions . . « « o« « ¢« ¢ o ¢ o P 54

T T e AT R S i

. .




0= e e i T e —

vii

vi

—

LIST OF TABLES 3
) TABLE 7.1: Summary of Social Justice

: Lo Conclusions Based
TABLE 2.1: Community Corrections Act Evaluation: ; ﬂg sed on Adult Offender Data . . . . ... .... 65
Summary of Implementation Seores for TABLE 8.1: Pre-CCA and “
i LEHIE - i : and Post+CCA Overhead
Indices of Organizational Function [ * per One Dollar of Programming Exgzrelgittures
BNA SIPUCLULE + + « v o « o o o « o o o o v s > & o s o 0 s 15 'ﬁi {Constant Dollars, 1980) . . . . . . . . 68
) 1 . L] . » . . . . . .
TABLE 2.2: Community Corrections Act Evaluation: : ] . TABLE 8.2: Pre-CCA and Post-CCA Average Annual
Degree of Implementation of { Program Expenditures p er'Target Client s
Organizational Function and Structure i (Constant Dollars, 1980) . .

. . . . . 16 . . o e a ¢ . ¢ 4 & o e e » o 69

TABLE 8.3: Economy Goal: Continuation and Post-CCA
Total Average Annual Expenditures
(Constant Dollars, 1980) .

by Local Community Corrections Organization. . . .

TABLE 2.3: Ranks Assigned to Degree of
Organizational Structure and Funation

S =1

Attained by Local Community e - e e e e e e e e e . e e 72
Corrections Organization « « « ¢« « ¢ s o o o v 4 o 0 0 e 17 , 3 TABLE 9.1: gﬁzclii?cy Goal: Predicted and Post-CCA
otal Average Annu i
TABLE 3.1: Summary of Analyses on Local _ N per Public P%ote Ctioilé?j}él)czzgltures
Correctional Programming Before and » (Constant Dollars, 1980) .

After CCA for Ramsey with Hennepin L ‘_
as 8 COmPAriSON « « « + « o o « o s v v o o o o o o o o o o 28 ) [

TABLE 3.2: Summary of Analyses on Local o }
Correctional Programming Before and L
After CCA for Early Participants with
Recent Participants as Comparisons . '« « « « « « « o o+ o o 29 i

TABLE 3.3: 3ummary of Analyses on Local
Correctional Programming Before and
After CCA for Hennepin with
Ramsey as & Comparison . « « « « « ¢ o« o o e o 00 e . e 31

]
}

TABLE 3.4: Summary of Analyses on Local
Correctional Programming Before and
After CCA for Recent Participants with

—

T,
Early Participants as Comparisons . . « « « « « « o + « o « & 32 ﬁgé .
- [
TABLE 3.5: Summary of Analyses on Local :
‘ Correctional Programming Before and -
After CCA for Middle Participants . . . . « « &+ « o o o o v 33 N
TABLE 4.1: County Areas in Which the N
Proportion of Offenders Retained |
Increased asa Result of CCA = .« o v+ 6 o o o & o o o s 40
TABLE 5.1: Impact of the CCA on . |
Appropriateness of Sanctions. « . .+« ¢ 0 e s e e e e 45 ;
TABLE 6.1: Summary of Public Protection —
Findings Based on the Adult
Offender SAMPIE . « + + o + o o o s o« o 2 & s o o o o v o 53
19
|
i !

et g e i 45 s e e e R, T g s v 5 s 1 s




e AR S R

s i R P

/

e T T A R R R A T Rk

viii

LIST OF FIGURES

FIGURE 1.1: Community Corrections Act Areas
With Year of Entry and Largest City

FIGURE 1.2: Coneceptual Framework for the

Evaluation of the Community Corrections Act. . .

FIGURE 6.1: Summary of the Assumptions Linking the

Community Corrections Act to Public Protection .

FIGURE 6.2: Juvenile Felony Arrest Rates

FIGURE 7.1: A Method to Measure Social Justice
Underthe CCA . . « « « ¢ + & .

FIGURE 7.2: Social Justice in Red Lake-Polk-Norman .

FIGURE 10.1; A Comparison of the Conceptual Framework

With State-wide Evaluation Results .

.

50

55

59
63

78

i

=3

2%

SRELE

CHAPTER 1: Overview of the Minnesota Community Corrections Act Evaluation

A. Introduection

During the summer, 1979, the Minnesota Department of Corrections (DOC) in
cooperation with the Minnesota Crime Control Planning Board (CCPB) undertook a
comprehensive evaluation of the Minnesota Community Corrections Act (CCA). The.
evaluation represents a response to inquiries from Minnesotans and from other states
on the effectiveness of this ecommunity corrections legislation. This publication”
presents a summary of the major findings of the evaluation. A set of technical reports
is available for readers wanting additional information on methodology and results. A
list of these supplementary publications can be found at the end of this report.

An important point to stress at the outset is that t...s evaluation addresses the
effectiveness of a particular piece of community corrections legislation. The
evaluation Joes not address the utility of a community corrections approach nor of
individual community corrections programs. Rather, the evaluation investigates the
effectiveness of the Minnesota Community Corrections Act in achieving its expected
objectives and goals. The results of the study do not necessarily reflect upon the
effectiveness of individual programs nor on the effectiveness of ecommunity correc-
tions as a general correctional policy. '

[§

B. The Minnesota Community Corrections Act

In 1973 Minnesota enacted the Community Corrections Act (CCA). The Act,
representing the State’s most far-reaching criminal justice poliecy, has restructured
Minnesota's correctional services. It addresses four major concerns: 1) increasing -
institutional costs at the state level, 2) limited local correctional services, 3)-

overlapping correctional jurisdictions and 4) a lack of uniform standards for delivering -’
correctional services.

The CCA addresses the problems of rising state institutional costs in two ways. First,”
the CCA provides an incentive for participating counties to deal with ecertain-
categories of offenders Jocally by charging counties to use state institutions for such -
offenders. Second, the CCA establishes a subsidy which is intended to enable-~
participating counties to develop local correctional services. The subsidy is intended -
to allow counties to expand existing services and develop new services if & need exists.~

The CCA is intended to develop greater organizational coherence in the administration-
of correctional services in Minnesota. The overlapping of correctional jurisdictions
and duplication of corrections services is, in part, a function of different levels of
government (city, county, region and state) delivering correctional services. Responsi-
bility for the administration of correctional services is frequently shared within single
jurisdictions by different organizations dealing with adults, juveniles, probation,
parole, institutions and community programs.  The CCA addresses the problems of <
overlapping correctional jurisdietions by requiring that advisory boards be created to-
develop comprehensive plans for the delivery of correctional services in their areas.-
Finally, the CCA charges the Department of Corrections (DOC) with the responsibility -~

- of developing standards for the delivery of correctional services.

The implementation of the Act has drastically affected corrections in Minnesota. The
annual subsidy eligibility for CCA areas is now in excess of thirteen million dollars.
Of eighty-seven counties, twenty-seven have joined the Act, accounting for over—
seventy percent of the state's population. Figure 1.1 is a map of Minnesota that points _
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FIGURE 1.1:

Community Corrections Act Areas
with Year of Entry and Largest City
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out the participating counties. Hundreds of employees are covered by the Act and -
dozens of criminal justice programs operate primarily on CCA subsidies. Administra--
tive organizations and local advisory boards exist solely for the purpose of administer- -
ing the Act. Approximately 3,000 -new adult felony dispositions and 7,500 juvenile -
petitions result in CCA county supervision each year. In addition, the CCA areas-
supervise thousands of misdemeanants and serve thousands of clients prior to adjudica~-*
tion (e.g., prevention and diversion).

C. Purpose of Evaluating the CCA

In 'spite of the vast rescurces and personnel involved in and affected by the CCA,
systematic information on its operation and impact is lacking. State officials, -
legislators and county officials who must make deecisions on funding and on modifying~
CCA structure and requirements must have information on which to base their ,
decisions. The DOC has investigated the Aet's impaet on sentencing patterns and
continues to monitor court dispositions, but this information is not sufficient to
provide a full uriderstanding of the CCA's impact on the Minnesota eriminal justice
system. Other states have adopted or are considering similar legislation. However,

information is not available on the Act's impaet in Minnesota to enable informed
decisions in these states. )

The primary group for whom evaluation results are intended are Minnesota policy~~
makers such as state legislators, the Governor, the Commissioner of Corrections and -
the Crime Control Planning Board. Results will inform this group whether the goals of -

the Act have been met, whether they can be met, and why they have or have rivt been
met. . ‘

The second recipient of evaluation results is the Department of Corrections (DOC)-
which is responsible for administering the Act. Findings concerning factors which
have helped or hindered the achievement of the Act's goals can contribute to the
DOC's role in reviewing loecal plans, in developing standards, in providing technical.

assistance, and in making budget requests and policy recommendations to the Governor _
and the legislature. ‘

County officials who operate the CCA also may benefit from evaluation findings,
particularly if results suggest how CCA implementation might be improved. Sugges-
tions as to the types of organizations, policies and service delivery systems that
appear to work best can assist county officials in developing more efficient community
correctional programs. Findings on where dollars are going and with what effects can
lead to better informed expenditures.;

Several other groups will benefit from the CCA evaluation. First, nonparticipating
Minnesota counties can learn whether, how, and under what conditions the CCA
appears to be effective and, therefore, whether joining is a wise decision. Second,
other states that have adopted or are considering similar ecommunity corrections
legslation can utilize evaluation results. These results can contribute to decisions on
whether to implement community eorrections legislation and also on what combination
of elements are likely to create the most effective package. :

D. Genera_l Evaluation Approach

, Ar’evaluation of the CCA requires two major steps. First, the reseachers must obtain

information on the operation of the CCA. ‘Second, researchers must interpret these
results to conelude whether or not the CCA has been effective. The reseach staff
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then must arrive at some set of criteria according to which they can interpret results
and draw conclusions on the effectiveness of the CCA.

ey

In addition, this conceptualization avoids the necessity of establishing arbitrary levels
of achievement to determine "success". For instance, some wouldffar%ue thatt;o
has led to the retention of more offenders in the
The standard approach to select these criteria is to specify the objectives of the policy evaluate whether thet%%l;. as ‘ ethe beginning some level of increase to indicate
or program being evaluated. One compares research results to stated objectives or - g cc;]rgrr:) l::g-gg;-igg”ﬁ:vgsbief ,::agt ?e.g. retfin twenty percent more offenders in the
intentions and then draws conclusions whether the program or policy "works", whether Z:vom munthy) Since the objectives are means to other ends in this conceptualization,
It does what it is "supposed" to do, whether it is "effective" and so forth. ' | the research results will help to establish what levels of the obgectivss a%p_iear _io
: i i aj oals. These levels need not be arbitrarily
Specifying the objectives of the CCA is the first task of the research staff but it is far : f contribute to the achievement of.thegnt]c.)r% d become a research issue on which to
from a simple one. The first problem is that the Act itself is very brief and does not set at{ ;&%igu;set of the evaluation but instead be
spell out a set of measurable objectives. One then turns to original testimony and to ; repor gs.
those involved in the implementation and administration of the Act for suggestions on . §
the Act's purpose. The problem here is that the various parties who sought passage of !
fo-Wha 15 objeetives srer On. The pue ooy ey, Have different interpretations as o This secion specfies the frameork that nas resited rom the general aoproah _
WOULA" be. sprcag much. ioo. Shin, * onthe i “Taer ogtives are met, resources comnections with Act provisions and their nterrelationships are explained. Second, the-
. ) i ified.’ sumptions linkin
objectives of one special interest, other parties can reject the evaluation on the basis gfc)tal.s of ;Pichg: iglas frin;f:clﬁilatzgfa Zsthir:gl evel of outgcom es is specified and the =
that the criteria (i.e. the Act objectives) by which results were evaluated are invalid. | a a!gq’.i that o 0%1 tradictory goals may be pursued is explained. The conceptual
Final.ly, a third problem in specifying objectives is that policies are not unchanging; as ! ?r?asri:ezvtnyk is outlined in Figure 1.2. The interrelationships among Act provisions,
gg?fég:g: n?g;nbgee d:ggg]edthe CCA's passage, new objectives may develop and old objectives and goals which are discussed below are diagrammed in this figure.

Al

E. Conceptual Framework
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In addressing these problems, the research staff first made a distinetion between ; 1. Objectives
\ objectives and goals. Objectives were conceptualized as the more immediate ends s . ibuting to the goals of the CCA. They flow
that follow directly from provisions in the Act. Staff viewed these objectives as - ObJ.etheS are conceptuzzhzedbas ncontiébgtl\?f a causalgrelationShip to the attainment
mechanisms to achieve other goals, rather than as ends in themselves. Goals are the | logically from the Act and can be Se:.n i a not viewed as ends in themselves. but
larger purposes of the policy. They are logical results of obtaining the objectives. - . of the three goals. That is, these Zjec n;e.sba{e to other purposes Invéstigatio;l of
Goals of the CCA were identified by asking "why" one would pursue the objectives. X [ according to the logic of the %C ,tconb;'l_u efu]ler unde[:'standin.g of what the CCA
The research group went through this exercise of asking "why", asked key state and , !:hese; ObJeCIthGS enab}efs :;S:fi;z i;s w%e?che?r:rr?e objectives are being accc;mplished is
county personnel for their opinions and listened to legislative testimony for implieit or 18 dom.g. Moreover, nio . ot attained and for assessing
explicit answers. The process then was to go from provisions of the Act. to identify essential for determining why the final goals are or are n o
objectives, to identify goals: ! whether they can be attained through the mechanisms of the CCA.

s |
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P The first category of objectives is conceptualized as a firstbste:-E) in the irglple-mgntg;;c;ri/
ez ObJECHIVES mm—— | : . The CCA requires that participating areas submit comprehensiv; an

et Phiectives o Gonls 1 i Sfafll;etﬁeS:Amust be apprm(/]ed before Eubsidigs are allocated. A corrections A.dwsory
. Board representing various community and criminal justice sectors is respongxble. for
formulating the plan. Assumptions of the CCA are not only .tha.t plar_mmg is a
prerequisite for efficient service delivery but also that local planning is optimal. The
CCA assumes that localities, utilizing a broad spectrum of community }nterests, are in
the best position to define their correctional needs and to develop solutions.

[

Thus, if an objective can be traced to the Act and to the pursuit of some goals, efforfs

are made to include it in the evaluation; if "a goal flows logically from objectives,
efforts are made to include it.

\The criteria for selecting goals and objectives are their logical interconneetions and B b
“relationships with the Act, either as stated in the Aect or as the Act has been | =
interpreted through implementation. This method for identifying goals and objectives
has several advantages. First, it avoids the problem of having to select the goals or
objectives of any particular group or party. Second, by examining the implementation
of the Aect, this approach permits the inclusion of goals that may have developed well -
after the Act was passed. It does not necessarily tie the evaluation to original
objectives which may no longer be relevant. Finelly, by ensuring that goals and
objectives are logically related to the Act or its interpretation, this approach

identifies the issues which the researchers should investigate and, thereby, helps to
ensure that research will not be spread too thin.

The CCA also alters the administration of correctional services. It encourages 15he
centralization and coordination of Tlocal services, intends to re@uce ovgrlappmg
correctional jurisdictions (e.g., state vs. local), and through.spendmg requirements
aims to develop capacities for research, information and tralplng. VIt also encourages
citizen participation and local control of administration. It is apparent that both the
planning and administrative capacities are related (each gontrlbutes to the qther). and
also that the planning and administrative capacities al.'e.hkely to affe;ct attainment of
the next two objectives of actually developing and utilizing local services.

i
b
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Two categories of objectives are seen to follow from the Act and fr(?m _the sugcess.ful
development of local planning and administration. First, state subsidies in con]_unctlon
with local planning and administration should facilitate the development and improv-
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Act

Objectives

. Improve Planning and

Administration

a. develop local plans

b. centralize correctional
administration

g. reduce overlapping
jurisdictions

d. develop research/
information/training

- capacities

6. increase citizen
participation

f. increase logel control

FIGURE 1.2: Conceptual Framework for the Evaluation of the Communiﬂ/ Corrections
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ement of local services. Second, the Act provides disincentives (charges) not to send
target offenders to state institutions but to retain them in the community. Also, if
local services are developed and improved, they are more likely to be used. Thus,
target offenders should use community alternatives to a greater extent and should use
state institutions to a lesser extent because of the Act.

2. Goals

Goals of the CCA were developed when.the question of why one wants to pursue CCA
objectives was asked. It was determined that one might want to pursue the CCA
objectives for three possible ends — to save money, to protect the publie, and/or to
encourage appropriate treatment of offenders. ‘

a. Public Protection

The goal of public protection is stated explicitly in the Act and is generally accepted
as a goal of corrections policy. The Department of Corrections, for example, has as
its primary mission, the protection of the publie and herce the DOC has an interest in
pursuing corrections policies that lead to this end. Public policy that brings significant
risk to society is difficult to justify.

There are two ways to view public protection. First, the Act states that its goal is to
protect society more effectively. The implication of this statement is that the less
serious offenders treated locally will, overall, be less risk to society than if they were
treated elsewhere. On the other hand, some testimony surrounding CCA passage was
less ambitious and argues that the target group if treated locally would pose no
additional threat to the community. That is, the target group need not be
incarcerated since they would not be committing additional ecrimes during their
community supervision. ’

The belief that the CCA would improve levels of public protection is consistent with a
philosophy of rehabilitation. Rehabilitation is believed to be facilitated because local
correctional services provide more opportunity for maintaining family and ecommunity
ties and facilitate reintegration into community life. While most accept the need to
incapacitate certain offenders or to follow policies aimed at deterrence, the premise
guiding the CCA is that the less serious categories of offenders can and should be
rehabilitated and that this rehabilitation can best be accomplished in the community.
Institutionalization for these persons is viewed as potentially corrosive. The objec-
tives of improving local services and of keeping and treating offenders in the

community should contribute to public protection if assumptions of rehabilitation are

correct.

Also, the CCA can be supported simply on the assuniption that the target group is -

unlikely to pose a risk to society during local supervision. One need not necessarily
assume that any form of treatment/supervision works better than any other. From
this perspective one only assumes that the target group is unlikely to commit any (or
any serious) offenses so, for cost, humanitarian or other reasons, it is best to keep
them in the community. Thus, the first set of assumptions (rehabilitation) is
consistent with a belief that the public will be better protected through the CCA,
while the second assumption is consistent with the belief that society will be at no
more risk with the CCA. This second position assumes that public protection can be
maintained even if the objective of retaining offenders in the community is achieved.
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b. Economy

A second major goal of the CCA is to provide economical delivery of correctional
services. Policy that significantly increases costs for the same levels of protection is
unlikely to be acceptable to the general publie. As with publie protection, economy
requires a clear definition and an explanation of the underlying assumptions that link
the Act to the pursuit of this goal. '

Economy is taken here to refer to the net costs of a policy. An assessment of the
costs of the CCA must control for factors that might affect costs in the absence of
the CCA (e.g., inflation, other changes in the criminal justice system). It must also
carefully consider reduced costs as well as new costs. Determining the economy of
the CCA is an effort to answer the question, "How much does the CCA cost?" As with
public protection, however, there is some ambiguity whether the Act's intention was in
fact to increase economy (reduce costs) or to maintain existing spending levels. The
language of the Act, "to promote economy", is open to interpretation.

There are a number of reasons why one might expect the CCA to reduce (or, at least,
not to increase) costs. It is expected that new costs will be incurred but also that
there will be significant savings. One major assumption underlying the Act is that
community services are less expensive than state incarceration. It can be argued that
if offenders with families can remain in the community, the families will not require
welfare support. From a rehabilitative perspective, comunity treatment is expected
to reduce offender involvement in the criminal justice system and, therefore, would
reduce future criminal justice costs. It is also assumed that the organizational
changes that reduce duplication of correctional efforts should, in turn, reduce costs.

An argument frequently heard in discussions of this goal is that economy was never
"really” a goal of the CCA. The research group believes that economy should be
inecluded for four reasons. First, cost questions were salient factors in CCA testimony,
and cost arguments, whether believed or not, were used to promote the Act. Second,
while cost questions may not have been primary in 1973, they certainly are in 1981.
Evaluation results would be outmoded if the research did not incorporate contem-
porary as well as original concerns. Third, questions received from other states
concerning the Minnesota CCA frequently center on what the costs have been.
Finally, the impact of the CCA on economy is entirely unknown. While eorrectional
costs have risen, they certainly would have risen without the CCA. Mo one has
estimated yet what corrections costs would have been had the pre-CCA system
continued. ’

¢. Appropriateness of Offender Sanctions

The original conceptual fremework for the evaluation stopped with the goals of public
protection and economy and the resulting levels of efficiency. The research group and
particularly CCA practitioners, however, feit something was missing. This something
was varjously labelled "humanitarianism", "humaneness", "justice", "equity" or "fair-
ness". Although the research group recognized this goal was a salient factor in CCA
passage, it was initially eliminated because it appeared unresearchable. However, at
the suggestion of the group of persons advising the evaluation effort, staff tried to
incorporate it into the framework. It was agreed that while the issue may be difficult

to research, its inclusion in the conceptual framework enables a more accurate -

representation of the CCA.

It became apparent that the missing goal related to offenders. Goals of public
protection and costs are societal goals or what the general public hopes to get out of
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corrections policy. But there is also the perspective of the offender to consider.
Assumptions of rehabilitation were originally incorporated but even these are concern-
ed more with protecting society than with doing "right" things for offenders. As one
CCA practitioner frequently pointed out — if all we cared about were costs and
safety, we would throw all offenders into a pit. Or, to go one step further, perhaps we
would support capital punishment for all offenders.

There is, then, another correctional goal that incorporétes concerns of offenders and
needs to be considered in the development of corrections policy. After reconstructing

arguments surrounding CCA passage, several issues surfaced. One line of argument °

was that different types of offenders deserve different sanctions. Serious offenders
may deserve institutionalization but less serious offenders do not. While the
rehabilitation argument suggested that a prison environment might make less serious
offenders worse, this concern is more that it simply is not "right" to subject less
serious offenders to the severe sanction of prison. Intertwined with this position are
notions of equity. Each type of offender should receive equal treatment. Because
some counties lacked alternatives, less serious offenders might receive prison sanc-
tions. In a neighboring county with a wide range of services, the less serious offender
might receive non-residential treatment services.

These various lines of argument seem to be summarized in the goal of "appropriateness
of sanctions". The CCA was in part designed to improve local services and to
encourage the retention of less serious offenders in the community so that offenders
not deserving of institutionalization have appropriate sanctions available.

3. Outeomes

In the formulation of policy, some persons do not think beyond the level of objectives.
‘Others have goals in mind, but rarely does one have the time to think through
systematically how objectives and goals interrelate. An evaluation requires one to
reconstruct a logic that may have been implicit but probably was not articulated at
the time of formulation. An evaluation forces one to specify how a policy ought to
work. ithough policymakers probably stop with goals, it may be useful for the
research to impose one more logical step — what are the outcomes that result from
pursuit of the CCA goals?

Adding another step of outcomes to the conceputal framework appeared particularly
useful because it highlights the fact that there may be two sets of assumptions
underlying the CCA rather than one. And it highlights the possibility that these
assumptions might be contradictory. It clarifies to policymakers that there may be
choices or trade-offs to be made.

- The two outcomes outlined in Figure 1.2 are efficiency and social justice. Efficiency

represents the taxpayers' perspective. It is the relationship between costs and public
protection. How much is the taxpayer getting in terms of safety and how much is the
taxpayer paying for it?

An investigation of efficiency compares levels of public protection resulting from the
CCA to the total costs of the CCA. One position is that efficiency should be
ihereased through the CCA. If so, improvement of efficiency requires improvement in
at least protection or economy. Efficiency is improved if one receives more
protection per dollar spent with the CCA than without the CCA. This situation could
result from maintaining public protection for less, from improving public protection at
roughly the same cost, or from a variety of other combinations that result in a higher
ratio of protection per dollar.
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A second position, on the other hand, is that efficiency must only_be maintainc_ad. That
is, both public protection and economy must be maintained but neither hgs to‘1mprove.
This position is consistent with the assumption that community corrections is a more
just policy and that it should be and can be pursued without tprea.tem.ng public
protection and economy. An assessment of this less stringent objective §nvolves a
determination that the ratio of protection to costs is no different than prior to the
CCA.

Social justice, on the other hand, represents the balance of societal interests (public
safety) and offender interests (appropriateness of sanctions). There is a sense thgt
justice is not served if offenders are too forcefully treated while the pubh.c
experiences very little risk. Similarly, there is a sense that justice is not served if
offenders receive minimal sanctions while the public is at great risk.

The conceptual framework identifies two outcomes. There is a chain of logie lir}king
the CCA to each outcome. Whether both outcomes can, in fact, be achieved is an
open question. If all of the assumptions identified above should hold, thep both
outcomes should be attainable. There is, however, a position that holds that efficiency
and equity (or in this framework, justice) are incompatible. The classic argument can
be found in Arthur Okun's Equality and Efficiency: The Big Trade-Off — where
arguments are presented that one generally has to improve one at the expense of .the
other. Thus, the conceptual framework may represent a single set of assumptions
which produce two cutcomes or it may identify two sets of assumptions which produce
inecompatible outcomes.

F. Using the Conceptual Framework for Interpreting Results

The framework that spells out the logic of the CCA not only guides the research but
also is the basis for interpreting results. By fitting results into the conceptgal
framework, researchers can observe patterns of findings. The Research DeSIg_n
explains how these patterns of findings are used to address whether the CCA is
effective corrections policy and why.

Chapters two through nine present the evaluations of each objecti\{e, goal and
outecome. Chapter ten summarizes the patterns of results that are found in the eleven
CCA areas evaluated. These patterns of results are the basis for addressing whether
the CCA is effective policy and why.

P

pi—

foE——

4 3 i [

T

3
Yosmamn 4

 Mse—

e IS At

4‘
e L 3

!

1

CHAPTER 2: Planning and Administration

A. Introduction

The conceptual overview for this evaluation identifies three objectives of the-~
Community - Corrections Act. The relationships among objectives are such that,
hypothetically, attainment of one objective contributes both to attainment of other
objectives and to the attainment of the goals of the Community Corrections Act
(Figure 1.2). The objective "to improve planning and administration" derives from the
organizational requirements of the CCA. Thus, the term administration, in the
broadest sense, refers to that set of coordinated and collaborative actions, centralized
at the local level, that yields the effective and efficient implementation of the CCA.
Specifically, the objective aims to effect the emergence of local community corree-
tions organizations that manage implementation of the Community Corrections Act.
Consequently, an evaluation of attainment of this CCA objective must appraise
aspects of local community corrections organizations. ‘

Within the literature on organizations, the aspects of organizations which are
employed to define and evaluate those organizations are quite varied. In the main,
however, the aspects are categorically related to structure and function. The
organizational functions of research/information systems, training, planning, and
budgeting were selected as subject matter for the evaluation of local community

corrections organizations because these functions are required by the CCA administra-
tive rules. ' ' : ~

Organizational interaction was selected as the aspeet of organizational structure that”
was to be scrutinized because of its commonality across the literature on organiza--
tions and because of its direet applicability to the CCA. Measures related to
organizational interaction that were deemed significant inciude cooperation satisfac-~
tion, collaboration, organizational legitimacy, organizational viability, and contextual -
environmental impaet. These behavioral constructs were among those chosen because
the ability of individuals involved with CCA to achieve the objectives and goals of the~
Community Corrections Ac¢t depends, in part, upon how they define their roles and -
responsibilities and how they interact. Therefore, in order to determine if the CCA -
objective pertaining to planning and administration has been achieved at the local-
level, both organizational structure and function have been evaluated. ~

B. Issues
1. Assessing Effort and Effect: Appraisal of Achievements

In terms of the planning and administration component of the CCA model presented in
Figure 1.2, multiple sets of data had to be gathered in an effort to assess this -
component and to test its hypothesized relationship to other components.

First, in order to determine whether the objective itself has or has not been attained,
it was necessary to gather data from individuals involved in CCA about achievements,
products, and perceptions of quality with respect to organizational functions. It also
was necessary to acquire data about the structure of local community corrections
organizations, specifically, the perceptions of individuals involved with CCA across
dimensions representing kinds of interaction (e.g., cooperation satisfaction). These
kinds of data yielded information about both level of effort expended and effects
achieved. To the extent that the levels of effort and effeets achieved with respect to

s

JEUREY .



e o A

I 1

i
12 + - 13

| T T .
L L . s ‘ undergone the local community corrections organizations or to the processes that

both structure and function are supported by qualitative and quantitative data, the : ; have gr o ducgd change. ' y organizatlo p S
CCA objective can be adjudged as internally valid. In addition, quantitative data T '
indicating the presence or absence of indices of organizational functions had to be U'f 3 i 2. Data Sources/Data Analysis

gathered to yield objective measures of implementation of the CCA objective on

corrections organization. In general, the methodology employed in the evaluation of corrections organization ‘

constitutes a field study. The specific procedures adopted were: a) mail surveys; b)~
one-to-one interviews and telephone interviews; and c) content analysis of documents < |
such as comprehensive plans. : i

2. Assessing Factors Inhibiting Implementation: Problems and Issues i

In a test of a conceptual model, policy, or program it is imperati\{e not only to g’; [

ey oo 410 B e ey iy o oot ) Yy —
. a > . ’ . » ’v orm which contained structured items pertaining to the four organization

placed upon the problems and 1?sues sxmoundmg tllqe .stirug(tjgtr.e art\d gu;lctrlnqx:l igf 1‘%’:% f ﬁz functions examined: research/information systems, planning, training, and budgeting.-

community corrections organizations. As an example, iii addition to determining aH Such items were designed to yield ratings of aspects of the organizational functions

has been accomplished through the corrections planning that has occurred under CCA,

: un A and ratings of Department of Corrections performance with respect to mandates of
the problems and issues surrounding planning have been examined. The utility of this & p p P

mS an _ . the CCA as they related to organizational structure and functions. Form A also
strategy lies in its explanatory value. It answers questions about why some aspects of g included items related to organizational structure and yielded measures (ratings)
the CCA objective pertaining to corrections organization may not have been imple- : k reflecting the behavioral constructs of cooperation satisfaction, collaboration, organi-
mented to the extent anticipated by decision makers. Additionally, it may provide % zational legitimacy, organizational viability, and contextual environmental impact. In
insight into the relationship between this objective and the attainment of associated : o each CCA area, Form A was administered to all advisory board members (including
CCA cbjectives or goals. ¥ recent past members), local CCA staff (administrators, planners, evaluators, fiscal

‘ officers, probation officers, and parole officers), and CCA specialists. Two hundred

: ninety-seven individuals out of a total of four hundred one completed and returned
‘ Form A. Overall, a seventy-four percent response rate has been observed for Form A.
This figure is high enough to warrant acceptance of data as reliable. That is to say,
il _ the data/results presented can be accepted as representative of the responses of the g
: population of individuals surveyed.

3. Assessing Factors Potentially Facilitating Implementation:  Suggestions for ,
Resolution of Problems and Issues g

As a logical extension, suggestions for change in aspects of the structure and function
of local community corrections organizations have been derived. The reason this has
been done is straightforward. Suggestions for change are intended to translate into
actions that should in the future facilitate CCA implementation.

Form B was administered within the context of a second mail survey and contained a
series of open-ended items dealing with both organizational structure and funetion. It
asked respondents to identify: a) achievements with respect to research/information -
systems, planning, training, budgeting, and organizational structure; b) changes in the
above occurring after CCA entry (where applicable); ¢) problems and issues; and d)
suggestions for the resolution of problems and issues. Form B was administered to
approximately twelve individuals in each CCA area. Five of the respondents were
nominated by the CCA administrators and advisory board members from a respondent

ey g
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In summary, the first section of the CCA evaluation concentrates on the appraisal of
attainment of the CCA objective pertaining to corrections organization by examining:
a) achievements of local ecommunity corrections organizations; b) problems and issues; ,
c) suggestions for resolution of problems and issues; and d) appraisal of attainment of ﬂé’
the CCA objective pertuining to corrections organization. '

C. Methods g"{é poql gonsisting of advisory board members, CCA administrators, CCA staff, and other

. ‘ 2 1nd1v1dua1§ considered significant to the local community corrections organizations.
1. Research Design [ The remaining seven respondents were randomly selected from the same respondent |

_ . ‘ i} ) ) ) o . pool. The overall response rate for Form B is fifty-one percent (74 respondents/146
’(I;t;?n?r?::lgl?; é%gl)'lrl:gtitc?n:hzcivgll\}l;ﬁ:‘?io};l&eRt:eiZgrtcf;log)o:sgig? e)’;‘%l: lcril:sc.iigl':: ttgitMﬁ;"eﬁgéﬁ &? g; gotentlal res’[t)r?ndents). FOrdinarily, this rate is tco low to be considered reliable; {
: . owever, in this case, Form B data were combined with i |

~ applied to the evaluation of local community corrections or'ganization is a Qostt_est- ' i analyses,of comprehegsive plans and anialorlngﬁs gltdegizalgi;ngefi aﬁ'ﬁi'g‘,:,‘,’f’et:{;f

\?nllly deSIgIr‘ll; 'ghe {oglc Slfcpp?l‘ltmgl the selec.ttl‘on of tht*%t spec1f1c.rei‘earck}s ci]ezltgntelg gs @ E problems and issues, and preliminary suggestions for problem/issue resolution. One-to-

ollows. e development of local community corrections organizations is dicta y A . one interviews and telephone interviews were cofiducted with CCA administrators and

the Community Corrections Act. The local community corrections organizations that . ’ CCA staff to review preliminary findings, clarify problems and issues, and to derive a
are to evolve are intended to manage implementation of the CCA. Entire new ™ 1 concensus about the acceptability of suggestions for resolution of problems and issues.
organizations have emerged which had no direct parallels prior to implementation of | ] Thus, because multiple data sources were employed, no formal statistical inferences

YR

the CCA. As far as organizational structure is concerned, there actually is no "pre"
period. As a result, change in organizational structure occurring after CCA cannot be
assessed because the community corrections organizations were nonexistent prior to
implementation of the policy. Given resource limitations, it has only been feasible to
evaluate the structure of local community corrections organizations at the time the
.evaluation was conducted. Minimum effort has been directed to short-run changes

were drawn from the data, and all data were ultimately verified, the Form B response
rate is not problematic.

A set of measures and criteria had to be established to objectively define achieve-
mepts, that is, implementation of organizational structure and function. Implemen-
tation scores for each aspect of organizational structure and funetion considered were
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computed as the sum of: a) overall ratings of quality by CCA administrators, staff,
advisory board members, and CCA specialists; and b) "yes" responses to questions
indieating the presence of a gquantitative index reflecting a particular aspect of
organizational structure or function such as the existence of a staff planner.
(Appropriate data were gathered through analysis of comprehensive plans and annual
reports as well as through interviews with CCA administrators and CCA staff.) In
order to evaluate attainment of each aspect, the following decision rules have been
adopted: a) if the average implementation score calculated is less than fifty percent,
the aspect of organizational structure or function that is being examined is not
considered to be implemented; b) if the average implementation score is fifty to
seventy-five percent, the aspect of structure or function is considered
implemented in part; and ¢) if the average implementation score is seventy-six to one
hundred percent, the aspect of organizational structure or funection is appraised as
fully implemented.

D. Results

Comprehensive description and analysis of organizational structure and function
have been completed in order to answer two questions: "Have corrections planning and
administration improved under the CCA?" and "Is the planning and administration
component of the CCA model valid?". ’

Average implementation scores have been computed for each aspect of organizational
structure and function included in the CCA evaluation. Tables 2.1 and 2.2 report
average implementation scores and an appraisal of degree of implementation of
structure and function within and across local community corrections organizations.
Table 2.3 goes a step further and assigns ranks to the local community corrections
organizations based upon the degree of implementation observed for each aspect of
organizational structure and function employed.

On an overall basis, it can be said that organizational structure and associated
funetions have been partially implemented within local community corrections organ-
izations. (The grand mean implementation score for all indices employed is seventy-
five percent, the upper limit of the defined range for partial implementation.) To be
precise, based on the measures used to define aspects of organizational structure and
function, the coneclusion is drawn that organizations have evolved at the local level to
manage implementation of the Community Corrections Act (structure has been

achieved), but all functions of those organizations have not completely been put into
place. ;

Organizational structure plus the budgeting and training functions have been institu-
tionalized within local CCA organizations. The judgment that budgeting and training
have been instituted is based upon the appraisal that the actors, products, and
processes necessary to carry out the two functions have apparently been put into
place. Data about the effectiveness and efficiericy of budgeting and training are not
extensive, however. Thus, the actual utility of these functions (particularly of
training) cannot be reliably assessed. Further, additional qualitative data suggest that
few major problems and issues exist for the budgeting function. Training problems and

issues are subtantial both in number and suggestions for resolution, as they are in the
case of organizational structure.

Planning and research/information systems have been partially institutionalized as
functions of local community corrections organizations. The problems and issues
which have hindered full implementation are numerous.
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TABLE 2.1: Community Corrections Act Evaluation: Summary of implementation Scoras for Indices of

Orqanizational Function and Structure

Organizational Function (F)
or Index of
Organlzational Structure (S)

Planning (F)
Training (F)

Research/ Information,.,
Systems (F)

Budgeting (F)

Composite Index of
Organlzational
Structure (S):

1. Cooperation Satisfaction

2. Organizational Viabillty

3. Organizational Legitimacy

4. Contextual Environmental
Impact

5, 'Col laboration

GRAND MEAN:

¢+ Average
{mplementation Score

Degree of Implementation of Function
or Incdex of Structured

88%

81%

Partial Implementation
Full Implementation

Partial--lmplementation

Full Implementation

Full Implementation

75%

The following criteria are employed in the evaluation of degree of implementation of organizational
function or organizational structure:

1. No implementation: Average implementation score < 50% .
2. Partial implementation: Average implementation score of 50% - 75%
3. Full implementation: Average implementation score < 76%

PART{AL IMPLEMENTATION
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] TASLE 2.2: Community Corrections Act Evaluation: Degree of Implementatlon of Organizational Function and Structure i
! by Local Community Corrections Orgapnization !
ORGAN [ZAT [OMAL FUNCT fON .
. L. ) -ORGAKIZATICNAL
CCA AREA PLANNING TRAINING RESEARCH/ INFORMAT |Of SYSTEMS =~ BUDGETING STPUCTURE s
; Implementation Degree of jmplementation Degree of Implementation Dejree of Implementatlon Degree of Implemenvation - Dagres-of
: Scora Implementation Scors Implementation Score lmpiementation Score Implementation Score Imslementation
No Partial No Full Full
2y 434 Implementation 75% Implementation 40% Implementation §0% Implementation 82% ImpiemenTaticn
Partial Fuil Partial Full Fuld
Anoka 71% Implementation 92% Implementation 60% Implementation 100% Implementaticn 99% Irplerentation
Arrowhoad Regional Partial Fuil Full o ) Full Full
Corrections 71% Implementat fon 922 Implementation 90% Implementation 100% implementation 99% tmglementaticon
i Partial Full : Partial Full Partiai o
f Slue Tarth 1% Imglementation 83% Impiementation 70% Implementation 100% Implementat ion (it inplementaticn
* .
i
Crcw ¥Wing= Partial No Partial Full Partial
Yorriscn 57% Implementation 33% Implementation 50% Implementation 80% 1mplementation 714 {mplementaticn
Dedge~Fillmore- Full Rartial Full Full . full
Olmsted 86% Implementati- n 751;, Implementation 90% Implementation 80% Imp! emantation 914 {mplementatios
Partial . Full Full Full Fartiz]
! i reznesin 57% Imp!ementation +92% Imptementation 903 . Implementation 100% Imp}ementation 74% l:p femguration 1t
i : Partial Futl . Full Fall E
: i . . . E
i | Pamsey 57% Implementation 92% Implementation 1003 Implementation 514 irplementaticn i
N t
N + . . .
; ; Red Leke-Folk- Full Partial Fulli Full Full
% H Hormran 100§ lmp‘I ementation 67% Impl ementation 80% Implementation ; 1008 Implementation 88% inplementaticn
? No Full No Full Fuli
‘ Rocx-tiob les 433 Imp|ementation 92% implementztion 40% Impiementation 80% Implementation 78% implementation
1 Partial Partiai Ne Fuil Y Fuil
Tecz-vadena 714 {mplementation 75% Implementation 40% Impiementaticn 80% Implementation 85% 1 mplementation
: No Partial ' Partial Partial % Fatt
é Wash ington 43% - tmp|ementation 58% impliementation 60% impiementation 60% impl ementation % implementat lon
i
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i TABLE 2.3: Ranks Assigned to Degree of Organizational Structure and Function
g Affained by Loca!fCommuniTy Corrections Organization
! Ranks®
i : o Research/
1 CCA Information Organizational Sum of Overg!l
% AREA , Planning Training ’Sys+ems Budgeting Structure Ranks Rank
it 6W 11 8 0.0~ - 9 6 44.0 9
it '
i Anoka 4.5 3 6.5 3.5 4.5 22.0 3.5
i '
i Arrowhead Regional .
} Corrections . 4.5 3 2 3.5 4.5 17.5 1
Blue Earth 4.5 6 5 3.5 12 31.0 6
i Crow Wing-Morrison 8 12 8 9 - 10 ; 47.0 . 10 ~
I Dodge~F 11 Imore-0lmsted 2 8 2 9 1 22.0 5.5
Hennepin : 8 3 2 3.5 11 27.5 5
J Ramsey - ' 8 .3 - 3.5 7 - ==
Red Lake-Po|k-Norman 1 10 4 3.5 2 " 20.5 2
Rock-Nob les . 11 3 10 9 9 42.0 8
; Todd-Wadena 4.5 8 10 9 3 34.5 7
Wash ington 11 11 6.5 12 8 48.5 11
§: ®Ranks ranged from 1 to 12 with lower numbered ranks indicating higher degrees of Implementation. )
For example, a rank of "1?, indicates that the average Implementation score is the highest observed
for the index of organizational structure or function considered.
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In order to provide the reader with a clear picture? of what has been achieved, w?aﬁ
problems and issues exist, and what changes might be made 'go encograged lxl'e
implementation, each aspect of organizational structure .and functl_on considere '?‘he
discussed independently. Before continuing, ho.wever,. a final word is necesﬁsd&u'y.t R

measures of organizational structure and funetion Wthh. have been'employ\.- ac tl‘l y
appraise the levels of effort expended by local con'lmu'mty c_orrectml:ls orga)mdza 1o%sé
That is to say, the measures are indices of organizational m'put'whlch: a 'eggnl

what the local CCA organizations do; and b) how that effort is viewed by individuals
involved in local community corrections organizations. Because qf resources limita-
tions, minimum attempt has been made to address organizational output, e.g.,
effectiveness, efficienty, post-effectiveness.

The questions of the validity of the links between the planning and administration

component (CCA objective), the correctional services component (CCA objective), and

he economy component (CCA goal) of the Community Correcjcions Act model are
;ddressed iny the é)onclusions secgtion of the evaluation. (Evaluat}qn cf the effec.ts of
the planning and administration component upon the availgab}hty of corref:tlon{al
services and ultimately upon economy in the cost of providing thf)se services is
appraisal of organizational output, or organizational performance. It is evaluation of
the effects of corrections planning and administration upon the quantity and_ range of
correctional services available to offenders under the CCA; and, of the maintenance
or reduction in costs associated with the local management of the correctional
services.)

1. Planning: Summary and Coneclusions

Planning is a function of local community corrections orgapizations that pas been
partially implemented. The average planning implementatl-or.l seore is sixty-four
percent. The planning that ocecurs is seen (by CCA administrators, CCA staff,
advisory board members, and/or CCA specialists) to reflect deve}opmg attgmpts to
systematically identify the needs of both offender and the community and to 1ntgg_rate
eross-system resources intc correctional services to meet those needs. Addl.thnal
perceived accomplishments of planning are coordination of elements of the' criminal
justice system; reduction in duplicative correctional services, human services, ar3d
socijal services programming; and the capacity to assess cost and cost—gffectlveness in
generating planning decisions. By way of comparison, pre-CCA planning efforts are
considered to be virtually nonexistent in a majority of CCA areas. The pre-CCA

‘planning is considered sketehy, did not address all components of the eriminal justice

system, and failed to identify and access external programming and related resources
in a ecomprehensive fashion.

Available quantitative data do indicate that to some extent,. cross—syst_em'resources
are being integrated into use by local community corrections orgam.zatlon.s. . No
bbjective data exist at this time with which to assess the adequacy with which th.e
correctional needs of the offender and the community are being met, however. This
latter statement refers both to the range of correctional services fundec! by ‘(Iocal
community corrections organijzations as well as to the range of other services \e.g.,
human services, social services) potentially available through noncorrections re-
sources. Similarly, no quantitative data are available which suggest that duplicative
corrections or human/social serviees programming, if it exis’ged, has be:-en Feduced by
the planning activities undertaken by local community corrections organizations.

The average planning implementation score is sixty-four percent. ’I.‘his plann.ing inc?ex
as well as associated qualitative data indicate that problems and issues exist which

have hindered full implementation of the planning function within local community

corrections organizations. To be specifie, eight planning issues have been delineated:
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a) unclear roles and responsibilities of staf! and advisory board members; b) lack of
formal training in planning models and methods/inconsistent terminology; ¢) extreme
levels of involvement by the judiciary,probation and parole officers (over-involvement
versus abstention); d) inadequate DOC planning guidelines/technical assistance; e)
issues centering around the production of comprehensive plans (e.g., inefficient use of
staff resources, scarcity of data); f) inadequate identification/integration/utilization

of cross-system resources; g) turf problems/lack of a community corrections constitu-
ency; and h) inadequate data collection/data elements. :

The operation of these issues is thought by survey respondents to hinder communiza~
tion and cooperation in executing the planning function within loecal community
corrections organizations. Across components of the criminal justice system -and
across a diversity of educational, medical, social services, and human services areas
the existence of these issues discourages the cross-system cooperation and plarning
that should accomplish integration of resources and reduction in duplicative program-
ming. That is, full cooperation and mutual effort are not expended to yield fzross-
system planning and subsequent programming. No objective data can be presented
with which to estimate the losses or costs incurred due to the influence of the issues.

A variety of suggestions for problem and issue resolution is proposed, ineluding the
composition of a planning task force and an ad hoe asommities of eross-system
Planners to achieve integration of cross-system resources into local community
corrections organizations. ~ Other suggestions are the conduet of formal needs
assessments and inclusion of these data into comprehensive plans; provision of training
in planning models and methods; renegotiation of the role of the DOC in generating
guidelines and providing technical assistance; and a change to a two-year planning
cycle with an annual program and budget update,

2. Training: Summary and Conclusions

The achievements observed with respect to the training function are perceived by
individuals involved in local community corrections organizations to be increased
general knowledge, information, and understanding about the criminal justice system.
The effects of the training acquired are seen to be the delivery of higher quality
services to the offender coupled with personal and professional development. Never-
theless, a degree of passivity and resistance are acknowledged to exist that hinder
personal and organizational growth and development. The availability of training
funds is viewed positively. Training funds provide flexibility in securing needed
training either through the sponsoring of inhouse training or through the acquisition of
training from external agents. By way of ecomparison, there was little or no training
sponsored prior to implementation of the CCA even in areas in which associations of
criminal justice professionals existed. Additionally, post-CCA training is perceived to
be of higher quality, although the usefulness of the training is not overwhelmingly
supported. :

Quantitative data such as the existence of training policy and a training officer have
been employed to generate training implementation scores. Overall, an average
training implementation score of seventy-seven percent has been observed, indicating
that the training funetion has been fully implemented within local community
corrections organizations. Although quantitative data do show that the training
function has been implemented, no independent data have been gathered by research~
ers with which to judge the quality, effectiveness, or efficiency of training. Specifi-
cally, it is not clear if the training sponsored or funded is of utility to individual or
organizational development. Hence, to the extent that the training function is
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accurately measured by the indices incorporated here, the function can be said to be
fully implemented; but, no independent qualitative or quantitative data have been
gathered about the utility of the training function to development of local community
corrections organizations.

Six general categories of training problems and issues have been identified by CCA
administrators, staff, CCA specialists, and advisory board members: a) inadequate
training policy, guidelines, and criteria established by DOC and by local ecommunity
corrections organizations; b) inadequate assessment of training needs/insufficient
training plans; c) resistance/passivity/time constraints; d) inadequate training pro-
grams; e) absence of evaluation of training quality and training performance; and f)
funding issues, such as insufficient training funds.

In the main, suggestions presented to achieve resolution of issués are directed to the
management of the training function and to the aggregation of a training task forece to
implement strategies to resolve problems and issues. Among the suggestions deemed
viable are: a) establishment/modification of training policy, guidelines, and criteria;
b) construction of individual and organizational training plans generated on the basis of
training needs assessments; ¢) maintenance of a skilled training officer and/or training
committee; d) design and maintenance of a training activities information system to
identify, monitor, and partially evaluate training opportunities; e) design and mainte-
nance of a training accounting system to monitor attainment of individual and
organizational training plans; f) implementation of time management procedures to
allow time to participate in training activities; g) creation of a training fund of
unexpended training monies to be used by local CCA organizations on a first-come,
first-served basis; and h) dissolution of the five percent training expenditure rule and
substitution of a training budget based upon DOC approval of an organizational
training plan.

3. Research/Information Systems: Summary and Conelusions

The perception of individuals participating in local ecommunity corrections organiza-
tions is that research has emerged as a developing organizational function under CCA.
There have, however, been few comprehensive research efforts completed and
published across CCA areas. What has been done is viewed as somewhat useful and
timely, although the quality is appraised as high by individuals involved in local
community corrections organizations.  The review and approval of research/inform-
ation systems designs and processes provided by the DOC has been both good and
timely, but equivocally has only somewhdt facilitated local research/information
systems efforts. The DOC technical assistance that has taken place has not oceurred
on a systematic basis. It appears as if individuals involved in local community
corrections organizations think that additional technical assistance from the DOC is
warranted, but specific topical areas cannot be readily articulated. The inference
here is that the DOC should identify local needs with respect to research and
information systems and provide technical assistance accordingly.

In terms of quantitative data, half of the local community corrections organizations
maintain a staff researcher and a research/information systems committee or an
evaluation committee. More than half the CCA areas for which data are avaijlable do
not maintain a written research policy statement or associated guidelines or criteria.
In terms of actuel research conducted, virtually all the local community corrections
organizations have carried out studies or investigations but none have developed a
research program. No independent information about the quality of the research
conducted or its utility within decision-making contexts has been gathered here.
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Dissemination of research results has largely been inhouse through the distribution of
data summaries. Virtually all CCA areas have incorporated data within decision-
making contexts represented by the inclusion of data into comprehensive plans, but the
goodness of fit between the data utilized and the programs established has not been
estimated.  Finally, nearly alll CCA areas maintain operational computerized,
offender-based information systems.

Based upon quantitative measures of indices of research/information systems employ-
ed plus an overall rating of the research function by individuals involved in community
corrections at the local level, an average research/information systems implemen-
tation score of sixty-five percent has been computed. Based upon the impiementation
criteria delineated, this score is interpreted to mean that the research/information
systems function has been partially implemented.

rd
Five major issues have surfaced with respect to research and information systems: a)
insufficient technical assistance by DOC/inadequate research and information systems
guidelines and criteria; b) nonstandardized information systems design; ¢) insufficient
utilization of data collected; d) incomplete institutionalization of research/inform-
ation systems as a function of local community corrections organizations; and e)
prohibitive research/information systems costs.

A set of suggestions has been put forth to assist in the resolution of the issues
identified. In general, those suggestions are to: a) secure ongoing technical assistance
from DOC; b) use external consultants to provide technical assistance; ¢) eliminate
local information systems and utilize the DOC information system or & minicomputer
approach; d) seeure research resource support from university faculty and students;
and e) provide significant individuals with the information and experience necessary to
understand and accept research/information systems as a legitimate organizational
funetion.

4. Budgeting: Summary and Conclusions

Two major accomplishments have reportedly been realized within the budgeting
function of local community corrections organizations. They are: fiscal account-
ability (through program budgeting and budget review) and the ability {given certain
constraints) to project resource needs, that is, to conduct budget planning. Specific
facts about the local CCA budgeting function are: a) all of the local community
corrections organizations conduct budget analyses which are incorporated into com-
prehensive plans; b) half of the CCA areas maintain a budget officer, but in the
remaining half, the CCA administrator is responsible for constructing budgets and for
preparing budget reports; and c) as products of the budgeting function, budget
documents are thought to be somewhat easy to understand and somewhat clear by
individuals involved in local ecommunity corrections organizations. Based upon both
quantitative and qualitative data, an average budgeting implementation score has been
computed. The average budgeting implementation score of eighty-eight percent
indicates that the budgeting function has been fully implemented within local
community corrections organizations.

Four budgeting issues have been delinexted. First, county and state budgeting cycles
are not synchronized. As a result of nonsynchronous budgeting cycles, the amount of
the CCA subsidy transmitted to local community corrections organizations is not
known until almost the start of each fiscal year and unknown for the second half of
any odd-numbered calendar year. The second budgeting issue is that county and state
budget forms are different, necessitating the preparation of two different budgets for
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state and local budget review and approval. Third, quarterly financial status rgports
are inefficient and time-consuming either because the level of program expenditures
for the first quarter of a calendar year is frequently quite simil.ar to those of the last
quarter of the preceding calendar year or the level of e)gpendlturgs during the first
quarter of a calendar year is not large if a program ig just s}artlpg. up. Thus, the
monitoring of expenditures four times per year is considered inefficient because of
redundant or scarce information. A final budgeting issue that has arisen is that
advisory board members often do not understand the budgetary imphcat‘xons of policy
decisions. Without either cost data or analysis of budget impact, poss¥b1e results of
policy decisions can be overcommitment and an associated reduction in the overall
quality of correctional services provided.

Five suggestions have been offered to resolve budgeting problems and .issues: a)
application of a conservative budget management strategy to. assess and adj}lst for the
maximum possible impact of faetors on resource availability; b)_aQoptmn of the
uniform chart of accounts budgeting format or other uniform ovudgeting format; c)
scheduling of semi-annual budget reports, one to conform to the end of the fiscal year,
the other to the end of the calendar year which is the end of the county budgeting
cycle; d) require the provision of cost and impact data to ad.visory bogrd rr}embers for
incorporation within decision-making contexts; and e) provide t_echmcal information
and experience to advisory board members in the use of cost/impact data to make
poliey, planning, and funding decisions.

5. Organizational Structure: Summary and Conclusions

Five behavioral constructs representing aspects of group interaction have. bpen
employed to assess organizational structure. The behavioral constrl.xcts-and the indices
of the extent to which the econstructs have comprised organizational structure
(average implementation scores) are: a) cooperation satisfagtior}, seven!:y'-three
percent; b) organizational viability, eighty-nine percent; c) or_'gamzatxonal legitimacy,
seventy-seven percent; d) contextual environmental impact, elghty-one. pereen.t; anq e)
collaboration, eighty-five percent. With the exception of cooper:atl.on satisfaction
which was only partially implemented, the remainder of the mdxf:es show t.hat
organizational structure has been fully implemented. Local community corrgctlons
organizations have achieved types of behavioral interaction that have p'een defined as
representing organizational structure. A composite index of orgamzangnal structure
of eighty-one percent has been calculated that reinforces the coneclusion that loeal
CCA orgenizations are structured. ‘

In total, individuals involved in local community cerrections organizations hpld the
opinion that these organizations are centralized decision-making bodlgs vghlch are
integral to the operation of the CCA at the local level. The organizations hgve
achieved leveis of ecooperation and collaboration among individuals which are superior
to those which existed prior to implementation of the Community Correctiqns Act.
There is, however, a body of opinion that holds that increased cooperation and
collaboration are needed. A factor which may contribute to less than .ideal levels of
cooperation/collaboration is unclear roles and responsibilities which is the central
theme of the problems and issues identified.

a. Problems and Issues Associated with the Roles and Responsibilities of the DOC
The data pertaining to the roles and responsibilities of the DOC in rule promulgation,

review of standards compliance, and the provision of technical ass.istance are
equivocal. What is provided is considered good and timely and cooperation between
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state and local levels is considered good by individuals involved in local CCA
organizations. As a group, however, CCA administrators and staff relay the opinion
that the DOC has not generated sufficient rules, guidelines, or criteria to facilitate
local implementation of the CCA. In a related vein, the process of DOC review of
local compliance with standards is not viewed as consistent. The role of the DOC in

managing the implementation of the CCA is seen to require clarification and
redefinition.

In addition to responsibilities related to rule promulgation and review, the responsibil-
ity of the DOC to provide technical assistance to local community corrections
organizations is unclear. Because of the historie role of the DOC as the primary
coordination-control mechanism for corrections in Minnesota and because of its
statutory authority in administering the CCA, the inference has apparently been drawn
that the DOC should provide technical assistance with respect to all aspects of
organizational function identified in the CCA (planning, training, research/information
systems, budgeting). As the governmental unit maintaining authority to administer
publie corrections policy, the DOC role in providing CCA-related technical assistance
is one that requires clarification, despite the fact that the CCA mandates the
provision of technical assistance only in the preparation of comprehensive plans.

b. Problems and Issues Associated with the Roles and Responsibilities of the Judiciary,
County Boards, and Advisory Boards

Additional issues have afisen regarding roles and responsibilities. Some of these are
confusion about the authority of county boards (versus advisory boards) to review and
approve comprehensive plans, local CCA budgets, and expenditures. Another is
confusion about where the authority for supervision of court services officers and
probation/parole officers lies (county boards versus the judiciary). A third issue is the
role and responsibilities of advisory boards in undertaking cross-system planning and
produecing the annual comprehensive plan. Lack of input or insufficient input by
advisory board members into the planning process may mean that the cross-system
integration of resources mandated by the CCA does not take place. Without this or an
equivalent mechanism to achieve cross-system planning, a broad spectrum of publie

and private community resources may not be available to the target groups of
offenders under the CCA.

e. Problems and Issues Associated with the Roles and Responsibilities of Individuals

As a final issue pertaining to organizational structure, there is evidence that
individuals are to some extent unclear about personal roles and responsibilities in
implementation of the CCA at the local level. Confusion and uncertainty contribute
to the perception that increased cooperation and collaboration are necessary at the

local level. This is seen to inhibit full institution of a stable organizational structure
and to organizational development.

d. Suggestions for Resolution

The range of possible suggestions for resolution of issues pertaining to organizational
structure revolves around redefinition of DOC roles and responsibilities, revision of
relevant CCA and DOC products and processes, clarification or redefinition of roles
and responsibilities, and redefinition of local CCA goals and objectives. Specifically,
ameng the suggestions for issue resolution are: a) revision of CCA rules, guidelines,
and criteria; b) revision of procedures to monitor standards compliance; ¢) expansion
of DOC technical assistance activities; d) negotiated technical assistance schedules; e)

JR S



[

e

O T R R N A A, R S e e

formation of a technical assistance team: f) review of DOC

itio . : ) staff structure;
negotiation of technical assistance funding r’nechanisms; h) development of a trair,lingé
film or slideshow used to transmit factusl information about the ‘authority and
responsibilities of county boards and advisory boards in administering the CCA; and i)

negotigtion of individual roles and responsibilities based upon revised local CCA goals
and objectives. '
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CHAPTER 3: Local Correctional Programming

A. Introduction

One important goal of the Minnesota Community Corrections Act is to promote
economy in the delivery of correctional services. One objective that is intended to
contribute to this goal is to increase programming activity at the local level so that
fewer offendets ‘would require commitment to state institutions where the cost of
incarceration is very high. The Act reflects the assumption that offenders and
potential offenders had needs that were not adequately addressed by programming
before the CCA. When a county or set of counties participates in the CCA it is
expected that the required improvement in planning and administration in combination
with the subsidy funds will result in an improvement in the range, quantity and quality
of correctional programming available in the CCA area. :

Any organized activity at the local level which deals with offenders or potential
offenders and is part of the local corrections system is considered to be a local
correctional program. It should be understood that this is not an evaluation of the
impact of the CCA on individual programs. The effectiveness of a program in
achieving its specific goals is not addressed in the evaluation. The unit of analysis
here is the set of programs in a CCA area. ,

B. Issues

The logic of the Cemmunity Corrections Act suggests that improvement in local
correctional programming should oceur in the range of correctional services available
in a CCA area, the quantity of correctional programming, or in both of these
dimensions. The issue of the range of correctional programming addresses the variety
of services available in a CCA area. Eight generie types of services may be available
to a correctional client in a CCA area. Those service types are education, chemical
dependency, mental health, counseling in employment and living skills, supervision,
treatment, diagnosis and referral, and incarceration. The services provided in CCA
areas indicate both the perceived needs of correctional clients and also the variety of
approaches that are used in an effort to prevent, deter, or reverse potential or actual
criminal behavior. :

Improvement in the quantity of correctional programming is indicated by the number
of additional programs which are implemented to serve correctional clients or by an
inerease in the number of clients who use these programs. Variation in the number of
clients served is an indicator of the level of programming activity in a CCA area. It
does not indicate the number of individuals in a local correctional system. This is
because one individual may be in more than one program in a given year and is, in that
case, counted more than once. Data estimation procedures were used in those
instances where client data for a program was missing for some years. For example, if
data was missing for 1977 but present for 1976 and 1978, the average of 1976 and 1978
was used to estimate client data for 1977. In those instances where client data was
almost always missing, but present for one or two years, the data was dropped from
the sum of clients for the year(s) in. which it was present.

A third dimension in improving local correctional programming is the quality of-the
correctional programming in a CCA area. 'Participation in the CCA could result in an
increase in the quality of programming available to correctional clients.  This
dimension is not assessed in the evaluation primarily because the quality of correction-
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al programming cannot be conceptually defined in a way that would permit operational
measures to be developed. In this chapter, therefore, the discussion of improvement
refers only to quantitative indicies. However, if improvement in the quality of
correctional services result in more effective prevention and rehabilitative program-
ming, there will be an increase in public protection which is addressed in the
evaluation.

C. Methods

Jn order to assess the impact of the CCA on local correctional programming, the
“research design called for collecting data on each program in a CCA area's correction-
* al system each year before and after entry in the CCA. The primary source of data on
The decision
rule used is that any program serving clienis that is described in a ecomprehensive plan
is part of an area's correctional system. Conversely, programs not mentioned in the
plan are not considered part of the local correctional system.

The decision to key off of programs describzad in comprehensive plans facilitates
before and after CCA comparisons within a CCA area. However, it makes comparing
absolute numbers of programs from one area to another highly misleading. That is

M because the various CCA areas do not have a uniform definition of a program or a

uniform format for providing descriptions of programming activity. However, it is
appropriate to compare changes in a CCA area with changes in other areas.

After data was recorded from comprehensive plans, a number of persons in the CCA
N areas were contacted. The purpose of these contacts was to fill in data missing from
the deseription of some programs in the comprehensive plens and to obtain data on

* programs before the CCA. Finally, data on programming was obtained from a list of

“ LEAA-funded programs that the county administrators considered correctional pro-
grams. In spite of the variety of ways used to assemble this data set there is some
data still missing for some programs in every CCA area.

The design used to assess the impact of the CCA on local correctional programming is
> primarily a pre-test post-test design with comparison groups. The level of the range
. of services, number of programs and client use is calculated for the period prior to an
area's participation in the CCA. These levels are compared to the levels of these
three indicators after a county has begun participation. Before CCA and after CCA
. levels are calculated by summing yearly levels and dividing by the number of years in
“the period. Change is measured by the percent increase or decrease from the average

™ level before the CCA to the average level after the CCA. For every CCA area, the

. period before the CC:. starts with 1972 data and extends to the year the area entered
. the Act. The period after the CCA starts with the year the area entered the Act and
" extends through 1979.

Because CCA areas entered the Act in different years, it is possible to use CCA. areas
with different entry years as comparisons. This feature of the design is disecussed in
some detail in the introduetory methodology section of the Minnesota Community
Corrections Act Evaluation: Research Design.

If the data collected show an improvement in local correctional programming after a
CCA area has entered the Act that is greater than the improvement, if any, in
comparison areas.'it will be inferred that the improvement in the CCA area is a result
of the Aet. Improvement will be inferred if either of the two indicators of quantity of
programming increases or the range of services provided locally increases. No specific
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level or combination of increase is hypothesized. What is of interest are patterns of

improvement or the lack of improvement in the context of the theory of the CCA as ~

diseussed in the conceptual overview section of the Research Design.
D. Results

Tables 3.1 through 3.5 summarize the effects of the CCA on local correctional
procramming. Tables 3.1 and 3.2 show the effects of the CCA on the early
participants with the most recent participants as comparison areas. Tables 3.3 and 3.4
show the effects of the CCA on the most recent participants with the early
participants as comparison areas. Table 3.5 shows the effects of the CCA on the
middle participants. There are no appropriate comparison areas for the middle
participants. ‘ .

Table 3.1 indicates the increase in number of programs and client use for Ramsey with
Hennepin as a comparison area. These two areas are presented separately as their size
is so mueh greater than the other CCA areas. The pre-CCA period for Ramsey is from
1972 through 1973. The post-CCA 'period is from 1974 through 1979. For Hennepin,
data on number of programs and client use can be used for comparison from 1972
through 1977. Hennepin entered the CCA in 1978 which makes that year and 1979
inappropriate for comparison purposes.

Table 3.1 shows if the two areas showed an increase in number of programs or in client
use. This is indicated by the presence of a yes or no. Also shown is the percent
inerease and the level of programming activity before and after the CCA from which
the percent increase was calculated. These data indicate that Ramsey inecreased its
number of programs and client use sixty-one percent and ninety-nine percent respec-
tively, whereas in Hennepin there was no increase in number of programs and only a
thirteen percent increase in client use. Therefore, it is appropriate to conclude that
the CCA goal of improving local eorrectional programming in Ramsey is achieved.
Because both Ramsey and Hennepin offered the full range of servmes prior to and
after participation, no increase was possible on this indicator.

Table 3.2 presents summary data on the increase in range of services provided, the
increase in programs, and the increase in client use prior to and after the CCA for
Dodge-Fillmore-Olmsted and Crow Wing-Morrison, The recent participant areas of
Blue Earth, Washington, and Region 6 West are included as comparison areas. Dodge-
Fillmore-Olmsted and Crow Wing-Morrison have the same before and after periods as
Ramsey, 1972 through 1973, and 1974 through 1979. Similarly, data from Blue Earth
and Washington can be used for comparison purposes exactly as Hennepin was in Table

3.1. Both of these recent participants entered the CCA in 1978. However, Region 6

West entered the Act in 1977 which means the comparison post-CCA period for Region
6 West is from 1974 through 1976. The decision rule for comparing percent increase in
levels of local correctional programming in Dodge-Fillmore-Olmsted and Crow Wing-
Morrison with the three comparison areas is that the early participant has to show an
increase of a greater magnitude than two of the three comparison areas before it can
be inferred that the increase is attributable to participation in the CCA.

Dodge-Fillmore-Olmsted and Crow Wing-Morrison increased their range of services
seventy-one percent and twenty-nine percent respectively. However, two of the
comparison areas showed a greater increase than did Dodge-Fillmore-Olmsted in the
same time periods. All three of the comparison areas increased their range of services
to a greater extent than did Crow Wing-Morrison. Therefore the increase in range of
services in Dodge-Fillmore-Olmsted and Crow Wing-Morrison cannot be attributed to
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TABLE 3.1: Summary of Analyses on lLocal Correc+lonal’Programmlng Before and After CCA for Ramsey wlth
Hennepln as A Comparison '
Increase Increase
In Programs In Cilents
KC\;_?
Yes Yes

(99%)
Pre~CCA (1972-1973) 9148

Pre~CCA (1972~-1973) 18

Post-CCA (1974-1979) 29 Post-CCA (1974-1979) 18179

Yes

Hennepin ‘ No
(13%)
Pre-CCA (1972-1973) 13 Pre-CCA (1972-1973) . 30701
-Post~CCA (1974-1977ﬁ\13 Post-CCA (1974-1977) 34818
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TABLE 3.2: Summary of Analyses on Local Correctlional Programming Before and After CCA for Early Partliclipants
with Recent Participants as Comparisons
Increase Increase Increase
Early Particlpants In Services In_Programs In Ctlents
Dodge-Fi1 Imore-
Oimsted " Yes Yes Yegh#*
(71%) (160%)
Pre-CCA (1972~1973) 3.5 Pre-CCA (1972-1973) 2.5
Post-CCA (1974-1979) 6 Post-CCA (1974-1979) 6.5
Crow Wing-
Morrison - Yes Yes Yes -
(29%) (140%) (166%)
Pre-CCA (1972-1973) 3.5 Pre-CCA (1972-1973) 2.5 Pre-CCA (1972-1973) 135
Post-CCA (1974-1979) 4.5 Pos+-CCA (1974-1979) 6 Post-CCA (1974~1979) 259 o
; &
Recent Particlpants
(Comparisons)
Blue Earth Yes Yes Yes
: (112%) (87%) (97%)
Pre-CCA (1972-1973) 2 Pre-CCA (1972-1973) 2 Pre-CCA (1972-1973) 359
Post-CCA (1974-1977) 4.25 Post-CCA (1974-1979) 3.75 Post~CCA (1974-1979) 709
Washington Yes Yes Yes
(100%) (137%) (80%)
Pre~CCA (1972-1973) 2 Pre~CCA (1972-1973) 2 Pre~CCA (1972-~1973) 547
Post-CCA (1974-1977) 4 Post-CCA (1974-1977) 4.75 Post~CCA (1974-1977) 983
Reglon_6 West : Yes Yes ‘ No
(33%) (33%) _ (-37%)
Pre-CCA (1972-1973) 4 Pre-CCA (1972-1973) 5 Pre-CCA (1972-1973) 400
Post-CCA (1974-1976) 5.33 Post-CCA (1974-1976) 6.66 Post~CCA (1974-1976) 250
**Inference based on post-CCA data only.
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participation in the CCA. Both Dodge-Fillmore-Olmsted and Crow Wing-Morrison
increased their number of programs more than all three of the comparison areas. This
increase can, therefore, be attributed to participation in the Aect.

Because of missing data on client use in the pre-CCA period a before and after change
could not be calculated for Dodge-Fillmore-Olmsted. However, since participation,
they have shown an increase in client use of programs. While this increase may be the
result of participation in the CCA it is not possible to make such an inference with
certainty. Crow Wing-Morrison however shows an increase in client use of a much
greater magnitude than any of the coimnparison areas.. This increase is clearly
attributable to participation in the Act. ‘

Table 3.3 shows the effects of the CCA on Hennepin with Ramsey as a comparison
area. The pre-CCA period for Hennepin is from 1972 through 1977. Hennepin entered
the CCA in 1978. The post-CCA period for this table is 1978-1979. For Ramsey, the
pre-CCA period is from 1974 through 1977. The only datae used from Ramsey is from
the years after it entered the CCA. Because both Hennepin and Ramsey provided the
full range of services, both before and after the CCA, no increase is possible on this
‘indicator. Hennepin shows no increase in progams and client use after begining
participation in the CCA. Ramsey, on the other hand, continued to show increases in
this time period. In Hennepin the CCA objective of improving local programming is
not realized. Changes in the quality of programming before and after the CCA has not
been assessed in Hennepin or any other CCA area,

Table 3.4 summarizes the effects of the CCA on the three most recent participant
areas. For Region 6 West the pre-CCA period is from 1972 through 1876. The period
after the CCA is from 1977, when Region 6 West began participation, through 1979.
Blue Earth and Washington entered the Aect in 1978. The pre-CCA period for these
two areas is from 1972 through 1977. The post-CCA period is 1978-1979. Data for the
years 1974 through 1979 from Dodge-Fillmore-Olmsted and Crow Wing-Morrison are
used in Table 3.4 as comparisons. In order to infer that increases in the three most
recent CCA participants are attributable to the CCA, the magnitude of the increases
has to be greater than the inereases in both the comparison areas.

All three of the recent participants show increases in range of services and client use
that is greater than the increases in both the comparison areas. Washington and
Region 6 West show an increase in number of programs that also is greater than the
increases in the comparison areas. The increase in the number of programs in Blue
Earth is not greater than the increases in Dodge-Fillmore-Olmsted, one of the
comparison areas.

Table 3.5 sumarizes the range in local programming among the four CCA area middle
participants. These areas began participation in the CCA in 1976. Because there are
no appropriate comparison areas this is a before and after comparison only. All four
of these areas showed strong increases in both the range of services provided and in

. the number of correctional programs. Anoka, Arrowhead Regional Corrections and

Todd-Wadena also show an increase in client use. Table 3.5 indicates therefore, that
all four of the middle joiners improved their local correctional programming after
participation in the CCA. '

Among ‘the ten CCA areas that show increases in at least one indicator of correctional
programming, five emphasized improvement for juvenile clients and one area empha-
sized improvement for adults. The remaining four areas show no particular emphasis.
In almost all areas the improvement in programming has been developed for pre-
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1 TABLE 33: Summary of Analyses on Local Correctlonal Programming Before and After CCA_for Hennepin with
I ‘ Ramsey as a Comparlson
|
i
}. Increase Increase
In Programs In_Cllients
Hennepin No No
Pre-CCA (1972-1977) 13 Pre-CCA (1972-1977) 33446
Post-CCA (1978~1979) 13 Post-CCA (1978-1979) 32029
Ramsey Yes ‘ Yes
(22%) 6%)
Pre-CCA (1974-1977) 27 Pre-CCA (1974-1977) 17844
Post~CCA (1978-1979) 33 Post-CCA (1978-1979) 18848
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TABLE 3.4; Summary of Analyses on lLocal Correctional

Programming tefore and After CCA for Recent Participants

with Early Participants as Comparisons

Recent Participants

 Blue Earth

Increase
In Services

Yes
(100%)
Pre-CCA (1972-1977) 3.5

Increase
in_Programs

Yes
(58%)

Increase
In Cilients

Yes
(92%)

Pre~CCA (1972~1977) 3.17 Pre-CCA (1972-1977) 592
Post-CCA (1978-1979) 7 Post-CCA (1978-1979) 5 Post-CCA (1978-1979) 1134 .
' Wash ington Yes Yes Yes
(50%) (96%) (166%)
Pre-CCA (1972-1977) 3.33 Pre-CCA (1972-1977) 3.8 Pre-CCA (1972-1977) 837
Pos+~CCA (1978-1979) 5 Post-CCA (1978-1979) 7.5 Post-CCA (1978-1979) 2229
Region 6 West Yes Yes Yes
(46%) {295%) (295%) (95%)
Pre-CCA (1972-1976) 4.8 Pre~CCA (1972-1976) 6 Pre~CCA (1972-1976) 310
Post-CCA (1977-1979) 7 Post-CCA (1977-1979) 23.7 Post-CCA (1977-1979) 604
Early Participants
(Compatisons)
Dodge-Fillmore~
Qlmsted Yes Yes Yes
(13%) (58%) (56%)
Pre~CCA (1974-1977) 5.75 Pre-CCA (1974-1977) 6 Pre-CCA (1974-1977) 943
Post-CCA (1978-1972) 6.5 Post-CCA (1978-1979) 9.5 Post-CCA (1978-1979) 1476
Crow Wing- Yes No Yes
Morrison (18%) (12%)
Pre-CCA (1974-1977) 4.25 Pre~CCA (1974-1977) 6 Pre-CCA (1974-1977) 345
Post-CCA (1978-1979) 5 Post-CCA (1978-1979) 6 Pos+-CCA (1978-1979) 387
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TABLE 3.5: Summary of Analyses on lLocal Correcflonal Programming Before and After the CCA for Middle Participants
Increase Increase Increase
Middle Participants In_Range In_Programs In Cl tents
Anoka | Yes Yes Yes
(211%) (124%) (99%)
Pre~CCA (1972-1975) 2.25

Red Lake-Polk-

Post-CCA (1976-1979) 7

Pre-CCA (1972-1975) 6.25

Post-CCA (1976-1979) 14

Pre-CCA (1972-1975) = 3269
Post-CCA (1976-1979) 6495

| Yes Yes No*
{ Norman - (150%) (100%) o
Pre-CCA (1972-1975) 2 Pre-CCA (1972-1975) 2
Post-CCA (1976-1979) 5 Post-CCA (1976-1979) 4
! Arrowhead Reglonal Yes Yes Yes*
Corrections . (73%) t167%)
Pre-CCA (1972-1975) 3.7% Fre-CCA (1972-1975) 3
Post-CCA (1976-1979) 6.5 Post~CCA (1976-1979) 8
Todd-Wadena Yes Yes Yes"‘
(41%) : (111%) » (233%)
Pre-CCA (1972—1975) 4.25 Pre-CCA (1972-1975) 2.25 Pre-CCA (1972-1975) 78
Post-CCA (197/6+1979) 6 Post-CCA (1976-1979) 4.75 Post~CCA (1976-1979) 260
*|nference based on post-CCA data only.
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adjudication and post-adjudication clients as opposed to pre-offenders. Pre-adjudica-
tion refers to offenders who have been arrested but not sentenced and post-
adjudication refers to offenders who have been arrested and sentenced.

E. Summary and Conelusions

Tables 3.1 through 3.5 include summaries of the effects of the CCA on Jocal
correctional programming. The analysis which is summarized in these tables is
intended to test the assumption of the research model that participation in the CCA
should result in achieving the objective of improved iocal correctional programming.
Improvement is assumed in the model because of subsidy funds and improved local
planning and administration. In ten of the eleven CCA areas gnalyzed the CCA
objeetive of improving local programming was realized. Therefore the Community
Corrections Act can result in the realization of this objective.
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CHAPTER 4: Retaining Offenders in the Community

A. Introduction

The third objective of the Minnesota Community Corrections Act is retaining

offenders in the community. This is seen as a major objective which contributes to the~

goals of the CCA by promoting public protection, economy and/or appropriateness of
sanctions. Thus, if the logic of the conceptual framework is sound, results which
indicate retention of offenders are a prerequisite to achieving other goals and
outcomes of the CCA.

B. Issues

This segment of the larger evaluation effort was designed to answer two basic
questions:

1) Can the CCA, through the use of incentives and disincentives, increase the
proportlon of adult and juvenile offenders retained in the local community? (Has this
happened in at least one county area?) :

2) Has the CCA since its inception increased the proportion of adult and juvenile
offenders retained in the local community? (In aggregate, has the proportion of
offenders retained increased in a majority of the participating counties?)

If results indicate that counties can achieve the objective of retaining offenders, it
can be inferred that the incentives offered by the CCA are sufficient to bring about
the desired change. If results indicate that counties as a whole do not retain more
offenders in the community, it can be inferred that the incentives and disincentives

offered are not sufficient to change sentencing patterns and that the logie supporting
the Act may be faulty.

The critical issue in the evaluation of the incentives offered by the CCA to retain
offenders in the community is whether or not the same results would have occurred
without CCA legislation. Even if fewer offenders are retained after CCA entry, if it
can be demonstrated that without the CCA the results would be even worse, then it
can be concluded that the CCA was instrumental in retaining offenders. The basic aim
of this portion of the evaluation is to estimate net effects of the CCA. In order to do
this, however, it is necessary to eliminate or minimize contaminating influences.
Where such influences cannot be controlled, recognition that some of these confound-
ing factors or processes exist and may obscure the effects being measured will help in
interpreting the findings and, perhaps, explain why certain results occur. One such
contaminating factor that affected juvenile commitments was the Juvenile Justice and
Delinquency Act of 1974 which required deinstitutionalization of juvenile status
offenders in states participating in the Act. Since the impact of the Delinguency Act,
however, could be expected to affect CCA counties and non—CCA counties equally the
effects of this Act would be-minimal.

Another problem that may affect all portions of the CCA evaluation but particularly
those portions using arrest, court dispositions or commitment data is the variableness
of the data. It is'evident that a wide range of crime rates exist among counties. This
range suggests that there may be significant qualitative differences between high and
low rate counties and thus the effects of the CCA may not be similar. This variability

v

e U S RN ST

SN



-

_—— - ———

36

reduces the measureable impact of the CCA. Another issue that makes measurement
of changes difficult is the gradual phasing in of ecounties into the Act.

There are other issues that may impact on the outcome for individual counties. One of
these is that of 'pre-level’; that is, a county with a high proportion of convictions
resulting in commitment before entry into CCA may find it easier to reduce this
proportion than the county that has a relatively low proportion of commitments prior
to entry into the CCA. Stability ¢f effect may also have some bearing on whether or
not a county shows a substantial reduction in proportion of commitments. There is
some evidence that the early period after entry shows a greater rate of decrease than
later periods. Some or all of these factors may play a part in the overall outcome, but
more particularly in the individual county areas being evaluated.

C. Methods
1. Research Design

The key to evaluating whether or not the CCA had the desired effects of retaining
offenders is to identify changes that have occurred and to determine whether these
changes can be attributed to the CCA. An effort must be made, then, to forecast how
many juveniles and adult offenders would have been committed if the CCA had not
“been enacted. This difference, if any, between predicted and actual commitments can
be attributed to the CCA.

:‘There are several methods used to address these questions. One of these is a multiple

" time-series design in which historical data are plotted for a series of periods before
and after CCA entry. If a change oceurs and is maintained after CCA entry, one can
infer that the change is due to the CCA and not to a general trend that has been
oceurring or to a deviant year before or after entry. If such a change does not oceur
in comparison counties or in non-CCA counties, rival explanations can be controlled
and the inferences regarding the effect of the CCA are stronger.

“Another method involves the use of forecasting techniques. Pooled or combined data
from non-CCA and/or pre-CCA counties are used to determine the overall trend. This
trend (slope) is used to forecast what would have been expected in each county area
had the CCA not been enacted. The difference between actual and expected
commitments is calculated to determine how many juveniles and adults were retained
due to CCA.

2. Data Sources

_Data for this analysis wes obtained from three sources: 1) court disposition data which

‘provides quarterly counts of the number of adult felony convictions in which the
‘sentence was commitment to a state institution. These felony offenses are further
broken down into chargeable and non-chargeable offenses. Chargeable offenses are
those for which the statutory maximum sentence is five years or less; non-chargeable
offenses are those for which the statutory maximum sentence is over five years. It is
on this basis that a county is charged or not charged a per diem for adult offenders
committed to a state institution. AIl juveniles, with the exception of a few serious
juvenile offenders, are deemed to be chargeable. Quarterly court dispesition data for
adults are available for all participating county areas from July, 1972 through
December, 1979. 2) Commitment data are available annually for all adults and
juveniles committed to state institutions from 1970 through 1979. These records are
available for all counties. The pri.ary reason for using this commitment data for
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adults is to provide some corroboration of the findings relating to coyrt disposi‘gion
data and to provide some basis for judgmental decisiofis that are made in fopecastlng.
3) Population-at-risk for adults and juveniles is caleculated bgsed on estlmrrt‘ites of
population in Minnesota counties by the Minnesota State Planning Agenc_:y. fhe age
groups defined as at-risk populations are thirteen through seventeen for Juvemlgs aqd
eighteen to thirty for adult offenders. The rationale for these age group choices is
spelled out more fully in the Technical Report: Retaining Offenders,

3. Court Disposition Analysis

Pre-CCA court dispositions are obtained by pooling data from all availa.ble c.ount‘y
areas and dropping out counties as they enter the Act. The result of this action is
sixteen pooled quarters of pre-CCA court activity for chargeable and non-chargeable
offenses. Hennepin and Ramsey are treated separately because it is felt that the large
volume of cases from those two areas would distort the results. The proportion'of
commitments for each category of offense is caleulated and a moving average applied
to minimize seasonal as well as random variation. The slope of this series of
proportions is calculated and used as a comparison for each CCA_county area. 'I"he
slope may be defined as the average amount of change per unit of time over the peg'lod
measured. This slope is applied to the pre-CCA base rate and expected proportlons
calculated. These proportions are then converted to expected commitments by
multiplying the proportions by actual court dispositions during each post-CCA quarter.
This approach is based on the assumption that CCA county areas would be expected to
change the direction and volume of commitments in the same manner that pre-CCA or
non-CCA proportions change.

4. Commitment Rate Analysis

Commitment rates based on population at-risk are calculated for juveniles and adults
for all CCA county areas and pooled pre-CCA and non-CCA counties for the years
1970 through 1979. The pooled data are used to calculate the slope or pattern of adu;t
and juvenile commitment rates. In the same manner as described abpve, the siope.ls
used to predict expected rates for both juvenile and adult commltments_. Again,
Hennepin and Ramsey are treated separately. Where large discrepancies occur
between results based on adult court disposition data and commitment rate data, the
data are examined and reconciled as much &s possible.

The possible results and corresponding conclusions are presented below.

Results Conciusion

Incentives (disincentives)
offered by CCA are
sufficient to change
sentencing patterns

Reduction in proportion of
chargeable offenders committed
to the state

Incentives (disincentives) offered
by the CCA

are not suffiecient to

change sentencing patterns

No reduction in proportion of
chargeable offenders
committed to the state
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Reduction in proportion of
non-chargeable offenders
committed to the state

Increased community
alternatives are
sufficient to change
sentencing patterns

No reduction in proportion
of non-chargeable
offenders committed

to the state

Increased community
alternatives are not
sufficient to change
sentenecing patterns

D. Results
1. Retaining Juveniles in the Community
a. Commitment Rate Analysis

The 1973 legislation required that counties under the Aect pay a daily charge for
juveniles committed to a state institution. This provision was later changed to exclude
a small number of juveniles who were committed for serious offenses and assigned to
the Department of Corrections Serious Juvenile Offender Program.

Results of this analysis indicate that the net effect of the CCA has been to reduce
juvenile ecommitments in most county areas. Juveniles retained as a percent of
expected commitments ranged from seventy-six percent in Dodge-Fillmore-Olmsted to
an increase in commitments in Hennepin and Blue Earth. The total number of
juveniles retained is estimated to be 273. Despite this overall commitment reduction
of almost thirty percent in CCA counties, the impaect on state correctional institutions
seems less dramatic; less than a one percent (3) reduction in 1974 to a nineteen

percent (35) reduction in 1978.

During the six year period since the first county entered the CCA, the average
reduction in juvenile institution population attributable to the CCA is five percent or a
reduction in the averaage daily population of fifteen juveniles.

2. Retaining Adults in the Community
a. Commitment Rate Analysis

Although the commitment rate analysis was seen as a means to incorporate revoca-
tions and population-at-risk, the primary advantage of the analysis is to serve as
corroboration of results using court disposition data. While results from the two data
sets are not identical for each county area, the findings are generally compatible.
Overall the percent of expected commitments retained in the community ranged from
fifty-four percent in the Red Lake-Polk-Norman county area to eleven percent in the
Arrowhead Regional Corrections area. There are five county areas in which the
commitments are greater than expected The total percentage of expected commit-
ments retained in the community is less than eight percent.

b. Court Disposition Analysis
Forecasting using court disposition data is done for both chargeable and non-

chargeable offenses. The difference between expected and actual commitments is
then calculated for each county area. The estimated total number of offenders
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retained in the community during the entire period of CCA participation is 266. This
represents a twelve percent reduction in expected commitments. In five county areas
the proportion of chargeables retained actually decreased; these are Todd-Wadena,
Arrowhead Regional Corrections, Anoka, Region 6 West and Hennepin. The proportion
of non-chargeables retained decreased in three county areas: Crow Wing~Morrison,
Hennepin and Washington.

E. Summary and Conelusions

The conclusions drawn from this evaluation relate to the original questions posed in
the discussion of issues. Can the CCA increase the proportion of offenders (juveniles)
retained in the community? Has the CCA increased the proportion of offenders
(juveniles) retained in the community?

The answer to the first question as it relates to juveniles is cleurly positive. Five
counties experienced a reduction of fifty percent or more in expected number of
juveniles committed. Overall the reduction in commitments is almost thirty percent.
Only Blue Earth and Hennepin failed to reduce commitments and actually showed an
increase of four percent over expected commitments. However, since the majority of
counties did demonstrate a reduction, it can be concluded that the CCA has increased
the proportion of juveniles retained and that as a whole the incentives (and disincen~
tives) offered by the CCA are sufficient to encourage counties to retain juvenile
offenders in the community.

These same questions can be answered for adult offenders. Again, the answer to the
first question is clearly positive. Nine counties did reduce the proportion of offenders
committed. The answer to the second question is less clear. An average of forty-five
adult offenders are retained annually which represents a four percent reduction in
actual commitments to adult correctional institutions. This represents an average
annual reduction in institution population of approximately sixty-seven offenders.
These figures are based on court disposition data and thus do not include revocations.
If actual commitment data were used the reduction in ecommitments would be around
three percent which would result in an average institutional population reduction of
approximately fifty-one offenders. Six county areas increased the proportion of
chargeable offenders retained arnd seven county areas inereased the proportion of non-
chargeable offenders retained. Because the majority of the county areas did increase
the proportion of offenders retained, it must be concluded that the CCA has increased
the number of adult offenders retained and that the CCA incentives (disincentives) are
sufficient to change sentencing patterns in the majority of CCA county areas. It must
be remembered, however, that the actual numbers retained are relatively small.
Whether or not the number of offenders retained is sufficiently great for some
counties to achieve other goals will be discussed in the overview of this report.

Table 4.1 summarizes ‘these conclusions.
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TABLE 4.1: County Areas in Which the Proportion of Offenders
“ Retained Increased as a Result of CCA

~CCA  Area

Dodge-Fil Imore-Olmsted
Rémsey

Crow Wing~Morrison -
Red Lake-Polk~Norman

Todd-Wadena

Arrowhead Regional Corrections

Anoka

Region 6 West
BlueanrTh
Hénneﬁih

Washiﬁg?on”

Adults

Non-Chargeable

“Juveniles Chargeable
X X
X X
X X
X X
X -

X
X
X
X
X X

X X X X . X X
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CHAPTER 5: Appropriateness of Sanctions

A. Introduction

Improved programming and the retention of offenders in those programs are expected
to encourage certain underlying goals that benefit both society and the offender. One
of these is appropriateness of sanctions. The CCA is expected to bring about more —
humane, fair or equitable sanctions for both adult and juvenile offenders.

For adults, the intent is that serious offenders may deserve institutionalization while
less serious offenders do not. For juveniles, the Act indicates that the appropriate
sanetion is elmost always in the ecommunity. Therefore, appropriateness is evaluated -
primarily in terms of commitment-noncommitment. Thé appropriateness of the types~
of community sanections received is not included in the evaluation of this goal because
it is not implied by the Act. and is not considered central to assess the Aet's impact.

B. Issues

The question in this section of the evaluation is: What is the effect of the Community
Corrections Act on appropriateness of sanctions? For adults, two ansalyses are
conducted on appropriateness of sanctions. The first analysis focuses on the initial
sentence. The second includes a two year follow-up period to incorporate sentence
changes. This second analysis takes into aceount the sanction that offenders
eventually experience rather than just the initial sentence and is considered more
important in evaluating this goal than the sanction imposed at the time of sentencing.
If sentencing practices change as a result of the CCA but these new, perhaps more
appropriate, sanctions are later changed to inappropriate sanctions, there is no lasting
benefit for the offender. For example, a lower severity offender may be placed on
probation and later have that probation revoked for a technical violation. The’
eventual sanction, prison, would not be appropriate for the offense. The wider range
of community sanctions afforded by the CCA (more probation options, treatment
facilities, jails and jail programs) should allow judges to impose additional sanctions
without having to resort to the inappropriately severe sanction of prison. If initial
sentencing changes, but subsequent alterations obliterate the change, the goal of
appropriate sanctions is not being achieved. '

For adult offenders an important supporting analysis investigates the effect of the
CCA on types and durations of community sanctions imposed at sentencing. While the
principle analysis focuses on the appropriateness of commitment-noncommitment,
there are clearly implications for appropriateness in terms of community sanctions.
The distribution of sanctions within the community (probation, jail, fines, ete.) may be
changing because of the CCA. The length of probation and jail time may also be
changing because of the CCA. This information is presented descriptively and is not
used in the overall conelusion of the Act's impact on appropriateness.

For juveniles, only the initial sanctiocn can be probed because of various data collection
problems noted in the Minnesota Community Corrections Act: Research Design. The
juvenile section of the analysis is adapted from the Retaining Offenders in the
Community analysis.

C. Methods

The analysis of appropriateness of sanctions for juveniles is entirely separate from~
that for adults. While it would be. ideal to extend to juveniles the research design ~




employed for adults, this is not possible. First, a comparable study looking at juveniles
would have consumed the entire evaluation budget, since a sampling frame of all
adjudicated juveniles is not available as is the case for adults. Second, access to
juvenile court, probation and diversion files is not clearly legally mandated as it is for
adults. Since a data set comparable to the adult one is not available for juveniles,
researchers made inferences from the commitment rate analysis in the Retaining
Offenders in the Community section. It should be noted that the design for juveniles
in appropriate sanctions is therefore weaker than that for adults.

The evaluation of adult sanctions requires measuring the appropriateness of sanections
of offenders sentenced before and after CCA entry.

1. Measurement of Appropriateness of Sanctions

To determine appropriateness of sanctions one requires two sets of information; a

*standard for what sanctions offenders "ought" to receive, and information on sanctions
‘actually received. By comparing these two, one can determine whether a sanction is
appropriate or not.

How does one decide what offenders "ought" to receive? Ought is a very relative

term. Different segments of society have a wide range of opinions as to what

offenders "ought" to receive. There cannot, therefore, be an absolute definition of

what sanctions offenders "ought" to receive. A number of efforts have been made in

Minnesota to define the kind of offender for whom a specific sanction is appropriate.
\ One is the chargeable provision of the Community Corrections Act. It specifies that
counties pay a daily charge for imprisoned offenders whose statuatory maximum
sentence is five years or less. While this decision rule is simple and legislatively
expedient, it does not capture the complexities of appropriateness. Legislative
testimony speaks of keeping non-serious, non-habitual offenders in the community, but
the five year or less rule does not take into account prior criminal history. The
chargeback prevision was designed to encourage appropriate sanctions, but was never
meant to be an adequate definition of appropriateness. While the research group does
not believe that the chargeable provision of the Act is an adequate operationalization
“of the concept of appropriateness, others disagree. Therefore, corroborating analyses
\are conducted using the chargeable/nonchargeable categories as a standard for what
~sanctions offenders ought to receive.

-

Mnother attempt in Minnesota to define what sanctions offenders ought to receive is

* sentencing guidelines developed by the Sentencing Guidelines Commission. These
sentencing guidelines represent a concerted effort to define appropriate sanctions
-.applicable for all felons. The guidelines are based on two primary factors: offense

. severity and prior criminal history. The prior eriminal history index has been based on

. the extent of prior convictions and the custodial status at the time of the current

- offense. The guidelines therefore provide a standard for what sanctions offenders
ought to receive according to correctional values prevalent in Minnesota. For
additional information on the development and use of the Sentencing Guidelines refer
to Minnesota Sentencing Guidelines: Report to the Legislature (1980). :

Three critieisms could be made for using the sentencing guidelines as a measure of
appropriateness. One objection is that there are justified deviations from the grid that
cannot be taken into account in its use as a research instrument. A second concern
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germane to Minnesota is that the guidelines may be altered. A third ecriticism is that
it is unfair to apply a 1980 standard to sentencing practices in the 70's.

Justified deviations from the guidelines, indeed, cannot be taken into account in this
research. However, one would expect the percentages of justified deviations to be the
same before and after a county enters the Act. This error should not affect changes in
appropriateness and, therefore, would not affect conclusions on CCA impact.

The same logic applies to the effect of potential changes to the sentencing guidelines.
One would not expect any changes to benefit systematically cases sentenced either
before or after a county area enters the Act. For example, if a group of offenses are
moved in the grid from community sentences to prison sentences, individual offenders
will experience a change. Appropriateness levels may also change. However, these

- would be expected to affect cases equally before and after CCA entry and would

therefore not affect conclusions on CCA impact.

In response to the third issue, no standard could be developed today that could take
into account changing values over time. However, if values were changing over time
one may expect this change to affect counties in the same way. If a change has been
going on across all CCA areas that culminates in the 1980 sentencing guidelines, one
would expect increases in appropriateness after CCA entry. The evaluation design
incorporates the use of comparison counties to control for this. If a change is, indeed,
going on statewide its effect will not be attributed to the CCA. Finally, there are
strong indications that the sentencing guidelines have much the same intent as the
CCA. The guidelines, therefore, provide a useful independent standard by which to
assess the CCA. Finally, the same analyses are conducted using the chargeable-
nonchargeable categories of the Act as a standard of appropriateness. :

The eventual sanctions experienced by offenders are considered more important in this
evaluation than sanctions imposed at initial sentencing. While the sentencing
guidelines are the standard for determining the appropriateness of the initial sentence,
additional factors need to be considered in determining the appropriateness of the
eventual sanction. Both the CCA and sentencing guidelines indicate that revocations
should not be a matter of course. Since the sentencing guidelines are used as a
standard to determine appropriate sanctions in the evaluation, researchers also
attended to guidelines suggestions on revocations. It should be noted that the
guidelines suggestions on revocations are not presumptive. The final decision rules for
appropriate revocations require either one prior attempt by the CCA area to retain
the offender in the community or a conviction for which the guidelines recommend
imprisonment. Of course, if an offender is appropriate for prison in the first place,
any revocation to prison is considered appropriate.

Data have been collected on sanctions received by samples of adult offenders who
were sentenced before and after CCA entry. While one only needs to know if an
offender was kept in the community or sent to prison to assess the appropriateness of
that sanetion, additional information on community sanctions has been collected.

The appropriateness of a sanction is determined by eomparing sanctions received by an
offender with his or her placement on the Sentencing Guidelines grid. For example, if
an offender's grid placement is in the community and the offender is sentenced to the
community then the sanction is appropriate. If a sanction change moves an offender
from the community to prison the appropriateness of that sanction will ehange too.
Therefore, two measures of appropriateness are computed. The first measure is for
the initial sentence. The second one includes the most severe sanction received within
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two years after sentencing. This time limit is necessary so that cases sentenced
before and after a county enters the Act will have an equal time for sanction changes
to occur. The time limit also eliminates the recent participating areas from this
second measure because these cases do not have the necessary follow-up time for
sanction changes to occur. Therefore, findings are stronger for CCA areas which began
participation by 1976.

2. Subjects and Sampling

\To evaluate appropriateness, independent random samples of adult offenders who were
~diverted for or convicted of felony level offenses have been drawn for each CCA area.

“Samples were drawn in such a way that allowed areas joining at different times to be

used as comparison counties. For these cases data on sanctions, sanction changes, and
- other relevant information have been coded from Department of Corrections files,

“probation files, and district court files. The reader is referred to the Technical

Appendix: Adult Offender Sample for further information on sampling and data
collection.

D. Results
1. Adults

a. What is the effect of the Community Corrections Act on appropriateness of
sanctions?

For the initial sentence, ten of the eleven areas maintain appropriateness of sanctions
with CCA participation (Table 5.1). An eleventh area, Red Lake-Polk-Norman,
increases appropriateness of sanctions with CCA participation. Two early partici-
pants, Crow Wing-Morrison and Ramsey, show an increase with CCA participation but
this increase is not significantly different from what is observed in recent participants
when used as comparisons during that same earlier period. There appears tc be a
significant increase in appropriateness of sanctions in the mid-70's that is not caused
by participation in the CCA.

At the initial sentence, pre-CCA appropriateness levels range from sixty-five percent
(Red Lake-Polk-Norman) to ninety-seven percent (Todd-Wadena). Post-CCA appropri-
ateness levels range from seventy-eight percent (Hennepin) to ninety-four percent
(Washington and Red Lake~Polk-Norman).

As noted in the Issues portion of this chapter, the appropriateness of the eventual
sanction is weighted more heavily than that imposed at initial sentencing. Revoca-
tions may change the appropriateness of sanctions received at sentencing, thereby
altering appropriateness findings. Seven of the CCA areas have been in the Act long
enough to allow a two-year follow-up measure. Six of these seven areas again
maintain appropriateness of sanctions two years after sentencing. Revocations do not
change the findings for any area. While there are significant inereases observed in
-Crow Wing-Morrison and Ramsey counties, these increases are again observed in the
recent participants when used as comparisons during that same earlier time period. A
seventh CCA area, Red Lake-Polk-Norman, shows an increase in the appropriateness
of sanctions. The conclusion for adults is that.*he CCA maintains but does not
improve appropriateness of sanctions for most CCA aresas.
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TABLE 5.1: Impact of the CCA on Appropriateness of Sanctlions

Adults Juveniles

AF Initial Two Year™
CCA Area Sentence - Fol low-up
Dodge=F il Imore-~0lmsted Maintain Maintain Increase
Crow Wing-Morrison Maintalin Mainfainb Increase
Ramsey Maintain Maintain Increase
Red Lake-Polk~Norman Increase Increase Increase
Todd-Wadena Maintain Maintain Increase
Arrowhead Regional
Corrections Maintalin Maintain Increase
Anoka Maintain Maintain Increase
Region 6 West Maintain N/A Increase
Blue Earth Maintain N/A Decrease
Hennepin Maintain N/A Decrease
Wash ington Maintain N/A Increase
Statewide
Summary Maintain Maintain Increase

ar, . R . . ,
This measure incorporates sanctlon changes/revocations received within two

years of the initial sentence.

bIf the chargeable provision of the Act is used as the standard of

appropriateness instead of Sentencing Guidel ines Grid placement, Crow Wing-

Morrison shows an, increase.
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If one uses the chargeable provision of the Act as the standar_d for apgroprlateness, the
sfame findings emerge, Th% only difference is that Crow Wing-Morrison qlso shows a
significant increase in appropriateness. In general thg—z levels of appropriateness are
lower using this standard rather than the sentencing guidelines. However, the chang:e's
attributed to the CCA are remarkably similar and corroborate the primary analys:s.
Whether one uses sentencing guidelines or the chargeable provision of the Act as a
measure of appropriateness the same statewide findings emerge. The CCA maintains
but does not improve appropriateness of sanctions for most CCA areas.

An analysis using the Sentencing Guidelines Commission data base provides additional

corroborating information. The Sentencing Guidelines Commission collected similar.

sentencing data for a sample of felons sentenced in all Minnesota cgunties during
fiscal year 1978. While these data do not allow pre-post CCA comparisons, they do
allow comparisons of appropriateness across CCA and tptally non-CCA areas. The
findings confirm the conclusion of maintenance of appropriateness for adults.

b. What is the effect of the CCA on types and durations of community sanctions
imposed at sentencing?

The Community Corrections Act has significantly affecteq the distribution of com-
munity sanctions imposed at sentencing. In general, there is a decrease in prot?atlon
use and an inecrease in probation with a condition of jeil. Although some _changeg in the
distribution of ecommunity sanctions are oceurring in comparison counties during the
same time periods, the changes found in the CCA areas are not duphcgted. Thl-S lack
of parallel change in comparison counties leads one to conclude that an increase in the
use of jail is indeed due to the CCA. On the other hand, length of jail time sgryed .and
probation time ordered do not change systematically as a rfasult of CCA participation.
While available analyses may be open to some interpretation, one may con_clude tr}at
the CCA has increased the severity of community sanctions. Thig increase in severity
is not explained primarily by a decrease in prison use, which indlcafces that offenders
traditionally kept in the community are receiving more severe sanctions as a result of
the CCA.

Two points on the interpretation of this finding should be made. First, the evaluation.dges
not take a stand as to whether the apparent increase in jail use is or is not bene.flcla.l.
That is left to the reader. Second, information on changes in community sanetions is
not included in the overall conclusion on appropriateness of sanctions.

2. Juveniles

a. What is the effect of the Community Corrections Act on appropriateness of
sanctions?

The commitment rate analysis for the Retaining Offenders in the Communit.y
objective (Chapter 4) indicates that nine of the eleven CCA areas decreased their
state commitments for juveniles. The commitment rate analysgs compares the ag:tual
number of juveniles commited to state correctional ‘institutions with a predlcte,d
number of juveniles committed. This predicted number is based on the CCA area's
actual commitment rate at the time of entry adjusted for the statew.lde increase in
the juvenile commitment trend. One infers that a decreage in corr.xmltm_ents from a
CCA area represents an increase in the number of juvemlgs reta;ned in t.he.com-
munity. Since the appropriate sanction for the vast majority of JUV(’:DIIQS is 1n.the
eommunity, any decrease in commitments represents an increase in appropriate
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sanctions. One may therefore infer an inerease in appropriate sanctions for nine of
the eleven CCA areas.

While the effect of the CCA on percentage change in juvenile ecommitments is quite
large, this represents a small change in appropriateness for the target population of
juveniles. The juvenile target population of the Act is not clearly defined, but it is
considered larger than the population of adjudicated juveniles, and smaller than the
population as a whole. For perspective, if one limits the target population to
adjudicated juveniles only, one finds that the increase in appropriateness attributed to
the CCA would be from approximately 97.9 percent to 98.5 percent. If all juveniles in
the community are included in the target population, this increase in appropriateness

would shrink. However, the conclusion is that the CCA increases appropriateness of
sanctions for juveniles.

Because of data limitations, it is not possible to conduct additional analyses on
juveniles as it is for adults.

E. Summary and Conclusions

For adults, the Community Corrections Act maintains but does not inerease appro-
priateness of sanctions for most CCA areas. While there appears to be an increase in
appropriateness of sanections in the mid-70'% this could not be attributed to the
Community Corrections Act. The CCA does, however, affect the distribution of
community sanctions imposed at sentencing. The CCA is increasing the severity of
community sanetions. Sinece this is not primarily explained by a decrease in prison use,
one may conclude that offenders traditionally kept in the community are receiving
increased sanctions due to the CCA.

For juveniles, the CCA has increased appropriateness of sanctions. While juvenile
results are positive, they should be interpreted with caution. Researchers feel that
the adult findings for this section should be stressed. However, the limited data

available for juveniles suggest that the impact of the CCA on appropriate sanctions
for juveniles is positive.
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CHAPTER 6: Public Protection

A. Introduction

The Community Corrections Act is expected to affect the behaviors of offenders and
in so doing to affect levels of public protection. Both adult and juvenile offenders are
targets of the CCA. Participation in the CCA, however, is expected to affect a larger
proportion of juvenile offenders.

Serious adult offenders are not expected to be influenced by CCA programs and
services. Serious adult offenders are still expected to be committed to prison. On the
other hand, most serious juveniles are assumed to b treatable in the community. With
the minor exception of the Department of Corrections' Serious Juvenile Offender
Program, rharges are levied for all juveniles committed to state institutions. Also,
first-time adult offenders are not eéxpected to be influenced by CCA participation but
juveniles who have not yet been arrested or adjudicated are the recipients of
substantial CCA services.

Because of these differences in target populations and also because of differences in
data availability, separate evaluations of public protection are conducted for adult and
juvenile offenders.

Public Protection — Adult Offenders

B. Issues - - Adult Offenders

1. Assumptions of the Community Corrections Act

Two very different arguments have been identified which suggest a linkage between
the CCA and public protection. One argument is that less serious offenders can be
treated safely in the community because they will not commit offenses that threaten
the public. Essentially the argument is that prison incapacitation is unnecessary
because less serious offenders do not create a significant risk to the community. This
argument refers to the short-term effects of the CCA.

Another quite different argument is that, regardless of the short-term risk to the
public, community placement can better rehabilitate less serious offenders. In the
long-term, community placement pays off because less serious offenders have a better
chance of being rehabilitated in the community than in a prison environment.

It is hypothesized that the combined short-term and long-term impact of the CCA
should be an increase in public protection. If less serious offenders are unlikely to
commit new offenses in the community and if they have a better charice of being
rehabilitated, the expected overall impact of the CCA should be a net increase in
publie protection. 3

2. Specifying the Adult Target Population

The adult target population is defined as all felony cases sentenced to the community
and less serious felons sentenced to prison. Serious offenders committed to prison are
not targets of the CCA. No arguments have been made that the CCA ought to divert
serious offenders to the community and that these cases would not increase the public
risk; nor have any arguments been made that servious offeriders can be better
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rehabilitated in the community. The CCA recognizes that certain categories of
offenders should continue to be incarcerated. On the other hand, less serious felons
who are committed are CCA targets. The assumptions of the CCA are that these
cases would not increase the public risk and they could be better rehabilitated if
sentenced to a community alternative. Since the expected impact of the CCA is to
reduce the proportion of less serious offenders committed to prison and in so doing to
affect positively public protection, the analyses should include these cases.

3. Follow-up Periods for Assessing Offender Behaviors

'The evaluation of public protection requires follow-up periods for determining whether
offenders commit new offenses. The short-term follow-up period is variable for each
offender. For the state cases, the short-term follow-up period is equivalent to their
actual incarceration. That is, state cases are incapacitated during this period. For
the community cases the time period is equivalent to the time such offenders would
have been incarcerated had they been committed to a state institution. The release
matrix utilized by the Minnesota Corrections Board is used to estimate the expected
incarceration time for individual offenders. The minimum matrix time is used because
the maximum time probably overestimates the incarceration times for the type of
offender retained in the community.

The long-term follow-up period to assess rehabilitation is twelve months following the
short-term period. That is, the long-term follow-up period is one year after relegse
for siate cases and one year after the estimated incarceration time for community
cases.

The follow-up requirement affects the number of areas in whieh public protection can
be evaluated. The areas that joined most recently have very little time in which to
sample offenders sentenced after CCA entry and to track these offenders for evidence
of follow-up offenses. Long-term assessments are impossible for the recent partiei-
pants. The short-term assessments are tenuous because of the short post-(CCA period.

4. Summary of the Issues to be Analyzed
Figure 6.1 provides a graphic presentation of the expected impact of the .C'CA on
publie protestion in the short term, long term and overall. The figure identifies the

assumptions to be tested, the relevant target populations and the follow-up periods.

C. Methods - - Adult Offenders

1. Definition and Messurement of Public Protection

-~

Public protection is measured by the behaviors of offenders. The more that offenders
- are prevented from committing offenses, the more the publie is protected. Offenders
-who do not commit further offenses are called "successes." Offenders who commit

»

~ further offenses are "failures." Since public protection is a positive goal to achieve,

“the goal is evaluated in terms of a positive indicator (i.e. successes) rather than a
~negative indicator (i.e. failures).

For the purposes of this evaluation, an offender is considered a success if he does not

~ commit a new felony. An offense must be as serious as a felony for the offender to be

' considered as not having succeeded. Both arrest and conviction data have been
~.collected and analyzed. Conviction data are reported because they are believed to be

N a more stable indicator over time. However, in only one case do arrest data provide
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FIGURE 6.1: Summary of the Assumptlions Linking the Community Corrections Act
to Public Protection

Success Ratas

T T2 T142
Type of Sanction o Short-Term__ + Long-Term = Overal |
Pre-CCA ‘ L + .
Pz s I
Post-CCA

OO

[:] = Successes

(no new felony conviction)

™
L1
"

Commun ity
Sanctions

* State ””ﬂ = Fallures
Incarceration (new felony conviction)

Expected Short-Term Impact of the CCA:

Assumptlons: The CCA is expected to divert less serious offenders who should
- not be in prison to the community; the relative size of the
community population should increase after CCA; this increase in
the community population that is. t-risk Is not expectfed to pose
an_increased risk to ihe public.
Test: The proportion of successes during Ty among less serious state
and community cases will not decline after CCA entry.

Expected Long-Term Impact of +he CCA:

Assumptions: Less serious of fenders can be better rehabilitated by being
treated in the community than in a prison environment; the pro-
portion of offenders treated in the community is expected to
increase after CCA entry; this increase in the community popula=-
tion should result in a larger proportion of rehabilitated
offenders. - :

Test: The proportion of successes during T, among less serious state

S and community cases should increase“after CCA entry.

Expected Overal!l Impact of the CCA:

Assumptions: Less serious offenders are unlikely to commit new offenses that
threaten the public if retained In the community and they have
a better chance of being rehabilitated; the CCA is expected
to increase the proportion of less serious offenders retained
In the community; since in the short term ‘this incroase in the
community population is not expected +o increase the public
risk and in the long term should result in better rehabilitation,
the net effect should be an increase in public pmotection.

Test: The proportion of successes during T, and T, should increase
after CCA entry. ' 2
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« conflicting conqlusions. Data on new felony arrests and convictions have been coded
from offender files and from Minnesota Bureau of Criminal Apprehension records.

2. Research Design

. 'The design for evaluating public protection compares success rates (i.e. the proportion
\of offenders not committing new felonies) in samples of offenders sentenced before
and after CCA entry. This design is called a pretest-posttest design. An increase in
success rates _aftet' CCA entry indicates an increase in public protection. For some
areas comparison county data are available for determining the changes that are
oceurring without CCA participation. The areas that entered the CCA most recently
are used as comparisons for the early participants. In some cases early participants

can bg used as 9o.mpgrisons for recent participants. No comparisons are available for
the middle participating areas.

3. Alternative Research Strategies

The results deseribed in this report rely on the pre-CCA and post-CCA offender
success rates. Two additional types of research have been conducted in an effort to
provide additional, confirming evidence. Techniques to estimate eventual success
rates from variable fo} w-up data have been applied to some of the CCA area data.
Also, aggregate arres rate data have been collected from all CCA and non-CCA
areas. The technical report on public protection explains these analyses and reports
the results. The findings are generally supportive of the results presented below.

D. Results - -~ Adult Offenders

The analysis of the short-term impact of the CCA assesses whether the CCA increases
t}?e public risk by reducing the number of offenders incapacitated in prisons (see
Figure E?.l). The test of this assumption is to eompare the success rates among
community and less serjous state cases before and after CCA entry. In all CCA areas,
except Crow Wing-Morrison, the changes in success rates are not significant. The
cqnclusion, therefore, is that in the short-term public protection can be maintained
w1th_ the Community Corrections Act. In Crow Wing-Morrison a slight inerease in
[L)ubhc protection is noted. The conclusions in the recent participants are tenuous
because post-CCA success rates are based on only one year of post-CCA sentences.
With nine of ten areas demonstrating no change in success rates during the short-term

follow-up Vp_eriod, the evidence is very strong that the CCA does not increase the risk
to the public in the short term. ‘

A sgqond assumption of the CCA is that in the long term CCA participation can have a
posmyg impact on public protection because community treatment can better
rehabilitate less serious offenders (see Figure 6.1). The test of this assumption is to
compare success rates among community and less serious state cases before and after
CCA entry. Five of the seven areas analyzed maintain publiec protection in the long
term.' Both Dodge-Fillmore-Olmsted and Crow Wing-Morrison, on the other hand,
experience a ’decline in offender suceess rates. In no case is there evidence of the
hypothesqzed improvement. Results from all seven areas suggest that the rehabilita-
tion argi.iment is not supported. With five of seven areas maintaining offender success

ratfes, Fhe state-wide conclusion is that in the long term, public protection can be
maintained but not improved with the CCA.

The eva_luatipn of public protection is less concerned with which of the CCA's
assumptions is supported than with discovering the net impact of the CCA on public
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protection. Taking the short term and the long term into consideration, what is the
overall contribution of the CCA to publie protection? The test for the overall impact
is to compare success rates before and after CCA entry during the short-term and
long-term follow-up periods (sce Figure 6.1).

.In all seven areas analyzed, the net impact of the CCA is to maintain publie

protection. Table 6.1 provides a summary of the public protection findings based on
samples of adult offenders. In general, the short-term, long-term and overall impact
of the CCA is to maintain public protection. In Crow Wing-Morrison and Dodge-
Fillmore-Olmsted the short-term results offset the long-term declines to produce an
overall conclusion of maintenance. Overall, public protection is maintained but not
improved with the CCA.

Public Protection — Juvenile Offenders

B. Issues - - Juvenile Offenders

The original intention was to handle juvenile offenders in a manner as similar as
possible to the adult study. A number of anticipated and unanticipated problems
emerged that led to the decision that tracking juvenile clients for evidence of new
offenses would not be feasible. These problems are discussed in the Research Design
and in the Technical Report: Public Protection.

Because of limitations with juvenile data, the evaluation has had to rely on county-
level arrest reports. Although these data are recognized to be imperfect indicators of
public protection, use of the aggregate arrest data is not as problematic as one might
assume. In particular, faulty inferences from county-level arrest data seem less
problematic with juveniles than with adults. The introduction to this chapter notes
that there are major categories of adult offenders that are not targets of the CCA —
serious offenders and pre-offenders. On the other hand, CCA areas inelude services
for most juvenile offenders and generally provide extensive prevention and diversion
services as well. If CCA programs are supposed to be preventing, diverting and
correcting iuveniles better than areas without CCA resources, some differences should
emerge in arrest rates between CCA and non-CCA areas. The one category of serious
juvenile offenders not treatable in the vommunity is so small that county-level arrest
rates should not be influenced by this small group. The key point to stress is that the
use of juvenile arrest data does not imply an assumption that the CCA should be
influencing all arrests. Instead, the argument is that differences in changes in arrest
rates between non-CCA and CCA areas can be used to infer CCA impact.

C. Methods - - Juvenile Offenders

Juvenile arrest rates are a negative indicator of public protection — the higher the
arrest rate, the less the public is protected. Juvenile arrest data are available from
the Bureau of Criminal Apprehension from 1973 through 1979. Numbers of arrests for
felony-type offenses are tabulated for all eighty-seven counties for each year.
Estimates of the juvenile population-at-risk are obtained for each county for each
year. The population at-risk for juveniles includes persons thirteen to eighteen. Age
estimates are based on recent estimates by the Minnesota State Planning Agency.
Arrest rates are obtained by dividing the number of felony arrests each year by the

estimated population at-risk.

Arrest rates are plotted forreach CCA area and for the CCA areas as a group. Non-
CCA data are also plotted for comparison purposes. Comparisons of the CCA and the
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TABLE 6.1: Summary of Public Protection Findings Based on the
Aduit Offender Sample

.

Overall

Short-Term Long-Term
CCA Area Impact Impact {mpact
Dodge=-Fi | Imore-0lmsted MainfainA Decrease MAINTAIN
Crow Wing-Morrison Increase Decrease MAINTAIN
Ramsey Maintain Maintain MAINTAIN
Red Lake-Polk-Norman Maintain Maintain MAINTAIN
Todd-Wadena Maintain Maintain MAINTAIN
ég;?gzi?gHSeglonal Maintain Maintain MAINTAIN
Anoka Maintain Maintain MAINTAIN
Region 6 West Maintain N. A. N. A.
Hennepin Maintain N. A. N. A.
Blue Earth Maintain N. A. N. A,
§$2$2551de MAINTAIN MAINTAIN MAINTAIN

a. The maintain for Dodge-Fillmore-Olmsted is based on a partial verification of the follow-?p data. The
original data indicated a very lerge, significant decline in success rates tﬁat was out of line with

other CCA areas. Because of the atycicel decline, date were sent to Dodge-Fillmore~-Olmsted for
verification. Using additional data sources Dodge~Fillmore-Olnsted personnel ?hecked the.posﬁ-cce

failures to see if any were not felonies and checked pre-CCA successes to s?e if the original coding

hed- missed some failures. This partial verification has the potential to bias results becau§a post-CCA
successes end the comparison date have not been verified in a compara?le man?er.. Th? a?a%ysxs ba:ed on

the partially verified data reduces the overall decline to 10.5%. This decline is significant an -
continues to be the largest of all CCA areas. Use of the comparison data, however, produces the conclusion
that the decline in success rates in not an effect of the CCA.

If the changes made in the Dodge-Fillmore-Olmsted data reflect random eprror, ?his partia% VQYlfxcat1on
would bias results in the direction of inferring no decline in public protection. Tha? is, if errors

are random similar changes would be made for the post-CCA succasses and f?r th? compar;son.d?t?; Lot
reanalysis of the fully verified date would produce conclusiomsvirtually 1de?t1cal‘to the 1?xt1al an: yixz;
On the other hand, if the changes reflect a systematic reporting problem unique to Dodge-F111Tor:-O mste ‘s
pre-CCA cases, then this partial verification eliminates that uniqUE,fysteqat1c errar aqd rev;se tod
results would be more accurate. Since there is no plausible explanation for why Dodge-Fillmore-Olmste
should experience the atypical decline initially found, analysists have afsumed the latter. A}so, an
inspection of the data sources indicates that undepreporting to the BCA im th? pre-(CA years is a mo:el
extreme problem in Dodge-Fillmore-Olmsted than elsewhere and that underreporting had not been adequately
controlled by ths comparison data.
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non-CCA arrest rate plots suggest whether the CCA has had an impaet on arrest rates.
Also, a comparison of the actual mean post-CCA arrest rate with a predicted arrest
rate had an area not participated in the CCA provides a rough indication of the extent
of CCA impact. The predicted arrest rate is based on pre-CCA rates adjusted for
changes ocecurring in the non-CCA counties.

D. Results - - Juvenile Offenders

Figure 6.2 contains the arrest rates for the CCA areas as a group compared to non-
CCA counties. The Hennepin and Ramsey data are excluded from this figure since
they dominate results. While there is evidence that arrest rates tend to rise after
CCA entry, there is additional evidence in this figure that the trend generally begins
before CCA entry and that the trend is ocecurring in non-CCA counties as well. When
one uses the difference between ithe actual post-CCA arrest rate and the predicted
rate based on changes ocecurring in non-CCA counties, there is evidence that the
increases in srrest rates tend tc 'be somewhat greater for CCA areas than the non-
CCA counties. The data suggest that there may be a decline in publie protection. In
nine of eleven areas arrest rates tend to increase more than in non~-CCA counties. It
is interesting to note that those nine areas are the same nine areas that increase the
numbers of juveniles retained in the community. Because of the numerous problems
associated with arrest rate data, the evidence is certainly not strong that the impact
of the CCA has been to reduce public protection. On the other hand, there is certainly
no evidence that the CCA has had a positive impact.

E. Summary and Coneclusions

The evaluation of public protection provides evidence that publie protection is
maintained with the Community Corrections Act. Conclusions regarding adult
offenders are the most firmly based. Data on samples of adult offenders indicate that
during short-term, long-term and combined follow-up periods, public protection is
maintained. Conclusions regarding juvenile offenders are less firmly based because
only arrest data are available for analysis. The evidence, however, indicates that the
inerease in arrest rates in CCA areas may be somewhat greater than in non-CCA
counties.

The linkage from the Community Corrections Act to publie protection assumes that
the relative number of offenders.treated in the community will increase after CCA
entry. One position is that this increase will not threaten public safety (i.e. publie
protection can be maintained). Another position is that this increase will improve
publie protection because community treatment is more rehabilitative.

Since the relative size of the group of offenders placed in the community does tend to
increase after CCA entry, evidence is available that this increase does not threaten
public safety. One must recognize, however, that the numbers retained are relatively
small and that in most CCA areas the offenders diverted from prison appear to be
incarcerated locally. There is also evidence that the increase in the community group
does not increase public safety. Rehabilitation is obviously difficult to assess
adequately. Better indicators and longer follow-ups are desirable. However, the faect
that in all areas analyzed there is virtually no indication of a long-term, positive
impaect on publie protection indicates that rehabilitation is unlikely to contribute to
public protection. Cne must again recognize that the numbers diverted to the
community are relatively small. For the policy to demonstrate a positive impact
would require retaining large numbers and would require that ecommunity treatment
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increase dramatically the success rate of these offenders. The former has not
occurred and the latter is perhaps unrealistic. i

By design the evaluation of Public Protection assesses the impact of the CCA policy i
not of individual community programs. Comparisons are not made between community
treatment and state incarceration. Comparisons instead are between the set of
offenders sentenced prior to CCA entry and those sentenced after CCA entry. The
conelusion that the CCA maintains but does not improve publie protection refers to the
‘impact of the policy. It is actually feasible for some community programs to be more
rehabilitative for some types of offenders but for the Act or policy to demonstrate no
impact. One must recall that in most CCA areas most offenders have always been
treated in the ecommunity even prior to CCA participation. If community placement is
more rehabilitative for less serious offenders, one reason the policy might demonstrate é
no positive effects may be that most offenders were sentenced to the community
prior to entry, thus providing little opportunity for improvement. It is important not g
to infer from evaluation results that the majority of offenders traditionally treated in
the community could be equally well treated in prisons. The evaluation is not designed
to address that issue. Rather, the marginal shifts of offenders from prison to the !
community associated with the CCA have not contributed to publie protection nor ;
have they inereased the risk to the public. 3
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CHAPTER 7: Social Justice

? A. Introduction

, The balance between the goals of public protection and appropriateness of sanctions
l constitutes Social Justice. Although the CCA policy is intended to bring benefits to
- both the public and to offenders, a tension exists between the two goals. For example,
the public could perhaps best be protected by incarcerating all offenders. However,
there is a sense that justice is not:served when offenders are too forcefully treated
while the public experiences very little risk. Similarly, there is a sense that justice is
not served when offenders receive minimal sanctions while the public is at great risk.
Considering the CCA's effects on piliblic protection and appropriateness of sanctions,
does the balance between these two goals produce a higher or lower level of Social
Justice? .

Social Justice is evaluated primarily with data on adult offenders. Although the public
protection and appropriate sanction ‘evaluations do provide data on juvenile offenders,
shortcomings in those data suggest they would provide a very imperfect indication of
Social Justice. Juvenile data are hot used to provide precise estimates of Social
Justice but they are inspected to suggest whether reliance on adult findings misrepre-
sents the impact of the CCA. :

Because Scocial Justice carries a variety of connotations and suggests different

normative outcomes to different people, it is important to clarify how the term is

being used in this evaluation. In reviewing philosophical traditions of social justice, it

became apparent that the term is used here in a somewhat untraditional and more
¥ complicated way. Social Justice is usually considered a distributive principle. At its
simplest, "to each his due.”

}
; } B. Issues
|

According to standard definitions of justice, the goals of both public protection and
appropriate offender sanctions represent forms of justice. If one agrees that the
L] public in general does not deserve offender threats, then the higher the levels of public
protection, the more just is the situation for the public. Ideally sanctions should
- prevent further offenses through rehabilitation, deterrence or incapacitation. When an
offender is prevented from committing a new offense a just outcome exists for the
public; when an offender commits a new offense an unjust outcome exists for the
public. Similarly, the more that offenders receive the sanctions that they deserve, the
more just is the situation for offenders. Social Justice, as it is being used in this
evaluation, represents the relationship between justice for the public and justice for
the offender. Social Justice is not a distribution of a particular benefit or burden.
throughout society, but instead it is a balance of two states of justice; one for the

[ | public and one for the offender. This conceptualization is not meant to imply a
balance between two distinct social groups. Rather what is appropriate for offenders
1 as well as what is fair for the public are both social values. The concern with

appropriateness of sanetions is a social concern with doing "right" things for offenders,
not a set of values articulated by offenders themselves. The balance between publie
and offender interests, then, is in reality a balance between two social values.

One must establish criteria for determining what results constitute an increase or
decrease in the outcome of social justice. When the two goals change in the same
direction the interpretation is straightforward. When both offender successes (public
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protection) and appropriate sanctions increase, the number of deserved situations
increases, producing an increase in social justice. When both offender successes and
appropriate sanctions decline, the number of deserved situations declines, producing a
decresase in social justice. The problem arises when one goal increases and the other
declines. The position adopted here is that Social Justice is said to inerease so long as
justice in the aggregate increases; that is so long as the total number of deserved
situations increases. Thus, if offender sanctions are a great deal more appropriate at
a slight locss of public protection, Social Justice increases. On the other hand, if
sanctions become only slightly more appropriate but the public is put at great risk,
Social Justice decreases. Social Justice is said to increase if the total amount of
justice (i.e. "deserved" situations) experienced by the public and offenders increases.
This situation could exist if justice for one group declines, so long as justice for the
other group increases to a greater extent :

C. Methods

1. A Methed for Comparing Actual and Predicted Levels of Social Justice

“In measuring Social Justice, the concern is to assess whether the CCA provides a
ibetter situation than would exist without the CCA; that is, a comparison of actual and
predlcted levels of Social Justice. The measurement of efficiency which is explained
“in Chapter 9 involves a strajghtforward ratio of costs per public protection. 4ny ratio

" producing more protection per doliar spent indicates a more efficient system. Social

“Justice, however, does not lend itself to such straightforward measurement.

The evaluations of public protection and appropriate offender sanctions provide
estimates of successes (public protection) and appropriate offender sanctions with
CCA participation. It is also possible to predict successes and appropriate offender
sanctions had areas not participated in the CCA. Indicators of public protection and
appropriate sanctions are explained in Chapters 5 and 6. The problem in evaluating
this outcome is to devise a method that can use these actual and predicted estimates
to assess whether Social Justice has increased with CCA participation.

A method that can provide a measure of both the distributive and aggregate

' dlmenswns of Social Justice is depicted in Figure 7.1. Publie protection is the vertical

“axis while offender sanctions is the horizontal axis. This example assumes there are

- five hundred offenders in the post-CCA population. Complete justice for the public
~oceurs with five hundred successes. Complete justice for offenders occurs with five

hundred appropriate sanctions. The problem is to develop a measure of whether the
situation with the CCA provides more Social Justice.

The first step in Figure 7.1 is to plot the predicted values of successes and sanctions
without the CCAO(point X). One then draws a line through this point that intersects
each axis at a 45~ angle. Along this line one unit of success is equivalent to one unit
of appropriate sanctions. From this diagonal line one draws two additional lines at 45

angles. One then has six sections in which the aetual CCA values can fall when
plotted. The main diagonal line separates just and unjust outcomes. This diagonal line
indicates the aggregate dimension of social justice. If the actual CCA value falls
anywhere above the line, in the aggregate the total amount of justice has increased. If
the actual CCA value falls anywhere below this line, in the aggregate the total amount
of justice is less than without the CCA. The distributive dimension of Social Justice is
indicated by the lines that separate three types of justice and three types of injustice.

These sections, in other words, indicate which group is benefiting or being burdened
with the CCA.
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FIGURE 7.1: A Method to Measure social Justice Under CCA
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X = Hypothetical estimate of pruedicted number of appropriate
offerider sanctions and predigted number of succosses
without the CCA.

A through F = Hypothetical estimates of actual number of

appropriate offender sanctions and actual number of
successes with the CCA.
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2. Estimating Actual and Predicted Numbers of Successes

" The evaluation of public protection uses offender successes as an indicator of public
safety. The more that offenders are prevented from committing new offenses
(felor.aes), the more the public is protected. Data are available only through 1978
because the public protection evaluation requires a follow-up period for coding new
offenses. Estimates of successes, therefore, are not made for Rock-Nobles whose
entry is 1/1/79. Estimates also are not made for Washington because its CCA entry of
7/1/78 provides only six months of post-CCA cases.

The estimate of the actual number of successes is derived by multiplying the sample
post-CCA success rate by the post-CCA target population. The method for predicting
number of successes had an area not entered the CCA depends upon the research
design used in evaluating publie protection. For areas with no comparison data,
predictions are based solely on the pre-CCA success rates. When there is no
significant change in success rates after CCA entry, the predieted number of
successes is considered to be the same as the actual. When there is a significant
change in success rates after CCA entry, the predicted number of successes equals the
pre-CCA sample success rate multiplied by the post-CCA target population. When
comparison data are available the predicted number of successes is based on the pre-
CCA success rate, adjusted for changes ocecurring in the comparison counties. Should
the success rate change not be significantly different from the change found in the
comparison counties, the predicted number of successes is considered to be the same
as the actual number with the CCA. However, when the success rate change is
significantly different from the change occurring in the comparison counties, the pre-
CCA success rate is adjusted by the average percentage change found in the
comparison counties.

3. Estimating Actual and Predicted Numbers of Appropriate Sanctions

The evaluation of appropriateness of sanctions uses the Minnesota Sentencing
Guidelines grid as the criterion for determining the appropriateness of offenders'
sanctions (commitment vs. non-commitment). Date are available only through 1978
because of the follow-up requirement for coding sanction changes. The sanction
evaluation compares the propoiri-ons of offenders with appropriate sanctions before
and after CCA entry in samples of offenders in each CCA area. Procedures for
estimating the actual and predicted numbers of appropriate sanctions are identical to
those explained in the section above on sueccesses.

4. Inspecting Juvenile Data

Although Social Justice analyses are not conducted with the juvenile data, it is
important to assess whether the adult findings are representative. If there is
evidence, for example, that Social Justice regarding adult offenders declines but
Social Justice regarding juvenile offenders perhaps increases {or vice versa) it is not
legitimate to report only one set of results. Researchers want to be confident that riot
evaluating social justice for juveniles does not illegitimately hide either positive or
negative findings.

Juvenile commitment rates are negative indicators of appropriateness of juvenile
sanctions. Juvenile arrest rates are negative indicators of public protection. General-
ly, juvenile commitments decline with CCA participation (appropriateness of sanctions
improves) but arrest rates tend to increase (public protection declines). Researchers
have not emphasized either the positive juvenile sanction results or the negative
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juvenile public protection results because neither evaluation is as sound as the
corresponding adult evaluations. Both juvenile studies have the following limitations:

1. The inferences from the juvenile data are more problematic than those for
adults. There is a clearly defined and enumerated adult target population of the
CCA. From this adult target population representative samples are drawn from
which inferences can be made to the target population. Extensive data are
collected on sanctions and follow-up criminal behaviors. Inferences can be made
from the adult sample results on sanctions and public protection to the target
population. Because of careful sampling there is a small but known element of
error that can be considered in this inference. The juvenile situation is far less
satisfactory. The target population is not clearly defined. It is believed to be
larger than the adult target population but certainly not as large as the total
population-at-risk. Because there is not a clearly defined and enumerated target
population, it is not possible to draw samples of juveniles. As a result the data
that are used are county-level aggregate commitment rates and arrest rates
based on the total population-at-risk. The inference is from the total popula-~
tion-at-risk to an ambiguous target population. The degree to which commit-
ments and arrests are accounted for by the target population and whether this
degree changes over time are unknown. The degree to which the target
population and the population-at-risk overlap and whether this degree is changing
over-time are unknown. The extent of error is unknown and cannot be
considered in interpreting results. Thus inferences to juveniles in the target
population from aggregate data based on the population-at-risk may econtain
errors.

2. Both commitment and arrest data provide imperfect indicatc . of the
concepts being evaiuated. For adults the sample data indicate what type of
offender receives what type of sanction and indicaie which offenders are
reconvicted for new felonies. For juveniles, however, it is not known if a felony
arrest represents the commission of a felony; it is not known if a decrease in
commitments represents the same amount of increase in the use of more
appropriate community sanctions.

3. Each evaluation has available only one data set. Moreover, both the
commitment and arrest data are subject to error. While reporting problems
decrease the reliability of arrest data, the commitment data in the early 1970's
are affected by problems in data entry. The inclusion of all non-CCA areas in
both evaluations should help to control the effects of the data errors, but any
error systematically affecting CCA or non-CCA counties remains uncontrolled.
In contrast intercoder reliability tests were conducted to assure the accuracy of
the adult sample data. Additional data were also available to provide corrobo-
rating evidence for the adult analyses. .

Because of these problems the evaluations of juvenile sanctions and public protection
probably provide less precise indications of the changes in the two goals that have
resulted from CCA participation than is true for the adult evaluation. On the other
hand, failure to analyze the juvenile data leaves the study open to the criticism of
illegitimately failing to report positive or negative findings. The echanges in
commitments and arrests are therefore inspected to determine the net change in the
two goals. Each reader can interpret those data as he sees fit.

Commitment and arrcst rates are both based on the juvenile population-at-risk. The
mean number of commitments (per thousand population) for the post-CCA years
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provides an estimate of the actual number of (in)appropriate sanctions. The mean . |
number of arrests (per thousand population) for the post-CCA years provides an :
estimate of the actual number of arrests with CCA participation. The mean pre-CCA i
commitment and arrest rates, adjusted by the percentage change found in the non- 4
CCA counties, provides a predicted number of inappropriate sanctions and arrests had
an area not entered the CCA. The actual minus the predicted number of commitments
indicates the change in appropriateness of sanctions that can be attributed to the 3!
CCA. The actual minus the predicted number of arrests indicates the change in Public
Protection that can be attributed to the CCA. The two change scores are comparable
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because they are based on the same population-at-risk figures. Thus, the two change
scores can be compared to determine the net contribution of the CCA. For example,
if there is one more appropriate sanction for every one thousand juveniles but one .
more arrest, there is no net increase or decrease, resulting in a maintenance of Social Tg
Justice. u
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FIGURE 7.2: Social Justice in Red Lake-Polk-Norman
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D. Results
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For nine of the ten CCA areas included in the adult Social Justice evaluation, CCA
participation has produced no change in appropriateness of sanctions or public . ‘
protection. There is, therefore, no change in Social Justice and thus no need for any }.((}% ‘W]
analysis. - i JUSTICE
Absolute

The Red Lake-Polk-Norman change in appropriateness of sanctions provides a basis for 7 * FUNBER

a change in Social Justice. Because only one geal is changing the direction of change
for Social Justice and the group benefiting or losing is fairly obvious. However, a OFFENDER
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compares the actual and predicted levels of Social Justice for Red Lake-Polk-Norman.
The increase in appropriateness of offender sanctions with the maintenance of public

H
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Social Justice figure is drawn to illustrate the change in outcome. Figure 7.2 pr SUCCESSES
protection produces a net increase in Social Justice. For Red Lake-Polk-Norman g

offenders benefit while the public experiences no change with CCA participation. § ; W 100 o
The juvenile data which are reported in the Technical Report: Social Justice indicate i g INJUSTICE .
that the increases in arrest rates tend to be greater than the decreases in commitment i} o Absolute (Benefit "Ry to Offender)
rates. The net balance in ten areas is in a negative direction. For nine of eleven areas B i yff
the increases in arrest rates more than offset the decreases in commitments. In one ' oo
area an increase in commitment rates is greater than the arrest rate decrease. In only I . . ) '
one area is the net effect positive: the arrest rate decline is greater than the i : }{% 100 200 300
commitment rate increase. Thus researchers do not believe the inability to analyze Wl
social justice for juveniles results in a failure to report positive findings. On the other B g NUMBER OF APPROPRIATE SANCTIONS
hand, because it is believed that the juvenile data are not adequate to analyze the i W
concept of social justice and because the extent of error is probably greater for L i ;L} * « Predicted Level of Social Justice had
juvenile arrest data, it is not believed that negative results are inappropriately | ?f‘dttik;‘;“"‘””""‘“ not participated
qT t : °
mlnlmlzed. é‘ | F? . = Actual Level of §ocia1 Justice with
E. Summary and Conelusions : - = U O0h porticipstien.
Table 7.1 provides a summary of the adult findings on Social Justice. For nine of the FL “T{
ten CCA areas analyzed, Social Justice is maintained. This maintenance is based on e ’ {.‘J
the maintenance of both public protection and appropriateness of offender sanctions. ,
That is, in no case is maintenance the result of one group's gain offsetting the other g m
group's loss. Social Justice increases in Red Lake-Polk-Norman, with an increase in 5. E

appropriateness of offender sanctions.
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Inspection of the juvenile data indicates that the increases in arrest rates are greater
than the decreases in commitment rates. Because the arrest data probably are less
reliable than the commitment data, researchers are not in a positition to conclude that
the greater declines in public protection produce a decline in social justice. The
limited data available do suggest, however, that the inability to analyze social justice
for juveniles does not prevent the reporting of a positive CCA impact.

- Evidence indicates that the Community Corrections Act has little impact on public

protection or on appropriateness of offender sanctions. It is to be expected, then, that
the statewide conclusion is that Social Justice is maintained but not improved with the
Community Corrections Act.
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TABLE 7.1:Summary of Social Jusfice Conclusions Based on Adult Offender Data

CCA Area
Dodge-Filimore~Olmsted

CroQ Wing-Morrison

Ramsey

Red Lake-Polk-Norman
Todd-Wadena

Arrowhead Regional Corrections
Anoka

Region 6 West

Blue Earth

Hennepin

Summary State-Wide

Elaction + o Sobeteme - social Justice
Maintain * Mainfain = MINTAIN
Maintain + Maintain = MAINTAIM
Maintain + Maintain = MAINTAIN
Maintain + Increase = INCREASE
Maintain + Maintain = JAINTAIN
Maintain +  Maintain =  MALITAIN
Maintain + Maintain = MAINTAIN
Maintain + Maintain = MAINTAIM
Maintain + Maintain = MAINTAIM
Maintain + Maintain = MADLMTALY
MAINTARMY  +  MAINTAIN = MAINTAIN
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CHAPTER 8: Economy

A. Introduction

Resource scarcity is an issue for the private sector and the public sector. As a
business produces its output while attempting to minimize costs so also an effective
correctional policy should maintain public safety and social justice while minimizing
service delivery costs. The economy goal of the Community Corrections Act
Evaluation examines whether the CCA is a less expensive policy than continuation of
the system it replaced.

The ecomparison is, therefore, between actual community corrections costs given the
existence of the Act and an estimate of community corrections costs, namely
continuation costs, that would have existed in the absence of the Act. Continuation
costs are primarily based on the pre-CCA correctional service system provided by
state and local government.

In deriving actual and continuation costs, correctional expenditures from state, county

and federal sources are analyzed. For example, prior to CCA, juvenile probation
services were primarily funded from county revenues and state subsidies while
L.E.A.A. grants helped finance correctional! programming at the state and loeal
levels. Since this report is written for governmental decision makers, only govern-
mental (not private) expenditures are examined. From a criminal justice perspective,
a system-wide approach is taken to community corrections costs, both actual and
continuation.

B. Issues

The CCA is an innovation in correctional management. The CCA presumes that a
decentralized approach to planning and correctional service delivery concentrated at
the local level (rather than shared by the state and loeal overlapping jurisdietions) will
obtain greater results for less real costs as compared to the previous system.

There are at least six reasons why CCA should reduce or at least maintain costs for
similar levels of public safety: :

1. Reduction in overlapping jurisdictions,

: 2. Consolidation of eorrectional program administration, planning
and service delivery,

3. Reduction in state institutional costs,
4. Improvement in labor productivity through staff training,

9. Greater resource allocation responsiveness to criminal justice system
indicators through local control and research and information systems, and

6. Reduction in general assistance to offenders and in A.F.D.C. to offenders’
dependents by retaining offenders in the community. :

These six factors should reduce actual CCA costs. The economy goal is achieved if

e
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the difference between continuation and actual CCA costs is positive or zero in a
majority of CCA areas, i.e., where economy is increased or at least maintained.

C. Methods

“Actual CCA expenditures are the calendar year operating costs of each CCA area's
“system from the area's entry into the system through 1978. Included also in these
~figures are allocations of the calendar year state overhead costs needed to start and
‘maintain each area's system. For example, system maintenance costs include costs

* imputed for the involvement of the Office of the Commissioner in CCA administration

and for other CCA operations at the state level such as plan approval, financial record
keeping and assistance. Pre-CCA expenditures are the costs associated with the
annual operation of community services in the area for the two year period preceding
entry into the Act. Completeness of pre-CCA and CCA program lists were verified by
all CCA area administrators except Crow Wing-Morrison who did not respond to a
mailed inquiry. Expenditure data for state and area expenditures are classified into
four main categories: overhead, programming, adult jail/juvenile facilities and state
institutional costs.

" All data are expressed in 1980 dollars of constant purchasing power using adjlisted U.S.
" Department of Commerce implicit price deflators for state and local government

goods and services. This procedure makes cost figures comparable in constant dollars
of purchasing power no matter in what year incurred. If such an adjustment is not
made, pre-CCA (and hence continuation) expenditures would appear smaller than CCA
expenditures even though each area's pre-CCA expenditures represent, per dollar,
more actual purchasing power. Also, since each area's entry date differs, average
annual expenditures are presenied.

Continuation expenditures are derived from pre-CCA expenditures for overhead,

program, jail/workhouse and juvenile facilities. All figures assume expenditures will

inerease with inflation and reflect maintenance of pre-CCA federal programs. Beyond
these adjustments, no further increases in overhead are assumed. With respect to
program and juvenile facility expenditures, constant returns to scale are assumed, i.e.,
if the relevant target population increases ten percent under CCA, then continuation
costs should also increase ten percent. If the relevant target population falls,
continuation costs will be maintained subject to the above adjustments for inflation
and federal program maintenance. Continuation jail/workhouse costs reflect the
statewide trend increase in jail/workhouse use and in jail standards enforcement. The
assumptions” with respect to continuation costs are made given that the pre-CCA
system upon which continuation costs are based is primarily a state level system with
ability to spread its overhead statewide over any population increase. Also, according
to the U.S. Depariment of Justice Expenditure and Employment Data for the Criminal
Justice System reports, there has been a decline in intergovernmental correctional
aids in the United States expressed in 1980 dollars during the pericd 1972-1977 for
which data is available. Considering Wisconsin, Iowa, Kansas and Oregon, a majority
of these areas did not experience an increase in intergovernmental correctional aids in
constant dollars over the period. A recent fiscal study by the State Planning Agency
(Fiscal Overview of Minnesota Local Governments) demonstrates less local reliance on
property taxes and an increasing reliance on state aid as a revenue source. It is
questionable that local governmental units wouid shift an increasing amount of their
declining property tax dollars to corrections if a CCA policy did not exist. Therefore,
given the national and local context in which continuation costs are estimated, such
estimates are generous.
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Actual expenditures are similarly the sum of average annual expenditures for
overhead, programs and local incarceration of (or use of juvenile facilites by) the
target population adjusted for institutional cost savings under CCA. If an area
decreases its commitments, averted institutional costs reduce the above sum while if
commitments increase, the above sum is increased. Two methods are used to value
juvenile and adult averted institutional costs. The per diem approach muitiplies
averted commitments by a weighted average institutional per diem and by an
estimated length of stay for less serious institutionalized offenders derived from the
area's pre-CCA Adult Offender Sample. The juvenile average length of stay is based
on Department of Corrections records. Separate calculations are made for juvenile
and adult averted commitments. The variable cost approach multiplies commitments
averted by a measure of the average daily cost for food, clothing and staff needed for
an institutionalized client and by the average length of stay described above.

The analysis of welfare dependence is based on descriptive data from probation files of
the Adult Offender Sample. The CCA Evaluation Advisory Group recommended that
no further study of social service -costs associated with the CCA be undertaken given
the current lack of agreement on the definition of a "correctional client" between the
correctional and social service systems. Therefore, governmental costs presented are
understated since correctional research has found social service costs for community
based programs to be substantial.- Sinece more community based programs are
operational under the CCA policy and involve more clients, actual expenditures are
more likely underestimated  than continuation expenditures based on the pre-CCA
system.

D. Results

The economy goal is not achieved under the CCA policy. Actual CCA costs are
consistently higher than continuation costs of the pre-CCA system when averted state
commitments are valued as saving state institutional client upkeep (average variable)
costs. However, if such averted commitments are valued as saving resources at the
institutional per diem rate, Ramsey and Blue Earth counties maintain economy.

It should be noted that prior research indicates that results would have been more
negative had social serviece costs under the CCA and pre-CCA continuation been
quantified. Further, continuation costs are generously estimated by assuming all
expenditures (e.g., overhead, jail/workhouse, juvenile facilities) would increase with
inflation, that all pre~-CCA federal programs are maintained, that juvenile facility and
program costs increase with increases in the relevant target populations but are
maintained if relevant target populations fall. Further, jail expenditures reflect the
state trend increase in jail use, and the added cost impact of increased jail standards
enforcement. Therefore, CCA expenditures are not compared to a bare bones
standard but to a generous standard.

What accounts for this decreased economy? First, under CCA, overhead is higher than
under the pre-CCA system. Creation of individual administrative units in each area
generates extra costs. Also, there was no withering away of state administrative
structures when pre-CCA state services were shifted to the CCA area level. Indeed,
the state created an added layer of personnel to deal with CCA administrative and
financial issues. State overhead allocated to Hennepin and Ramsey increased sixty-
one percent while state overhead for all other areas increased ninety-seven percent
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Errata Sheet: General Report

. Page 69, paragraph #4

However, at the indlvidual area level, actual costs
exceed continuation costs by less than one percent
in Ramsey and as much as one-hundred six percent In

" Todd-Wadena using the institutional per diem approach

and by as little as eight percent in Hennepin and as
much as ninety-eight percent in Dodge-Fillmore-0lmsted
using the institutional variable cost approach,

replace tne underlined segment with:

. « . ninety-three percent in Todd-Wadepna . . .

. Page 70, Table 8.1 corrected figures;

' Parcentage
. Pre-CCA Change
Dodge~F1l:iimore-0lmsted $ 0,03 8007

Page 71, Table 8.2 corrected figures:
Percentage

Pre~CCA Change
. Dodge-F1lImore-Oimsted $37.19 189

Page 72, Table 8.3 corrected figures:

Dodge~Fi!l Imore~Olmsted Economy
Per Diem Variable
Continuation Approach Cost Approach
$598,018 Decrease 34% Decrease 40%
Page 75, Table 9.1 corrected figures:
: Efficiency
Dodge-Fil Imore-Olmsted Averted- Averted-
Per Diem Variable Cost=-
~ Continuation Approach Approach
$47.28 Decrease 34% Decrease 40%

Page 80, first full paragraph, add the word "impact"
at end of paragrapn
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between the pre-CCA and post-CCA periods. Overall, the pre-CCA overhead of lesg
than ten cents per dollar of programming more than doubled under the CCA in all areas
except Ramsey. This can be seen in Table 8.1 which lists overhead, both at the state
and area level, per dollar of programming.

Program expenditures per target client increase in all areas except Anoka and Region
6 West. See Table 8.2. Anoka's decrease in program expenditures per target client
occurred because average annual program expenditures increased at a lower rate than
the target population composed primarily of juveniles. Region 6 West's decrease in
program expenditures coupled with large overhead costs indicates that the one and
one-fourth years of post-CCA data are indicative of a start-up situation. Overall, the
larger program expenditures per target client merely show that providing more
programming at the local Jzvel increases costs. There was insufficient overlapping of
state and locail programs to result in consolidation economies. ‘

Jail/workhouse expenditures increased in every area. All areas experienced an
increase in average annual jail commitments except Region 6W. The average
jail/workhouse stay did not differ significantly between the pre-CCA and post-CCA
periods except in Region 6W and Ramsey, whose post-CCA stays were higher.
Arrowhead Regional Corrections, Anoka and Hennepin experienced increased juvenile
facility costs under the CCA while similar costs in Ramsey decreased.

With respect to institutional costs, the CCA will prevent approximately $890,588 in
annual juvenile per diems and $354,719 in annual adult per diems. However, if only
added institutional costs (food, clothing, staff) are considered as being averted, these
figures drop to $230,589 for juveniles and $109,264 for adults.

Overall, the averted state institutional costs cannot offset the added overhead,
program, juvenile facility and jail/workhouse costs under the CCA. Institutional costs
averted by locally retaining offenders are valued at variable cost (client upkeep costs
only) or at per diem cost. In all areas, economy is reduced under the CCA using
variable costs averted by the CCA and is reduced in all areas except Ramsey and Blue
Earth using per diems averted by the CCA. Using the per diem approach, Ramsey and
Blue Earth maintain economy, i.e., the percentage difference between the CCA and
continuation expenditures is sufficiently close to zero given accounting system
reporting variations. See Table 8.3. If annual continuation and actual cost measures
are summed across all areas, actual costs exceed continuation costs by thirteen
percent using the institutional per diem approach and by sixteen percent using the
institutional variable cost approach. CCA as a correctional policy is approximately
thirteen percent to sixteen percent more expensive than continuation of the poliey it
replaced. However, at the individual area level, actual costs exceed continuation
costs by less than one percent in Ramsey and as much as one hundred six percent in
Todd-Wadena using the institutional per diem approach and by as little as eight
percent in Hennepin and as much as ninety-eight percent in Dodge-Fillmore-Olmsted
using the institutional variable cost approach. Hence, as an overall policy, CCA
reduces economy.
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TABLE 8.%: Pre-CCA and Post-E€CA Overhead Spent per One Dollar
of Programming Expenditures (Constanf Dollars, 1980)

CCA Area Pre-CCA Posit-CCA
Dodge-~Fi ! Imore-0lmsted $0.05 $ 0.27
Ramsey $0.22 $o0.25
Crow Wing-Morrison $ 0.03 $0.31
Red Lake-Polk-Norman $ 0.04 $0.28
Todd-Yadena $0.03 $0.38
Arrowhead Regional Corrections $0.10 $0.28
Anoka $0.06 $0.24
Region 6 WestP $0.03 $ 0.66
Hennepin® $ 0.08 $0.18
Blue Earth® $ 0.02 $0.16

Percentage
Change”

440%
14%
9334,
600%
1167%
18604
300%
2100%
125¢%
7004

® Due to variations in accounting procedures, individual area figures may be

over- or under-estimated by five percent.

b Post-CCA annual figures are based on one and one-fourth years of data.

¢ Post-CCA annual figures are based on one year of data.
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TABLE 8.2:

Pre—-(CCA and Post-CCA Average Annual Program Expendltures

per Target Client (Constant Dollars, 1980)

Program Expenditures/Target Client

CCA_Area Pre—pCA.
Dodge-Fil Imore-0lmsted $ 23.23
Ramsey $ 68.55
Crow Wing-Morrison $ 32.40
Red Lake-Po!k-Norman $ 20.96
Todd-Wadena $ 37.92
Arrowhead Regional Corrections $ 49.7
Anoka $ 39.38
Region 6 Westb $ 31.15
Hennepin© $ 93.07
Blue Earth® $ 56.26
a

ov
b

Post-CCA

$
$
$
$
$
$
$
$
$
$

43,72

84.08
43.40
33.08
55.61

63.00
38.80

30.17

93.75
66.32

Percentage
Change

88%
23%

34%
58%
47%

- 27%
- 1%
- 3%
1%
18%

Due to variations in accounting procedures, individual area figures may be

er- or under-estimated by five percent.

' Post-CCA annual figures are based on one and one-fourth years of data.

Pos+-CCA annual figures are based on one year of data.
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TABLE 8.3: Economy Goal: Continuation and Post-CCA Total Averazce Annual expenditures (Constant Dolliars, 19860)
Pos‘l'-CCAb ‘ Economy® —
a Actual-Averted Actual-Averted
CCA Area Continuation Inst. Per Diems  Inst. Variable Costs Per Diem Approach Variable Cost Approach:
Dodge~F i Imore~ $ . 420,953 $ 800,452 $ 835,754 Decrease 90% Decrease 98%
Olmsted
Ramsey $ 6,172,055 $ 6,177,002 $ 7,024,082 Maintain 0% Decrease 13%
Crow Wing~ $ 270,016 $ 293,211 $ 400,715 Decrease 8% Decrease 48%
Morrlson
Red Lake-Polk- $ 195,273 $ . 246,127 - % 349,325 Decrease 26% Decrease 78%
Norman
Todd-Wadena -$ 157,582 $ 325,026 $ 304,512 Decrease 106% | Decrease 93%
Arrowhead Reglonal .$ 3,735,058 .. % 4,553,467 $ 4,729,111 Decrease 22% Decrease - 26%
Corrections ' o ’
Anoka : $ 1,398,598 $ 1,854,609 $ 1,737,159 ' Decrease 32% Decrease 24%
Reglon &4 ¢ $ 177,962 $ 227,248 $ 261,341 Decrease 27% Decrease 46%
Hennepin © $15,175,593 $16,731,763 $16,411,470 Decrease 10% Decrease 8%
Blue Earth © $ 335,016 $ 340,092 $ 410,981 Maintain 1% Decrease 22%

SContinuation costs assume extension of the pre-CCA system such that all expenditures (e.g. overhead, programming, jeail/
workhouse, juvenile faciiity) increase with inflation, that all pre-CCA federal programs are maintained, that juvenile
facility and program costs increase with increases in relevant target populations but are malntained if relevant target
populations fall. Further, jail/workhouse expenditures reflect any trend Increase in Jail use and the added cost impact of

bincreased Jjail standard enforcement.

Post-CCA total average annual expendltures are calculated from the sum of post-CCA average annual expenditures for
overhead, programming, juvenile facilities, and local Incarceration of target population clients; then, the average
annual averted adult and juvenile state institutional costs are subtracted from thlis sum. However, if commitments rose
under the CCA, adult and juvenile Institutional costs are added to the sum. Two approaches are used to calcuiate
institutional costs: +the per diem approach and the added variable cost approach. .

CJf Continuation cocsts exceed post-CCA costs, economy is increased; if Continuation costs are lower than pgsf—C?@ costs,
economy is decreased; and if Continuation costs equal post-CCA costs, economy is malntained. Based upon interviews

with expert audit statf in the field, individual area figures may be over=- or under~ estimated by five percent given
accounting procedures.

Post-CCA annual figures are based upon one and one-fourth years of data.
Post-CCA annuail figures are based upon one year of data.
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CHAPTER 9: Efficiency

A. Intrcduction

Economy alone does not indicate'a policy's efficiency. Using an efficiency criterion,
economy (costs) is linked to attainment of the policy's desired outcome. Just as a
business may use the ecriterion of minimizing input cost per dollar of profit so a
correctional policy efficiency criterion is to minimize input costs per public protection
success. Public safety is hence the outcome to be achieved with minimum resource
use. However, those making & policy choice may wish to balance efficiency
attainment and equity (social justice) attainment for alternative policies. This chapter
examines efficiency attainment under the Community Corrections Act.

B. Issues

To be an efficient innovation, ther CCA may operate either to direetly reduce
correctional costs or to increase the productivity of existing correctional resources.
In other words, the CCA is expected to have a lower cost per desired outcome than
previous policies. Here, the desired outcome is defined as a non-recidivating offender,
i.e., the CCA should have a lower cost per pubfic safety success than the policy it
replaced in order to promote efficiency. Chapter 8 on Economy outlines six reasons
why the CCA shouid cost less than previous policy. In addition, efficiency can

increase if more public safety cr less recidivism results under a local rehabilitative
mode.

Decentralized correctional decision making concentrated at the CCA area level should
lead to more efficient resource use. Local needs assessment is more easily conducted
at the local level where key actors from other criminal justice subsystems (law
enforeement, prosecution, defense, judiciary) are present. The local needs assessment
funections like a pricing mechanism; it summarizes criminal justice "market" signals
that should guide effective resource use at a governmental level where wovkioads can
be most easily assessed and resource substitutions made. A state administration
facing an aggregate service demand funection for eighty-seven counties may not have
the time or flexibility to meet the priority needs of each county or CCA area. Indeed,
explanation of particular local needs may be lost in standardized aggregation categor-
ies needed for state administrative decision making. Yet, under the CCA, local areas
will attempt to prioritize local needs by carefully assessing the relative effectiveness
of resources in various programs, and deploying resources to achieve the maximum
level of output (public safety) attainable for a given dollar input. Each CCA area, by
reacting to the local criminal justice system environment should be guided to
establishing a service delivery system which, when examined across all participating
areas and within each area, is A more efficient policy that achieves public safety for
the same or less costs than eompared to a state centralized approach.

C. Methods

This chapter eombines the analytical results from the Economy and Publie Protection-
chapters. For adult offenders, the public protection analyses rely on comparisons of -
success rates (i.e., the proportion of offenders not committing new felonies) before -
and after CCA entry among samples of offenders in each CCA area. The overall -
success- rates are used for estimating successes in the early and middle participants -
while, due to their recent entry, only short-term success rates can be used for Region -
6 West, Blue' Earth and Hennepin. The estimate of the actual number of successes is
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derived by multiplying the sample post~-CCA success rate by the post~-CCA target

_ bopulation. The predicted number of successes is based on the pre-CCA success rate

adjusted for changes oceurring in comparison counties whenever possible. The pre-
CCA success rate is adjusted by the average percentage change found in comparison
counties if sufficiently different; otherwise, if the change is not sufficiently different,
the predieted number of successes is considered to be the same as the actual number
with the CCA. ‘

™ For juvenile offenders, success rates are based on reductions in juvenile arrest rates.
early success rates (1 - arrest rate) if sufficiently different pre~-CCA and post-CCA
are multiplied by the juvenile population-at-risk to provide an estimate of actual and
predicted juvenile successes. If the ratios are not sufficiently different, the estimates
are assumed equal. For pre-CCA continuation and post-CCA measures, public
protection successes are defined as the annual sum of adult offender and juvenile
successes averaged over all available years.

“The efficiency ratio is an area's average annual expenditures as presented in the
‘Economy chapter divided by average annual public protection successes. The CCA will
be a more efficient policy if it has a lower cost per public protection success than the
predicted continuation of the previous system.

D. Results

Since publie protection is basically maintained under CCA the while economy is
reduced, the cost per public protection success increases under the CCA, except in
Ramsey and Blue Earth where the cost per success is maintained under the CCA when
averted state commitments are valued &t the per diem level. However, even these
areas show a decrease in efficiency when averted state commitments are valued at
variable cost levels. More resources are needed to generate a success under the CCA

as compared to predicted successes and continuation costs based upon the pre-CCA
system.

Using the per diem approach to valuing averted commitments, increased cost per
success ranges from one percent in Ramsey, and Blue Earth and nine percent in
Hennepin to one hundred seven percent in Todd-Wadena. Using the variable cost
approach, the increases range from seven percent in Hennepin and fifteen percent in
Ramsey to ninety-four percent in Todd-Wadena. Percentage increases in cost per
success in cther areas fall between the bounds listed above.

Under the CCA, a cost per success over $140 occurs in Hennepin, Ramsey and
Arrcwhead Regional Corrections while a cost per success below $90 occurs in all other

areas. In every area, the higher cost per suecess under the CCA indicates efficiency is
decreased under the CCA.
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TABLE 9.1: Effliciency Goel: Predicted and Post-CCA Total Average Annual Exnenditures per Public Protectien
+ Success (Constant Dollars, 1980) .
Total Average Annual Expenditures/Public Protection Successesa b
Post~CCA Efflclency
Averted - Averted - Averted - Averted - C\,J
CCA Area Continuation Per Diem Approach Variablé Cost Approach Per Diem Approach Variable Cost Approach
Dodge-Fi | Imore- $ 33.28 $ 63.53 $ 66.33 Decrgase 91% Decrease 99%
Olmsted
Remsey $139.16 $140.28 $159. 51 Maintain 1% Decrease - 15%
Crow Wing- $ 39.43 $ 42,93 _ $ 58.67 Decrease 9% Decrease 49%
Morrison '
Red Lake=-Polk= $ 39.20 $ 49.4% $ 70.21 Decrease 26% " Decrease 79% 4TRSS
Norman o
w1
" Todd-Wadena , $ 42.54 $ 88.20 $ 82.63 Decrease 107% Decrease  94%
Arrowhead Regional $133.96 $164.21 $170.17 Decrease 23% Decrease 27%
Corrections
Anoka $ 64.23 $ 85.32 $ 79.92 Decrease 33% Decrease 24%
Region 6W ¢ 5 35.31 $ 45.13 $ 51.90 Decrease 28% Decrease 47%
Hennepind - $184.47 $200.59 $196.75 Decrease 9% Decrease 7%
Blue Ear“rhd $ 64.53 $ 65.48 $ 79.13 Maintaln 1% Decrease 23% » - ¢
Bpublic protect ion successes are the sun of average annual Juvenile and adult public proteztlion successes.
Efficiency is increased (respectively decreased or maintained) if CCA has lower (respectively higher or the same) cost
per public protection success than the continuation cost per success. Due to variances In accounting procedures,
individual area cpst figures may be over- or under- estimated by five pergent.
Post-CCA annual oost figures are based on one and one~fourth years of data,
Post-CCA annual cost figures aresbased on one year of data.
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CHAPTER 10: Overview of the Impact of the Minnesota Community Corrections Act

A. Summary of Major Findings

1. Objeetives

The evaluation results indicate that the objectives of the Community Corrections Act
all demonstrate improvement. In the area of planning and administration, CCA ~
participation leads to the emergence of new organizational structures and activities.
Given that limited planning and administration occurred prior to CCA entry, all areas
demonstrate improvement. The improvement is most evident in the funectional areas-
of training and budgeting. Implementation of the planning and research/information -
systems functions, on the other hand, is only partial. It is assumed that the
organizational development that oecurs is due primarily to the requirements specified
in the Act and to the administrative rules. The evaluation of planning and
administration points to a number of problem areas and indicates that in spite of the -
changes room for i'nprovement remains.

The evaluation of local correctional services indicates that in all but one CCA area
either the range or quantity of correctional services has increased. Emphasis tends to ~
be in the area of juvenile programming, but increases are found in the aduit areas as
well. Although new planning and administrative activities may stimulate some of the
improvement it is inferred that most of the increase in services is attributgble to the
subsidy.

The third objective of the CCA is to retain more offenders in the community.”
Juvenile commitment data indicate that nine of eleven CCA areas do keep more
juveniles in the community because of CCA participation. The majority of CCA areas
also retain more adults in the community but' the numbers tend to be small. For
neither juveniles nor adults is the number retained large enough to affect significantly
institutional populations. The data suggest that the primary incentive for retaining
offenders is the availability of programs. Although some offenders have been diverted
from state institutions because of CCA participation, there is little evidence that the
chargeback provision is an effective disincentive.

2. Goals and Qutcomes

Results from the evaluations of the CCA goals are less supportive. The CCA has &
minor impact on the appropriateness of sanctions. Because little data is available on~
juveniles, it is simply inferred that juvenile sanctions are somewhat more appropriate
because fewer juveniles are committed to state institutions. On the other hand, in ten
of the eleven areas analyzed there is no evidence that the CCA has had an impact on
the appropriateness of adult sanctions. Only in Red Lake-Polk-Norman does the CCA
increase the appropriateness of sanctions with a notable increase in the proportion of
offenders treated in the community after CCA entry. The fact that the CCA fails to-~
affect the diversion of significant numbers of offenders from prison is probably the-
major explanation of the failure of the Act to increase appropriateness of sanetions.”
In other words, appropriateness of sanctions is not inereasing because very few

offenders are being diverted, not because the "wrong" offenders are being kept in the-
community.

 The evaluation of public protection suggests the retention of adult offenders in the ™
community maintains but does not improve public protection. The assumption that the -
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CCA does not increase the publie risk in the short-term is supported but there is no

evidence that in the long-term increasing the use of community sanctions better-

rehabilitates offenders. Juvenile arrest data indicate that arrest rates are increasing
somewhat more in CCA than non-CCA areas. Because of a variety of problems with
the arrest data, analysts do not conelude that the CCA has a negative impact on public
protection. There is, however, certainly no indication of improvement.

’I‘hg ba}lange between appropriateness of sanctions and public protection constitutes
sgcml justice. Since the appropriateness of adult sanctions tends to be maintained and
since L_)ublic protection tends to be maintained, sogial justice also tends to be
mamt.amed. Only one area experiences an improvement in appropriateness of
sanctions, producing an improvement in social justice. Because juvenile commitment
and arrest data are problematie, the social justice analysis for juveniles is not as well
grounded. However, inspection of the data indicates that the increases in arrest rates
gdecrease in public protection) tend to offset the declines in commiiments (increases
in appropriateness of sanctions), producing a maintenance of social justice.

The eva_luation of economy indicates that costs have increased compared to the costs
of continuing the pre-CCA poliey; that is, economy declines. The cost increases exist
even when inflation, increases in offender populations, and changes in jail usage and
jail sjcandards are controlled. Overhead, program and local incarceration costs all
pon‘gmbgte to the increases. The savings resulting from diverting offenders from state
1nst1tut;ons only partially offset the cost increases. The extent of savings differs
dependmg upon which institutional costs one uses (per diem or added variable costs).
Usmg the' per diem approach to estimate savings, the difference between actual and
f:ontmuatxon costs for two CCA areas are sufficiently close (less than five percent) to
interpret the difference as a maintenance of economy. Using the variable cost
approach, all ten CCA areas studied demonstrate a decline in economy.

Because public protection tends to be maintained while costs are increasing, efficiency

dectreases. The post-CCA period is less efficient than continuation of the pre-CCA
system.

Figure 10.1 provides a summary of evaluation results and includes the conceptual
framework for comparison. Findings from some individual areas differ somewhat from
the statewide pattern. The maintenance of public protection is based on adult
offgnders and would be a decrease if juvenile arrest data were interpreted. The
maintenance of appropriateness of sanctions is based on adult offenders and would be

an i.ncrease if juvenile commitment data were included. The maintenance of social
Justice appears to hold statewide, however, for both adults and juveniles.

B. Is the Minnesota Community Corrections Act Effective Corrections Policy?

The results summarized above indicate that the CCA is not operating as expected. In
general, ’ghe objectives of the Act demonstrate improvement. Although objectives tend
to show improvement the goals of the Act generally do not. While juvenile sanctions
may be more appropriate in a number of areas, in only one area (Red Lake-Polk-
Norman) are aqult sanctions found to improve. In only one area is an outcome found to
improve - - social justice in Red Lake-Polk-Norman. Findings indicate that in no -area
is public protection improved; in no area is economy improved; in no area is efficiency
improved. Thus, the extent to which the CCA is opérating as expected is that it
promotes socisal justice in Red Lake-Polk-Norman but at a loss of efficiency. In only
one of eleven areas evaluated does the CCA promote even one of the two outcomes.
Elsewhere there is maintenance of or decreases in the goals and outecomes.
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FIGURE 10.1:

A Comparison of the Conceptual Framework
with State-Wide Evaluation Results

Conceptual Framework for the Community Corrections
Act Evaluation:
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C. Reasons for the Failure to Promote Goals and Qutcomes

The evaluation indicates that the CCA generally has not promoted the goals and
outeomes evaluated. The next step is to search for explanations. The strategy used to
pursue these explanations involves analysis of the more successful CCA areas to
identify factors which differentiate these areas from the less successful ones. The
Research Design (pages 17-18) spells out this strategy. The search for explanations is

‘'somewhat limited by the fact that no area clearly demonstrates success in both social

justice and efficiency. One case, however, does demonstrate an increase in the
appropriateness of adult sanctions and two areas may maintain economy. It would be
desirable to have more cases to analyze, but these cases do in fact highlight some
crucial factors that may affect the successful operation of the CCA.

1. Factors Affecting CCA Impact on Social Justice.

In Red Lake-Polk-Norman adult appropriateness of sanctions increases markedly with
CCA participation. Why is appropriateness of sanctions increased in one area and not
in the others? Why does this one area increase the use of community sanetions to a
greater exitent than the other CCA areas? This case of Red Lake-Polk-Norman
highlights two factors that may affect the impact of the CCA.

One factor is whether CCA incentives and disincentives are sufficient to alter
substantially sentencing behavior. The objective of retaining offenders in the
community has been referred to as the "key" objective because it directly promotes
the three goals of appropriate sanctions, public protection and economy. Sentencing
decisions rest with judges. Thus, the question arises whether and how corrections
legislation can significantly alter judicial sentencing practices. The evaluation
indicates that the chargeback disincentive had little effect on sentencing. While the
availability of new programs appears to be the primary incentive to retain offenders in
the community, even this incentive appears to be weak except in Red Lake-Polk-
Norman. What, then, is different sbout Red Lake-Polk-Norman? Red Lake-Polk-
Norman is a case in which the CCA helps to support new corrections programming and
this new pregramming is perceived by judges to be an appropriate alternative to state
incarceration. The Northwest Regional Corrections Center (NWRCC), a secure
detention facility with a wide range of programming options, opened at the time of
CCA entry and is partially supported by CCA funds. rior to CCA participation,
judges had few local alternatives to state incarceration. Because of the availability of
NWRCC judges now have the option of sentencing less serious offenders to community
sanctions. In Red Lake-Polk-Norman the availability of NWRCC apparently leads to
an increase in the proportion of less serious felons treated locally. This diversion of
less serious felons from state incarceration produces an increase in the appropriate-
ness of sanctions. Because public protection is not reduced with more offenders
treated locally, the improvement in sanctions produces an increase in social justice.
The linkages to social justice appear to operate as expected in Red Lake-Polk-Norman.

The Red Lake-Polk-Norman example indicates that the development of alternatives to
state incarceration is a prerequisite to retaining offenders in the community and to
increasing the appropriateness of sanctions. Part of the reason that the programming
incentive may be weaker in the other CCA areas is that the increase in programming
may not be targeted at the less serious offenders who continue to be incarcerated. A
second aspect to the issue, however, is that judges must perceive the programming as
a viable alternative for the less serious felons who continue to be committed. While
programming for the target population is a prerequisite for diverting offenders from
prison, there is no assurance that such programming will be perceived by judges as an
appropriate alternative to state incarceration. The Red Lake-Polk-Norman example
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raises_ the possibility that a local secure facility may be the only communijty sanction
perceived to be a viable alternative for the target group of offenders.

A seqond factor that emerges in the analysis of Red Lake-Polk-Norman is that this
areais uTrlrepresentative of CCA areas in the degree to which it lacked program ming
alternatives prior to entry. Red Lake-Polk-Norman is also unrepresentative ‘in the
greater degree to which it was committing less serious felons to prison prior to entry.
Red Lake-Polk-Norman had the lowest pre~-CCA levels of appropriateness. In the CCA
areas that enter the Act with most alternatives available and with many less serious
felops. already treated in the community, further program expansion may not be
sufficient to stimulate changes in sentencing behavior. Given the relatively high
levels of program activity and high levels of appropriate sanctions in the other CCA
areas, it is not a certainty that more or better targeted programming would have an

In‘ summary, analysis of the case that increased the appropriateness of adult sanctions
with CCA Qarticipation indicates that two factors appear to affect the impact of the
CCA on this goal. First, the Red Lake-Polk-Norman example points to the need to
develop programming alternatives for the target group of less serious incarcerated
offendeps, but it also highlights the more fundamental problem of the difficulties
corrections legislation has in significantly altering sentencing behavior. Second, Red
Lake-Polk-Norman was committing less serious felons to prison to a greater extent
than the other areas and therefore had more oppertunity for change. Other CCA areas
enter the Act with relatively high levels of apprepriate sanctions and therefore have
less opportunity to demonstrate further improvement.

2. Factors Affecting CCA Impaet on Efficiency

Thx:eg linkages in the conceptual framework are crucial to promote the outcome of
efflcleqcy. The results of the evaluation bring the validity of the assumptions
underlying these linkages into question because in no area is efficiency promoted.
Using the uppszr-bound estimates of continuation costs and using the per diem approach

. to calculate institutional savings two areas maintain economy/efficiency. Using the

variable cost appr:oach all areas decrease in economy/efficiency under the CCA.
Analysts can only investigate the areas that come closest to demonstrating economy
for factors that affect the CCA's impact on economy and effieiency.

The first linkage expected to promote efficiency is from planning and administration
to economy. An assumption of the CCA is that the duplication of effort and the
overlapping jurisdictions of the pre-CCA period are costly and inefficient. Savings
should result from the centralization of organization and coordination of activities at
the local lgvel. Evaluation resuits indicate, however, that the development of twelve
new organizational structures at the local level without corresponding decreases in the
costs of state level administration has been expensive. The expense is attributable to
the start-up costs and to the continuing costs of maintaining the state and local
orgamz-a:aons. The cost data indicate that the creation of local organizations to plan
and administer correctional services costs more than continuing the pre-CCA system.
For exampl'e,. the CCA areas for which pre-CCA overhesad is entirely accounted for by
state administration demonstrate a six hundred eighty-eight percent increase in
overheaq under the CCA system. On the other hand, the increase under the CCA
system in areas that had some pre-CCA local overhead (Ramsey, Hennepin, and
Arrowhead Regional Corrections) is only seventy-three percent.
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The second linkage expected to promote efficiency is from retaining offenders in the
comrunity to economy. An assumption of the Act is that diverting offenders from
prison resuits in savings that offset the costs of increased local administration and
programming. Evaluation results do not support this assumption. One of the major
problems is that not enough offenders are diverted from prison to offset the added
costs of the CCA. The areas which do divert more offenders come closer to being
economical. The issue of whether more offenders could be diverted, however, brings
one back to the factors outlined in the above section - - altering judicial sentencing
patterns and the presence of large numbers of less sericus state incarcerated offenders
who could be shifted to the community.

Another issue that relates to the tendency for institutional savings not to offset
increased local costs is that most CCA areas have tended to use local incarceration
as an alternative not only to prison but to lesser sanctions as well. Local inecarceration
is a relatively expensive alternative. Ramsey county which comes closest to being
economical is an exception in its usage of local inearceration. The data indicate that
Ramsey's increase in local incarceration is accounted for primarily by offenders
diverted from prison. The Ramsey data also indicate that the type of offender
previously sentenced to the workhouse may be receiving lesser sanctions after CCA
entry. Data for the other areas indicate that while some inerease in local
incarceration is aceounted for by prison diversions, much of the increase is accounted
for by types of offenders who prior to CCA received lesser sanctions. Red Lake-Polk-
Norman, for example, does divert offenders from prison. These savings are considered
in calculating the post-CCA costs. However, not only prison diversions but other
offenders who received lesser sanctions prior to the CCA are incarcerated locally. This
large increase in the use of local incarceration tends to offset the savings that result
from decreased use of prison. Thus, a factor affecting economy appears to be that
local incarceration is selected by judges not only for offenders previously eommitted
to prison but also for types of offenders previously sentenced to the community.

The third linkage expected to promote efficiency is from public protection. Evalu-
ation results indicate consistently that publie protection is maintained but not
improved with CCA participation. The linkage, then, from public proteection does not
promote efficiency. One might argue that if all programming were targeted at less
serious felons and all resources went to their rehabilitation, that perhaps public
protection could improve. However, because in Minnesota the target population is
small and success rates already quite high, even a marked increase in rehabilitation
could not improve public protection enough to offset the costs. '

D. Conelusicns

\This evaluation is a policy evaluation not a program evaluation. It is important to
recognize that this evaluation only assesses the impact of the Minnesota Community
Corrections Act. Conclusions regarding the Minnesota Community Corrections Act
cannot be generalized to the entire concept of community corrections.

The  previous section discusses issues that appear to affect the impact of the
Community Corrections Act. Some of these factors are of general relevance for
understanding the impact of such legislation. Other factors are of more specific
relevance to Minnesota where this legislation has been implemented.
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Two general factors appear to hinder the success of sueh legislatiqn. One factor @s tpe
relative ineffectiveness of correctional legislation as a mechanism to alter signif-

icantly sentencing practices. The key to promoting the goals evaluated is to di've:rt
certain offenders from prison to community sanctions. This decision is a judicial
decision which may not be affected by corrections legislation. The second factor is
that local administration of corrections services is expensive. The Minnesota QCA
encourages not only community corrections programs but also }.ocql correct}ons
planning and administration. In areas without established local corrections organiza-
tions the change to the local planning and administration of the CCA sy:stem' is
expensive. The potential incompatibility between local planning and administration
and the goal of economy needs to be recognized and confronted.

Two factors more specific to Minnesota may have also limited the success of the
legislation. The first factor is that the legislation was implemented in a state that
already practiced community corrections. This fact limited the ability of.most CCA
areas to make significant gains in retaining offenders and improving appropriateness of
sanctions. The potential for impact appears to be greater in states where the}-e are
large numbers of offenders committed to prison who could be safely kept in the
community. The second factor is that in Minnesota the alternative to pri_son has
tended to be iocal incarceration. Moreover judges tend to use local incarceration to a
greater extent for types of offenders previously sentenced to the community. This
increased use of a relatively expensive local alternative has reduced the savings that
result from keeping offenders out of prison. :

These four factors should be considered in policy decisions that utilize the evaluation
findings. In other states the key questions are:

1. Are there large numbers of offenders currently incarcerated who according to
state norms could be sentenced to the community?

2. If so, what type of ince}ltives, disincentives or guidelines would assure that
judges would sentence these offenders to the community?

3. How much local planning and administration of community corrections is
desired?

4. What sentencing alternatives appear to be appropriate and economical for
offenders diverted from prison?

Minnesotans must recognize the relevance of Sentencing Guidelines legislation. The
guidelines system, which anticipates that eighty percent of felons will receive
community sanections, reaffirms that community corrections is the accepted approach
in Minnesota. Moreover, the guidelines replace the incentives and disincentives of the
CCA as the primary legislative mechanism to alter judicial sentencing behavior in the
adult area. The question is: given the guidelines, is there a more economical way to
deliver community corrections? Since sentencing is now governed by the Sentencing
Guidelines, the issues that remain relevant for wconomy discussions are the CCA
system of administration and the appropriate local alternatives to prison. Central
issues, then, are:

1. The potential incompatibility between local control and economy; and

2. The dilemma of developing appropriate local alternative sanctions that are
compatible with economy.
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