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“The choices now for a batterer are to move to another borough or take a plea.” 
(a domestic violence police officer) 

 

Under the leadership of the Queens County District Attorney’s office, a coordinated community 

approach to reducing domestic violence was implemented in mid-1997 in Queens County, New York.  

This project was supported by a grant from the U.S. Department of Justice (DOJ) under the DOJ’s  

Arrest Policies grant program established by the Violence Against Women Act of 1994.  This included 

the creation of an upgraded special prosecution unit; creation of a special victim services/advocacy unit 

by the non-profit Safe Horizon agency, creation of two Criminal Court parts for hearing misdemeanor 

domestic violence cases and monitoring defendant attendance at batterer education and other programs; 

and close links with the New York City Police Department, including its specialized domestic violence 

units and the city Department of Probation’s specialized domestic violence coordination unit.  Other 

program components included working with city hospitals and developing new programs to serve both 

batterers and victims of domestic violence.  This evaluation report details how the federal grant was 

implemented by the District Attorney’s office and Safe Horizon, and what the impact of the program 

was on the two agencies’ efforts to increase offender accountability and help victims. 

Overview 
The problem of domestic violence has come to public attention only in the past decade or so.  

Although advocates had been encouraging police and prosecutor agencies to treat domestic violence as 

a serious crime for many years,1 it was not until the enactment of the Violence Against Women Act 

(VAWA) of 19942 (and the federal funding support it provided) that domestic violence was placed at 

the forefront of policymaker concern and initiative.   

One important piece of the VAWA that has contributed to this change was the authorization of 

a discretionary grant program to encourage jurisdictions to adopt and implement pro-arrest policies in 

                                                 
1  See e.g,, Domestic Violence, Hearings Before the Subcommittee on Child and Human Development of the 

Committee on Human Resources, United States Senate, Ninety-Fifth Congress, Second Session (1978). 
2  Pub. L.103-322.  The Violence Against Women Act was reenacted in October 2000, Victims of Trafficking and 

Violence Protection Act of 2000, P.L. 106-386. 
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the context of a broader community effort to reduce domestic violence.3  At the behest of the Queens 

County District Attorney, the Office of the Queens Borough President submitted an application for an 

Arrest Policies grant.  The Queens County proposal brought together initiatives to reduce domestic 

violence in the borough developed by the Office of the Queens County District Attorney and Safe 

Horizon, a non-profit agency that is the chief provider of services to victims in New York City.  This 

grant was for the purpose of jointly staffing and supporting a newly formed misdemeanor vertical 

prosecution unit.  The new unit includes both (1) additional prosecutors and support staff to process and 

prosecute misdemeanor domestic violence cases and (2) victim advocates/case managers to provide 

services to domestic violence victims at the earliest prosecution stage and to continue with these services 

as needed.  Four grants were awarded to the project over the course of five years.   

The VAWA also encourages evaluation of programs funded under its auspices.  Using funds 

transferred from the Violence Against Women Office, the National Institute of Justice funded a national 

evaluation of the Arrest Policies program.  As part of that evaluation, a local evaluation of the Queens 

County project was done.  The chief findings of the later evaluation are 

• Significant improvements were made in police evidence collection in domestic violence 
cases and in other information provided by police to the District Attorney’s Office. 

• New organizational entities for responding to domestic violence cases were established 
in the District Attorney’s Office, Safe Horizon, and the Criminal Court that resulted in 
improved prosecution and case handling. 

• The number of cases filed by the District Attorney against domestic violence batterers 
significantly increased.  Criminal Court issuance of orders of protection at initial 
arraignment also substantially increased. 

• Convictions in domestic violence cases increased significantly, resulting in both issuance 
of extended orders of protection (one or three years) and increased referrals of 
batterers to batterer education4 programs; improved monitoring of batterers' program 
attendance resulted from creation of a special Compliance Court. 

                                                 
3  42 U.S.C. § 3796hh (b)(1).  See also VAWA II § 1104, 42 U.S.C. § 3793(a) (19). 
4  A variety of terms are found in the literature to characterize programs to which batterers are ordered by the court 

to attend in an effort to reduce repeat domestic violence.  Safe Horizon staff prefer the term “education,” rather 
the more commonly used “treatment” or “intervention.” 
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• Victims were provided earlier and more substantial services than had previously been 
possible when there were no specialized domestic violence case managers.  

The report begins with a short description of the Queens County environment and the grants 

received by Queens County from the Violence Against Women Office under the Arrest Policies 

program.  It then turns to describing the process by which batterers are handled by the police, 

prosecution, courts, and Safe Horizon, both before and after the grant was awarded..  The report then 

examines the impact that the grant-funded project has had on offender accountability, services received 

by victims, and victim safety and well-being.  The evaluation conclusions end the report. 

I.  The Arrest Policies Grant 

Queens County 

Queens County is one of the five boroughs that make up the city of New York.  The County 

has its own elected district attorney, but the rest of the criminal justice system is administered by a city 

(police, jails) or state agency (courts).  Because of its size (2 million population), however, 

administration of the police department in the County is divided into two commands, Borough North 

and Borough South.  Administration of the courts in the County is the responsibility of the chief judicial 

administrator for the New York City courts.  The courts in the County include the Supreme Court, a 

general jurisdiction trial court handling felony cases, and the Criminal Court, a limited court hearing 

misdemeanor cases.  In addition, the Family Court provides a civil law forum for family matters, 

including domestic violence orders of protection for married couples, formerly married couples, those 

with a child in common, and persons related by consanguinity or affinity.5   

The population of the County is perhaps the most diverse in the country.  There are a minimum 

of 160 different ethnic groups from all over the world living in the county.6  This diversity is reflected in 

the criminal courts’ “client” population, although not always in exact proportion.  At the time of our site 

visits, the District Attorney’s Office prosecuted between 65,000 and 70,000 cases annually. 

                                                 
5  N. Y FAMILY COURT ACT  § 812 (1)(a-d); N.Y. CRIMINAL PROCEDURE LAW § 530.11 (1)(a-d) 
6  Office of the New York State Comptroller, Queens: An Economic Review 2 (Report 11-2000 (Jan. 2000) (138 

languages spoken in burough). 
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The criminal justice system in the County is a very busy one.  The police department has 10,000 

officers stationed in Queens.  These officers make about 70,000 arrests annually.   

Funding 

The first grant awarded to the Borough President’s Office, in September 1996, was in the 

amount of $754,000 for an 18-month period.  The renewal grant, effective November 1998 for 18 

months was for $1,026,000.  The latter grant's moneys were for 

• Project coordinator in Borough President's Office 

• Three Assistant District Attorneys (ADA) 

• One Deputy Bureau Chief to head domestic violence unit 

• Part- time funding for Special Victims Bureau Chief and Director of Training 

• Three domestic violence coordinators  

• One social worker supervisor for Safe Horizon 

• Three case managers 

• One intake unit advocate 

• One additional advocate at intake 

• One part-time civil legal services attorney 

• Special safety-related services (e.g., beeper rental, emergency assistance, relocation 
expenses). 

A reallocation budget request that provided for two more Safe Horizon case managers in the 

Intake Unit was approved by VAWO after a long delay.  A third grant was in the amount of $479,421 

and continued funding until September 30, 2001 for the core prosecution and victim services counseling 

staff, as well as partially supporting a community outreach coordinator in the Office of the Borough 

President and a prosecutor trainer to improve existing training materials.  The most recent grant, in the 

amount of $528,268, continues the project until September 30, 2002.    

Grant Goals 

Project goals are primarily to improve prosecution and enhance services to victims, as well as to 

provide support for these primary goals.  Specific goals include: 
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• Establish a dedicated misdemeanor domestic violence prosecution unit, increase the 
number of prosecutors handling these cases, and vertically prosecute all cases assigned 
to the unit  

• Establish an emergency response team that will be available on an on-call basis to 
provide immediate prosecution direction and victim services assistance in felony 
domestic violence cases at the crime scene, precinct, or other location 

• Improve case intake through early outreach to victims at intake, facilitating charging 
decisions and assessing the need for orders of protection, as well as increasing victim 
cooperation with prosecution 

• Increase services provided to victims by Safe Horizon agency staff and improve 
communication between the prosecution and victim case managers, with a focus on 
increasing victim cooperation 

• Reach out to community programs and organizations serving the many ethnic groups in 
the County to ensure that victim case managers have the resources to meet all victim 
needs 

• Provide domestic violence training to all participants in the prosecution of domestic 
violence cases and to personnel of agencies providing services to victims of domestic 
violence 

• Establish a collaborative advisory group on domestic violence. 

II.  Process/Program Description  

Pre-Grant Conditions 

Before the Violence Against Women Grants Office announced its Arrest Policies program, both 

the Queens County District Attorney’s Office and the independent Safe Horizon had already been 

looking at how the office handled domestic violence cases.7  However, funds were not then available for 

new staffing to fully implement the planned changes. 

Criminal cases referred to the District Attorney's Office by the police were (and still are) first 

handled by the Office's Intake Unit, comprised of relatively inexperienced ADAs.  These attorneys 

reviewed the police reports to ensure that a facially valid complaint exists and prepared the paperwork 

                                                 
7  The planned changes in the Queens County District Attorney’s office were part of a long-term overhaul of the 

office’s entire operations by the district attorney then in his first term in office. 
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for arraignment and bail setting.  The need to have all arraignments completed within 24 hours of arrest 

resulted in procedural changes that left out personal interviews with the victims. 

After arraignment, responsibility for further court proceedings in domestic violence cases was 

assigned to attorneys in the Criminal Court Bureau, which handled all misdemeanor cases in the County.  

The assistant prosecutors handling domestic violence cases were assigned to the AP4 court calendar, a 

courtroom where they were responsible for prosecuting both domestic violence and youth misdemeanor 

cases.  The domestic violence ADAs were responsible for all pretrial proceedings, including plea 

negotiations and bench trials.  Jury trials were handled by ADAs in another unit.  In felony cases, grand 

jury indictments were handled by ADAs in yet another specialized unit. 

The attorneys in AP4 consisted of a supervisor and three ADAs; one paralegal was also 

assigned to the unit.  Caseloads exceeded over 1,000 cases per attorney each year.  Specialized 

training for the domestic violence ADAs was not provided, perhaps reflecting the fact that evidentiary 

hearings of any sort were uncommon.  Trials were generally uncommon, and this was especially so 

where there was a lack of victim cooperation.  Hence, instead of trying cases, most of the ADAs’ work 

involved preparing papers, including hand-writing orders of protection and checking to be sure that the 

addresses used were correct (for purposes of entering the orders into the state registry of orders).  

Overall, assistant district attorneys were reluctant to be assigned to the unit.  One prosecutor 

commented, “It was a curse to be sent to AP4 … the part had such a negative reputation that no ADA 

wanted to be assigned to it.  It quashed the idealism of law school … .”  Another prosecutor similarly 

said, “When I was assigned to AP4, I asked myself, ‘Who did I make mad at me?’” 

After arraignment and bail setting was completed, the procedure was for the ADAs assigned to 

handle misdemeanor domestic violence cases to take over these cases on a non-vertical basis.  This 

meant that up to three ADAs might handle the same case at different points in time.  This diffusion of 

responsibility (and different note taking) meant that victims had to be called repeatedly to clarify what 

they had said.  According to one prosecutor, the repeated telling of their stories blunted victim 

confidence in the justice system and further reduced the level of victim cooperation.   

Because interviews with victims had been eliminated as part of a citywide plan to speed up 

arraignments, victims were usually not interviewed until after arraignment.  In most instances, these 
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interviews did not occur until 3 to 5 weeks after arrest, if at all.  Often, this delay in seeing victims 

compounded the problem of victim ambivalence by providing an opportunity for the batterer (or his 

family) to pressure victims to drop charges against the batterer.  While the ADAs might try to persuade 

the victim not to drop charges, they were handicapped by the fact that they had not interviewed the 

victim until the court appearance and had only a short period of time to change her mind.  

Reflecting these realities, the ADA kept dedicated "dismissal forms" for victims to sign which 

stated that the victim had not been threatened or coerced into withdrawing charges.  In court, these 

forms would be presented by the victim to the judge, who would then dismiss the case.  In those few 

cases where victim interviews did occur and the victim was cooperative, victim concerns often involved 

safety planning issues.  However, the ADAs were often unable to address these issues properly since 

they lacked both personal expertise and support staff with such expertise.   

A final problem was the absence of a specialized court.  No single judge was assigned to AP4 

for any extended period of time.  Hence, the judges often had little experience with or training on 

domestic violence.  According to prosecutors who had been in that court, the judges would often press 

for a dismissal even where the victim and the ADA wanted to prosecute and go to trial.  In some 

instances, the judge would rule without the consent of the prosecutor or hearing any evidence that the 

defendant would be given an adjournment in contemplation of dismissal (ACD), which meant that all 

charges would be dismissed and the files sealed if the defendant was not rearrested within one year.  

(As a practical matter, virtually no cases were ever reinstated and prosecuted, even if the defendant 

recidivated, because of the difficulty of proving a stale case.)   

Safe Horizon staff, who provide services to crime victims under a contract with the City, were 

also overworked, and there were few staff members specializing in working with domestic violence 

victims.  The principal method by which these victims accessed help from Safe Horizon was to enter the 

Agency's Reception Center in the Criminal Court building.  There, the limited staff would provide 

information to victims (200 to 300 per month).  Linkages to other resources for referrals were limited.  

The most common way in which the staff saw domestic violence victims on a one-to-one basis was 

when they were brought at the request of the court to their offices or by a prosecutor to counsel them 

for a short period of time on their decision to drop charges against their batterers.  The Safe Horizon 
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staff might also at this time provide crisis intervention information, make referrals for services, and 

provide some types of help such as food coupons.  But for the most part, the staff had inadequate time 

to speak with most victims, to help with safety planning, and to increase cooperation with the 

prosecution.  Nor was there any capacity to train staff on domestic violence issues. 

Criminal Process Changes Under the Grant 

A key focus of the Queens County Arrest Policies grant is on the prosecution of misdemeanor 

domestic violence cases.  Because of grant requirements and policy determinations upon case priorities, 

domestic violence is defined for the purposes of the District Attorney's specialized unit as violence 

among intimates.  This definition differs from that used by the statutory definition of domestic violence by 

expanding the relevant population to include same sex relationships and boyfriend-girlfriend couples.  It 

also excludes statutorily protected relationship categories that include persons who are related but not 

intimate (e.g., siblings, aunts, and nephews).8 

Overview of Organizational Changes  

The Arrest Policies grant gave the District Attorney and Safe Horizon resources for specialized 

domestic violence staff.  However, organizational changes were needed to effectively use these new 

resources.  The five major organizational changes resulting from the grant were as follows. 

1. Establishment of a new domestic violence prosecution unit, initially as a unit within the 
Special Victims Bureau that handled, among other cases, sexual assault and sex crime 
cases.  The Domestic Violence Unit is now its own Bureau (within the Major Crimes 
Division), and is so referred to hereinafter.  This upgrade in unit status within the Office's 
organizational structure was accompanied by the adoption of new staffing selection 
criteria and increased training for the prosecutors to better prepare them to try cases. 

2. A new Safe Horizon domestic violence unit, co-located with the prosecutor's Domestic 
Violence Bureau.  Another Safe Horizon staff attorney was assigned to Family Court to 
provide civil legal services to domestic violence victims. 

3. Assignment of one (later three) Safe Horizon case managers to a position working with 
the District Attorney's Intake Unit. 

4. Creation of a new Domestic Violence Court Part (i.e., courtroom) with a full time judge 
assigned exclusively to that court. 

                                                 
8  N.Y. CRIMINAL PROCEDURE LAW § 530.11 (1)(a-d); N.Y. FAMILY COURT ACT  § 812 (1) (a-d). 
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5. Establishment of a new Compliance Court to monitor defendant compliance with 
sentences imposed by the Domestic Violence Court judge. 

The grant was also able to take advantage of recent organizational changes that had occurred 

within the New York City Police Department (NYPD).  Specifically, the NYPD had established 

Domestic Violence Units at the precinct level to provide follow-up services with domestic violence 

cases, after the initial patrol response. 

These organizational changes required procedural modifications in the way domestic violence 

cases are handled in Queens County.  A description of that process follows. 

Police Changes 

One of the first priorities for change in implementing the new grant was to improve police-

prosecution information sharing and police evidence collection.  In New York City, police are required 

to arrest suspects in most domestic violence cases where they have probable cause to arrest.9  Where 

the suspect is not present, a warrant card is administratively issued in lieu of an arrest warrant; this 

notifies an officer checking the computerized warrant system that the suspect is to be arrested on 

probable cause.  Regardless of whether an arrest is made, police are required to file a Domestic 

Incident Report (DIR).10  If an arrest is made, an arrest report is also prepared and the case is then 

forwarded to the District Attorney’s Intake Bureau. 

Before the grant, the belief was that domestic violence cases could be successfully prosecuted 

only with the cooperation and testimony of the victim.  Hence, the police often gathered only minimal 

evidence in most cases, according to prosecution staff and police officers interviewed.  Victim and 

defendant statements were also often either not taken or not recorded.  Few photos of victim injury 

were made.  Police evidence collection efforts have since improved.  Police in Queens now use a one-

page checklist/note-taking form developed by the District Attorney’s Domestic Violence Bureau that 

identifies key prosecutorial needs such as spontaneous statements by victim or defendant, photos, etc.  

The form also requires the officer to try to obtain the victim's signature on the DIR as a complaining 

victim.  This can be used as evidence, even if the victim later recants.  The report form was prepared by 

                                                 
9  N.Y. CRIMINAL PROCEDURE LAW § 140.10 (4). 
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the then Deputy Bureau Chief (now Bureau Chief) who is in charge of the domestic violence 

prosecution unit.11  The Bureau case intake log used to record information about each new case 

assigned to the unit also records whether the arresting officer provided each informational item (or 

explained why it was not provided  e.g., camera broken).  These logs are reviewed by NYPD 

officials for officer compliance with the evidence form and are used as a follow-up device to provide the 

missing materials.  Failure to comply with the form may also be recorded in the officer's personnel file.  

Conversely, the Bureau Chief will send out letters of commendation to officers whose work was 

exceptionally good in handling a domestic violence case.   

Other important changes include modifying the police "hot" list to add domestic violence cases.  

A city-wide initiative requires every precinct to maintain a list of ten cases that involve potentially 

dangerous situations.  The police monitor these cases through visiting complainants at home and 

referring them to Safe Horizon as needed.  This list now includes cases referred to the police by the 

domestic violence prosecution unit supervisor.  The cases referred to the police for home visits include 

cases where the prosecutor believes the defendant is likely to be in violation of a court stay-away order.   

Prosecution Process Changes12 

Prosecutor Intake.  Once an arrest is made and booking completed, the arrest papers are 

then sent to the District Attorney's Intake Unit, comprised of new prosecutors and supervisors.  Based 

on the papers provided by the police, the Intake Unit will prepare the criminal complaint for 

arraignment.  As of this writing, a pilot project was in effect that instructed the Intake Unit prosecutors 

not to accept cases that are missing critical information requested by the Bureau's evidence checklist.  

The increased availability of photographic evidence is especially credited by some prosecutors with 

getting the screening attorneys to understand the seriousness of these cases.  Another new project in 

several police precincts calls for the police to use digital cameras (rather than Polaroids) to take pictures 

                                                                                                                                                             
10  N.Y. CRIMINAL PROCEDURE LAW § 140.10 (5). 
11  One NYPD domestic violence coordinator for the borough command indicated that police now understand what 

the district attorney needs for a successful prosecution and that they had not previously been providing all that 
information. 

12  The changes described here are for non-felony domestic violence cases, which are the subject of the grant.  
While changes in process have also occurred in how felony domestic violence cases are prosecuted, that is not 
the focus of this evaluation. 
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of the victims’ injuries and e-mail the pictures to the Domestic Violence Bureau.  The Bureau’s 

paralegals download the pictures and print them out for presentation to the court at the arraignment and 

bail hearing.  A compact disc “burner” for creating personalized CDs is used to create a permanent 

copy of the pictures for the file and for defense counsel. 

In New York City, arraignment must be held within 24 hours of arrest.13  Complaints require a 

corroborating affidavit; the signature of the victim attesting to the alleged facts of the complaint is 

commonly used for this purpose.14  However, the domestic violence prosecution unit has successfully 

argued in court that excited utterances recorded by the police can serve the same function with the 

police officer attesting to the accuracy of the report.15  Statements by the victim to Safe Horizon case 

managers may not be used to verify allegations in a complaint because of confidentiality issues.   

The Intake Unit staff for both agencies will try to contact the victims by telephone at this time.  

The District Attorney's Intake Unit now uses a special 2-page questionnaire that was designed 

specifically for domestic violence cases.  This questionnaire asks for information that is not typically 

provided in the police report but may be relevant to the arraignment/bail hearing.  This includes such 

items as the batterer's mental heath, treatment/education, or substance abuse history.  The Intake ADAs 

may also provide the victims with information about their safety concerns before referring her to Safe 

Horizon.   

Most recently, the office has begun implementing new procedures for taking over cases before 

the Intake Bureau receives them.  In cooperation with the Police Department, the Domestic Violence 

Bureau now receives police officer arrest reports through a computer terminal linked to the 

Department’s on-line booking system.  During the daytime hours (8 AM to 5 PM) an ADA reviews 

officers’ reports of domestic violence arrests16 and prepares the complaints for the arraignment court.  

At the same time, the ADA or a paralegal will attempt to contact the victims and set up appointments to 

meet them in person.  If a victim is with the arresting officer at the precinct, the ADA will interview both 

                                                 
13  N.Y. CRIMINAL PROCEDURE LAW § 170.10 (1).  See Maxian v. Brown, 77 N.Y.2d 422 (1991). 
14  N.Y. CRIMINAL PROCEDURE LAW § 100.15 (3), 100.20. 
15  People v. Rahion, N.Y.L.J. (9/29/1998, at 25); People v. Stridiron, 667 N.Y.S.2d 621 (1991). 
16  The NYPD booking system used to process all arrest paperwork includes data on the offender-victim relationship 

so that domestic violence cases can be easily identified. 
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as part of the complaint preparation process.  The ADA assigned to the case under this new system will 

continue to vertically prosecute the case through termination.  This new procedure is not completely 

implemented, since it does not have the same coverage as the Intake Bureau does (19 hours daily).   

Arraignment.  The prosecutor has worked with the police to improve the information available 

to the court at the initial arraignment and bail hearing.17  A police officer is now available in every 

precinct to search the department's database for all prior domestic violence arrests and incident reports.  

The information in these reports (e.g., photos, statements, prior restraining orders) is presented to the 

court by the prosecutor to support increased bail requests and for the issuance by the Criminal Court of 

full orders of protection that include a "stay away" provision.  Police service of Criminal Court orders 

has been replaced with a notation on the order form itself that the defendant was served in court. The 

defendant is required to sign a line on the order confirming its receipt. 

The ADAs at arraignment are part of the Intake Bureau, including those cases where complaints 

were prepared by the Domestic Violence Bureau.  At arraignment, the ADA will ask the court to issue 

a full order of protection that requires the defendant to leave the residence.18  Although office policy is to 

press the court for a full order, in instances where the victim protests the ban to the court, a limited 

order of protection prohibiting further violence may be issued instead.  Orders of protection are issued 

in most cases arraigned by the Criminal Court, and these orders last until the next hearing.  One reason 

why full orders of protection are not always issued is that not all judges in the arraignment court are fully 

familiar with domestic violence dynamics and consequently are more likely to respond to the victim's 

objections to a full order (even as a "cooling off" device).  Even in these cases where a limited order of 

protection is issued, the judge often will impose additional conditions intended to protect the victim.  The 

prosecutor has also worked with the police department to make these orders easier to enforce.  The 

forms have been redesigned and the stay-away orders now read "You will be in Violation of this order 

                                                 
17  Arrangements for bail or personal recognizance release is part of the arraignment process unless the case is 

disposed of at that time.   N.Y. CRIMINAL PROCEDURE LAW § 170.10 (7).  As a practical matter, virtually no cases 
are resolved at arraignment. 

18  Criminal court orders of protection at arraignment are authorized under N.Y. CRIMINAL PROCEDURE LAW § 
530.12. 
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even if invited back into the house."  An anti-stalking notice is also included, prohibiting the defendant 

from being closer than 100 yards from the victim. 

Domestic Violence Bureau.  After arraignment, the court papers are forwarded to the 

Domestic Violence Bureau attorneys.  The papers are reviewed by the unit's paralegals and distributed 

to the ADAs according to the predetermined calendar schedule.  The paralegals and the ADAs are 

responsible for contacting victims.  Cases are assigned to the ADA who is scheduled to be in court 

when the case is scheduled for its next appearance.  From the point of case assignment on, the case is 

handled by the same ADA.  A "backup" prosecutor is also assigned to the case (under the same 

schedule), should there be a problem with the primary prosecutor's availability on the scheduled court 

date.  Each ADA appears in court as the primary prosecutor once every two weeks and as a backup 

prosecutor on the preceding or subsequent day. 

Once the case is assigned to an ADA, the case file is reviewed and the victim contacted by 

telephone by the paralegal.  As needed, the victim will be asked to come in for a personal interview.  

Cases where the victim has refused to sign the DIR are given the highest priority; the office paralegal will 

call the victim to set up an appointment or if the victim cannot be reached, notify the NYPD domestic 

violence unit officers that the victim is needed for an interview.  Where the victim is not immediately 

needed, she may not be contacted for several days.  For victims who do not speak English, the Bureau 

has access to a translation service provided by AT&T to facilitate conversations with victims (in a 

borough housing over 160 different ethnic groups, this is common).   

Special problems are presented by dual arrest situations, i.e., cases where both parties are 

arrested by police on domestic violence charges.  Where this occurs, the office will seek defense 

counsel’s consent for the ADAs to separately interview both parties.  These interviews are used to 

identify the primary aggressor, who will then be prosecuted.19  The charges against the victim are then 

dropped.  In the ordinary case, however, the time after the case is received is spent gathering evidence, 

                                                 
19  N.Y. CRIMINAL PROCEDURE LAW § 140.10(4)(c)  provides that only the “primary aggressor” should be arrested 

by police and provides a detailed definition that is to be used for identifying the primary aggressor.  It is unclear 
how often this occurred, since prior to the recent changes in Queens County in how police document dual 
arrests, the District Attorney’s Office had no easy way for early identification of these cases; the NYPD arrest 
forms do not provide a check box for dual arrest cases. 
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such as obtaining medical records (including EMS reports of what the victim-patient said) and obtaining 

the criminal history of the defendant.   In cases where self-defense claims are made, the medical records 

of both parties are obtained.  One problem area is in obtaining 911 tapes.  The NYPD does not have 

the resources to provide 911 tapes in all cases, so requests for these tapes are limited to those cases for 

which a trial is scheduled.  

The first hearing in the Domestic Violence Part of the Criminal Court after arraignment is held 

within five days if the defendant is in jail, and between one and two weeks if released from jail.  As 

needed, the complaint will be redrafted and an information presented to the court at this hearing.20  This 

occurs when there is no complainant corroborating statement attached to the police report that was the 

basis of the complaint.  Additionally, a plea offer will be established and presented to the defendant at 

the next court hearing in the Domestic Violence Part.  If the plea is not accepted, the case will be 

continued until the next hearing, in 3 to 4 weeks.  If no plea offer is accepted, counsel will indicate their 

readiness for trial and a trial date set.  (Defendants generally must be tried within 90 days of arrest under 

New York State law.21)  On average, defendants will make three court appearances, including 

arraignment, before plea or trial.  Criminal Court orders of protection may be modified at the first 

appearance after arraignment.  At this time, the NYPD domestic violence unit may be asked by the 

Bureau Chief to add particular sites to its list of problem locations for home visits that monitor 

defendant's compliance with a protective order ban on being at a location where the victim is. 

Special Role of Probation and Parole.  Another strategy used by the Bureau to gain 

convictions is to pursue probation and parole violations with the cooperation of the City Probation 

Department and the state parole agency.  Thus, when a probationer or parolee is arrested for domestic 

                                                 
20  See N.Y. CRIMINAL PROCEDURE LAW § 170.10 (4)(d), which  requires that where a misdemeanor complaint was 

filed at the arraignment, it must be superceded by an information unless the defendant agrees to proceed on the 
complaint.  CPL § 170.65 (3) similarly authorizes a defendant to waive filing of an information in place of a 
complaint.  However, CPL § 170.65 (1) provides that a prosecutor complaint accompanied by a supporting 
deposition converts the complaint into the required information. 

21  N.Y. CRIMINAL PROCEDURE LAW § 30.30 (1)(b).  Adjournments at the request of the defense toll the 90 day 
period.  In cases in which the District Attorney has insufficient evidence to successfully prosecute (but enough 
to defeat a motion to dismiss) and the victim declines to testify, cases are usually not be dismissed until the 90 
day period ends in the hope that the victim will change her mind about testifying.  
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violence, the unit faxes a form notifying the agency supervising the defendant22 of the rearrest.  This unit 

then contacts the probation officer in charge of the case and will also contact the victim to determine 

what happened.  This information is also turned over to the probation or parole officer.  The officer may 

then issue an arrest warrant for violation of the terms of supervision.  According to the Bureau Chief, 

however, revocation and a jail sentence are not common. 

Court Process Changes 

Domestic Violence Court.  The AP4 Part that formerly heard domestic violence non-

evidentiary hearings, along with youth cases, was converted into a full-time domestic violence court.  

The court meets every weekday, beginning at 9:30 A.M.  Defendants appear before the bench with 

their attorneys and tell the court what progress has been made in plea negotiations and whether they 

wish to change their plea to guilty.  If they plead guilty, the court will ask the prosecutor what the plea 

offer and agreement consisted of and then sentence the defendant accordingly.  If there is no plea, the 

court will reschedule another court appearance unless the speedy trial rule requires the setting of a trial 

date.  At that point the case is moved to the trial schedule. 

Adjournment in Contemplation of Dismissal.  In a limited number of cases, the court at the 

recommendation of the prosecution may decide to adjourn the case in contemplation of dismissal 

(ACD), a form of pretrial diversion that may also include a program attendance requirement and 

issuance of an order of protection.23  Under an ACD, the defendant must not be rearrested within one 

year or the original charges can be reinstated.  If the charges are not reinstated, the charges are 

dismissed and the file may be sealed unless the court finds it is not in the interests of justice to seal the 

file and so orders.24  The latter is the typical ACD outcome; since an ACD does not require the 

defendant to plead guilty, successful prosecution and case reinstatement after a rearrest is often difficult.  

ACDs are not favored, since the informal policy of the Bureau is to seek convictions in order to "have a 

hammer" over defendant's willingness to attend programs.  

                                                 
22  The City Probation Department’s domestic violence unit is funded by a STOP grant. 
23  N.Y. CRIMINAL PROCEDURE LAW § 170.55 
24  N.Y. CRIMINAL PROCEDURE LAW §§ 170.55 (2), (8); 160.50 (1), (3)(b). 
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Trial.  In a limited (1 to 2 percent) number of cases, defendants choose to go to trial.  Virtually 

all bench trials are held in the special Domestic Violence Part.  If the AP4 Part is too busy or the judge 

is not available (e.g., vacation), bench trials are held in the special Trial Parts.  In these cases, a judge 

less familiar with domestic violence cases will preside.   

Plea and Sentencing.  New York law authorizes deferred sentencing, i.e., adjourn sentencing 

until a later date.25  This authorizes prosecutors to offer “conditional pleas” whereby defendants give a 

conditional plea to a misdemeanor and an unconditional plea to a violation.26  The case is then adjourned 

without sentencing and release conditions are set by the court.  Upon successful compliance with the 

court conditions, the misdemeanor plea is withdrawn, the misdemeanor charges dismissed, and a 

sentence on the violation imposed.27   

If the defendant accepts the prosecution’s plea offer for an unconditional plea, the court will 

immediately sentence the defendant.  Sentencing options include the following. 

• Jail 

• Probation (not available in violation cases) 

• Conditional discharge 

• Unconditional discharge 

• Fine. 

In most instances the court will sentence the defendant to a conditional discharge, requiring the 

defendant to “lead a law-abiding life,” i.e., remain arrest-free for one year.28  The defendant is usually 

required to attend a batterer intervention program whose duration varies according to the specific 

program requirements.  Essentially, a conditional discharge is the equivalent of unsupervised probation 

plus court monitoring of domestic violence education program participation.  To the extent that the court 

takes over the monitoring role, probation supervision would be redundant.  Nonetheless, probation 

                                                 
25  N.Y. CRIMINAL PROCEDURE LAW § 400.10 (4). 
26  New York law provides for violation convictions that are less than misdemeanors. N.Y. PENAL LAW § 10.00 (3).  

Violations have a maximum sentence of 15 days.  For some purposes, violations are not considered criminal 
convictions. 

27  See People v. Avery, 95 N.Y.2d 503 (1995). 
28  N.Y. PENAL LAW §§ 65.05; 65.10 (1)(2). 
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sentences were given in about one-quarter of misdemeanor convictions in 1999 and nearly 40 percent 

of the 2000 misdemeanor sentences.  Overall, however, probation sentences were imposed in no more 

than 3 percent of all convictions. 

An alternative to plea and conditional discharge sentence in New York is the unconditional 

discharge.29  This is the least restrictive sentence possible under state law.  It is rarely used in domestic 

violence cases, except where no order for batterer education is to be required. 

When a jail sentence is imposed, most such sentences call for a "weekend sentence."  These 

require the defendant to report to jail on weekends, but he remains free during the week so that he can 

keep his job and earn money.  Weekend jail sentences are most common where the defendant has no 

prior arrests but the prosecution has evidence of prior domestic violence. 

Orders of Protection.  Orders of protection are central to the Bureau’s focus on convictions.  

At conviction, the court order of protection issued at arraignment terminates.  A new order of protection 

may be issued as part of the court’s sentence, often as a limited order of protection for a period of up to 

three years in Class A Misdemeanor cases and one year in lesser cases, including cases where an ACD 

was granted.30  However, where the defendant does not agree to a plea agreement that includes 

attending an intervention program, the full order of protection that includes a “stay-away” provision may 

be continued.  The availability of these orders is a critical component of the Bureau’s efforts to prevent 

repeat offenses.  This is because violation of a protective order by a second assault or threat to assault 

after conviction of a domestic violence assault is a felony.   

Batterer Education Orders/Compliance Court.  A common condition of whatever sentence 

the court imposes is to require the defendant to attend batterer education.  Attendance at batterer 

intervention programs is monitored by a special Compliance Part of the Criminal Court; a retired judge 

presides over the Compliance Part three days each week.  Defendants must appear every four weeks 

to report their program progress.  At that time, the defendant must show proof of program attendance, 

typically by showing receipts for paying for the costs of the program, which can be paid only at the 

                                                 
29  N.Y. PENAL LAW § 65.20, N.Y. CRIM. PROCEDURE LAW § 160.50. 
30  N.Y. CRIMINAL PROCEDURE LAW § 530.12 (5), 530.13 (4). 
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education program at the time of its meeting.  Program representatives of the major programs are also 

present in the court to directly report to the court about their client's attendance and any other problems 

that may be present.  Failure to appear or a finding of noncompliance by the Compliance Part judge can 

result in a transfer of the case back to the special AP4 Part for determination of whether a jail sentence 

should be imposed.  Defendants are, however, given every opportunity by the Compliance Part judge to 

complete the intervention program.  The Bureau Chief closely monitors the quality of the batterer 

intervention programs and has reached out to community advocacy groups to foster the development of 

new, culturally sensitive programs to support victims of domestic violence and provide batterer 

intervention services.  Defendants may also ask to receive batterer education from private practitioners, 

subject to approval of the Bureau Chief. 

The Compliance Court judge is actually a hearing officer (i.e., magistrate) appointed by the 

court.31  The present judge is a retired justice of the state Supreme and Family Courts.  The Compliance 

Court judge's powers are limited to determining if the defendants are attending the required programs or 

if they have otherwise failed to comply with the conditions of their sentence.  Should the judge determine 

that noncompliance has occurred, he may warn them of possible consequences of any continued failure 

on their part to comply and have them report back in four weeks, or he may refer the case back to the 

AP4 Part for review and possible resentencing.  In practice, very few cases are sent back to AP4, so 

that the judge hearing domestic violence cases can focus for the most part on pending cases and those 

few non-compliant cases remanded back. 

Victim Services Process 

Intake.  Three Safe Horizon case managers are co-located with the District Attorney's Intake 

Unit.  The Intake case managers review the full case file, including defendant's criminal history, to 

determine what needs the victim may have, especially safety needs.  The case managers will next 

undertake early telephone outreach to victims to begin safety planning and to gather facts that add to 

those available to the ADA from the police report.  Additional facts may be gained from a few Safe 

Horizon case managers located at police precincts, who are familiar with the case and call the intake 

                                                 
31  N.Y. JUDICIARY LAW §§ 850-854. 
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case managers.  These new facts may then be presented, with client consent, to the Intake ADAs as 

part of their advocacy on charges to be filed.  The case managers hope to be able to present these 

additional facts to the ADA assigned to the arraignment court; at present, however, the case managers' 

new information is simply entered into the case file.   

Emergency Response Team.  Once the Safe Horizon intake staff have logged in all new 

cases and made contacts with the victims, this information is forwarded to the three Emergency 

Response Team (ERT) case managers co-located with the domestic violence misdemeanor prosecution 

unit.  Photocopies are made of the intake log and follow-up information, and the case assigned to a 

counselor.  Cases requiring continuing contact with the victim are opened by the ERT case managers.  

At the same time, an ADA may specifically ask that Safe Horizon contact a victim or meet with a victim 

in their offices.  Other cases may be referred to Safe Horizon by other agencies, especially local 

hospitals (who have a social worker staff unit).  The Safe Horizon unit will make follow-up calls 

between three to six months after a case is closed.   

A second task of the Emergency Response Team (ERT) is to answer calls from the police and 

prosecutor on behalf of victims who need immediate assistance.  Each counselor and the ERT 

supervisor are on “beeper duty” for 7 days at a time each month.  Many, if not most, beeper calls to 

Safe Horizon staff are handled by telephone.  This is because, unless the case managers are called early 

in the process, the time needed to go to the scene and meet with the victim could delay the victim's 

taking care of other necessary tasks.  Instead, referrals and other immediate need services are made by 

phone and an appointment set for the next day.  Safe Horizon staff may also be called directly by 

agencies during the day to handle what would be a beeper call at night.  "Emergency" situations are most 

likely to occur with felony cases, so that late night field calls are not very common.  A few calls do 

come, however, from one of the major public hospitals in the County, Jamaica Hospital.  Safe Horizon 

staff held several training sessions with the Hospital's emergency room and social work staff on 

identifying domestic violence cases.  One outcome of these contacts between the two agencies was that 

the hospital staff would call upon the ERT in severe domestic violence cases.  However, as funding to 

support the training diminished, contacts weakened, staff turnover occurred and the calls from the 

hospital staff have also been reduced. 
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Related Programs .  Building on the work of the Emergency Response Team and the stationing 

of staff at the DA’s Intake Unit, Safe Horizon received grant funds to establish an Arraignment Court 

project, beginning in May 2001.  Two advocates are stationed at the arraignment court part, including 

weekdays, evenings and some weekend coverage.  From the court papers, the advocates obtain 

contact information for victims, allowing them to contact the victims after the case is arraigned.  The 

advocates inform the victim of what occurred at arraignment, including bail and whether an order of 

protection was issued.  As needed, crisis intervention, safety planning and other assistance (e.g., referral 

to shelter or housing aid) is provided over the phone.  Appointments are scheduled for an in-person 

counseling session. 

Civil Legal Assistance.  Prior to the grant, the Safe Horizon domestic violence project had 

one attorney to serve victims in all five boroughs.  While originally part-time, the civil legal services 

(CLS) attorney funded by the grant is now a full-time position under the second and third VAWO 

grants.  The attorney is located in the Family Court offices of Safe Horizon, rather than Criminal Court.  

She handles cases involving filing for orders of protection (the Family Court has concurrent jurisdiction 

with the Criminal Court to issue orders of protection.32)  While victims may elect to proceed in Family 

Court without seeking parallel criminal action against the batterer,33 the CLS attorney does not accept 

those cases since she only takes cases where there is a Criminal Court proceeding.  She also represents 

victims in child custody, visitation, and support matters and even divorce.  She will also represent the 

victim in retaliatory proceedings brought by the defendant seeking a Family Court order of protection 

against the victim and in neglect proceedings where she is charged with failure to protect the child.  

Another increasing area of concern is the recent trend by Child Protective Services to charge the victim 

with failure to protect the child and moving the child out of the home.  These cases are another reason 

for the victim to seek a Family Court protection order when they cannot obtain a Criminal Court order 

                                                 
32  N.Y. CRIMINAL PROCEDURE LAW §§ 530.11 (1). 
33  The victim’s election of a forum does not mean that a case in Family Court will never be criminally prosecuted.  

Judges in that court have discretion to refer cases to the District Attorney and do so, most commonly in felony-
level cases.  Personal communication.  Another reason for the victim to proceed in Family Court is that it has the 
capacity to immediately require and conduct a mental health examination of the defendant.  The presence of the 
victim in Family Court may also help persuade the Court to order such an examination.  N.Y. FAMILY COURT ACT  
§ 821-a (3)(c )(iii).  
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for lack of a conviction.  The CLS attorney will also work with the ADAs to obtain evidence for the 

prosecution.  Conversely, her relationship through Safe Horizon with the ADAs can help her in 

representing victims in Family Court and is of special utility in obtaining service referrals.  The case 

screening priority is to serve victims most in need of legal assistance; hence, the attorney generally takes 

only the more factually and legally complicated cases and retaliatory orders of protection.  Case 

referrals come from the ADAs, Family Court STOP-funded case managers, NYPD domestic violence 

units, NYPD domestic violence officers in three precincts, and Safe Horizon Community Offices, which 

provide "walk-in" services. 

Related Changes 

Staff.  The ADAs handling misdemeanor domestic violence cases now number nine,34 with two 

supervisors.35  Most of the ADAs assigned to the Bureau are new assistants.  They are selected through 

a volunteer process from the newly hired and trained assistants.  Initially, the Bureau Chief preferred 

new ADAs because they had no preconceived ideas about the relative importance of misdemeanor 

domestic violence cases or of the difficulties and challenges in prosecuting these cases.  This hiring 

policy has continued, since new ADAs are often assigned to misdemeanor prosecution.  The ADAs are 

also chosen to diversify the racial and sexual composition of the unit, a necessity in as ethnically diverse 

a population as Queens County. 

Training.  Critical to the new and expanded responsibilities of the domestic violence ADAs is 

the provision of training.  Prior to the grant, the ADAs in AP4 received virtually no specialized training in 

domestic violence prosecutions.  Under the initial grant, one attorney was assigned responsibility for 

developing a training program for both police and prosecution.  A training manual for police was 

produced in 1998 and another for prosecutors in 1999.  In addition to the manual, all new ADAs 

receive two days training on domestic violence as part of the Office’s basic four weeks training on 

prosecution.  

                                                 
34  An eighth ADA was assigned to the Domestic Violence Bureau after completion of the site visit.  Two other 

ADAs in the unit are responsible for prosecuting felony domestic violence cases. 
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The training for the Bureau ADAs also includes considerable informal training components.  

Much of this training is provided by the Bureau Chief who previously prosecuted felony domestic 

violence cases and served as a training officer.  In addition to the close supervision he provides over the 

ADAs, each day the Bureau Chief often meets informally with the ADAS at lunch to discuss any 

questions they may have about pending cases. The lunch may also be used to discuss a common 

problem of law or practice.  Weekly, the Bureau Chief has a 2-hour session on specific training topics.  

One such training was on ethics and focused on common problems such as the requirement to turn over 

discoverable and exculpatory material to the defense.  When an ADA goes to trial, the Bureau Chief or 

a training attorney will "second chair" the case to provide support and advice to the ADA trying the 

case.  On occasion, the felony ADAs in the Bureau will serve in this role.  

In addition, the office completed a desk manual for ADAs to use in court as a resource for 

handling common legal questions needing appropriate guidance and citation to authority.36  The Queens 

County District Attorney's Office is also certified by state continuing legal education authorities as a 

provider of continuing legal education (CLE), so that in-service training provided to the ADAs goes to 

meet the CLE credit requirements.  One interesting innovation is that when new attorneys take over 

from the existing Bureau staff, the ADAs who are rotating out of the unit remain in place for three weeks 

with no new case duties to train the new attorneys and to prepare them for the cases that are being 

turned over to them. 

The result of all these changes is that assignment to the Domestic Violence Bureau is now 

reported to be a prize assignment for newly hired prosecutors.  These attorneys receive the most 

extensive training of any new prosecutors and are given an unusually high level of responsibility and the 

opportunity to try cases much sooner than is usual.  As one prosecutor described the changes,  

. . . [Y]ou learned how to litigate a case using 911 tapes and the responding 
officer as a source of information.  We can now charge attempted assault based 

                                                                                                                                                             
35  At the time of the site visits, the Bureau had 7 attorneys and 1 supervisor, the Bureau Chief.  STOP grant funding 

for vertical prosecution in felony domestic violence cases pays for 2 attorneys, 1 Victim Services counselor, 1 
paralegal, and 2 investigators.  The Bureau has a total of 3 paralegals. 

36  QUEENS COUNTY DOMESTIC VIOLENCE MANUAL FOR PROSECUTORS (2d ed. 2000).  The MANUAL has received 
state-wide distribution under the auspices of the New York Prosecutors Training Institute. 
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on independent sources.  An ADA is now able to use resources at his or her 
disposal that would help litigate without the victim. 

Safe Horizon staff receive one-week training before being given their assignment.  Training 

materials are also provided to new case managers.  The Safe Horizon employee relations office also 

offers in-service training to the staff.  In addition, Safe Horizon has developed a resource manual for use 

by its staff in making referrals for services; the manual includes new sources of services that had 

previously not been identified as being available.  In addition, the Borough President's office annually 

issues a directory of community services. 

Facilities.  Prior to the grant, the domestic violence attorneys were assigned to a ground floor 

office in the Criminal Courts building.  This was an office with only four desks to work from.  The 

Domestic Violence Bureau is now housed in a modern office building two blocks from the Criminal 

Court building.  The offices are the typical cubicle arrangement and are an improvement over the bleak 

offices previously used in the Criminal Court courthouse.  The most important change is the comfortable 

waiting room areas where police and victims stay before being interviewed by an ADA.   These have 

comfortable couches and a television.  There is also a special area for children that has toys donated by 

a retail firm.  The area also has a one-way mirror permitting observation of interviews with the children.  

The room has a video system permitting monitoring or audiotaping of the interviews.  Safe Horizon's 

offices for its domestic violence Emergency Response Team are in the same suite as the Domestic 

Violence Bureau.  The close proximity of the ADAs and the Safe Horizon staff facilitates referrals of 

victims between the two staffs.  As one prosecutor put it,  

First we make an appointment with the victim to meet us in the ADA’s office 
and inform her about the legal aspects of the case.  As a result of the interview, 
in nine out of ten times it usually becomes apparent that the victim needs some 
other [non-legal] intervention, in terms of support services or counseling. . . .  In 
these cases, we can now walk the victim over to the Safe Horizon offices.  
Sometimes if a victim is hostile [to an ADA] we might call a counselor and that 
counselor can come to our offices to speak to the victim. . . . 

Increased Community Outreach.  The primary vehicle for community outreach is the 

Borough President's Task Force on Domestic Violence.  In addition, the Bureau Chief, Safe Horizon 

supervisors and case managers, and the Safe Horizon civil legal services attorney all report spending a 
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significant part of their time on community training and education.  The Bureau Chief has also made a 

significant effort to identify and work with community groups as sponsors of batterer education and 

victim assistance programs.  Finally, non-grant Safe Horizon staff make regular community presentations 

discussing services available to victims of domestic violence, including its participation in the Queens 

County Arrest Policies project.  

III.  Impact Findings 

System Change Goals 

Virtually all of the grant's system change goals have been met.  Project achievements in 

improving the way in which domestic violence incidents are responded to by the justice system include: 

• Enhanced police-prosecution information sharing (e.g., prosecutor access to police on-
line booking system )  

• Improved police evidence collection from adoption of evidence collection form to guide 
police officers' collection of evidence at domestic violence incidents and establishment 
of an accountability mechanism for its use 

• Establishment of a dedicated misdemeanor domestic violence prosecution unit with 
seven (now nine) prosecutors (compared to three prosecutors previously assigned to 
both these cases and to youth cases) and elevation in unit status by transfer to Special 
Victims Bureau and assignment of a Deputy Bureau Chief to head the unit (now a 
Bureau in Major Crimes Division, with its own Bureau Chief) 

• Establishment of special Safe Horizon counseling and advocacy unit for meeting needs 
of victims and victim support, housed in the offices of the domestic violence prosecution 
unit 

• Assignment of another victim advocate, for early victim contact, to the District 
Attorney’s case intake unit that is responsible for reviewing criminal cases brought by 
the police and charging defendants for their arraignment in criminal court 

• Establishment in the Criminal Court of a special misdemeanor domestic violence part 
and a Compliance Court Part (AP4) Part to review batterer attendance at intervention 
programs per court order; both domestic violence parts have specialized judges 
assigned to the courts to ensure familiarity with the issues raised in these cases 

• Expanded outreach to community groups and batterer intervention programs, resulting 
in the availability of new intervention programs 
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• Provision of both entry-level and in-service domestic violence training to prosecutors, 
roll call and other training for police, in-service training to hospital personnel in the 
County, and community education to other groups 

• Establishment of a community advisory group and the creation of informal 
communication networks among the prosecution, Safe Horizon, and other community 
service providers.  

Other Achievements 

As a result of the special focus on misdemeanor domestic violence prosecution, the project's 

activities have had several other positive effects.  These include 

• Precedential rulings from state courts on domestic violence prosecution issues37 

• Expansion of the domestic violence prosecution unit under a STOP grant to add a 
felony domestic violence prosecution team 

• Development of a training manual for law enforcement on domestic violence.  

Measures of Impact Performance 

The “bottom line” for the grant project is, of course, not system improvements alone but 

whether these improvements affected offender accountability and victim safety and well-being.  The 

examination of how the Arrest Policies grant affected agencies' performance focused on three measures 

of performance.  These were 

• Conviction of batterers 

• Provision of victim services 

• Victim perceptions of safety and well-being. 

Methods 

Several techniques were used to determine grant impact.  These included collection of before-

and-after statistical measures of performance from the agencies' case information systems, case tracking 

of a sample of cases before and after grant initiation to obtain performance data not captured by the 

official records, focus groups with practitioners and victims, and interviews with victims. 

                                                 
37  See, e.g .,  People v. Johnson, 718 N.Y.S.2d 1 (2000) and cases cited supra  note 14. 
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Statistical Measures of Performance  

Prosecution Measures.  Prosecutor performance is traditionally measured by the agency's 

success in obtaining convictions in cases it receives from law enforcement or of cases it accepts.  In 

Queens County, these two distinct bases are virtually identical; there is very limited screening of 

domestic violence cases before they are assigned to the domestic violence prosecution unit.38  In any 

case, because of differences in the definition of domestic violence used by the two agencies, arrest and 

referral to prosecution data from the NYPD could not be matched with prosecution data.  For practical 

reasons then, prosecutor statistics on intake from the NYPD were the only available comparison base. 

A before-after study design was used to compare prosecutor conviction rates for cases filed by 

the District Attorney during a 6-month period before the grant began versus the 3 year period after the 

grant-funded program began.  The only statistical controls on inferring causality from the before-after 

analysis (or in research terms a “time series” quasi-experiment) was to compare changes in the 

conviction rate for non-domestic assaults.  This showed no difference in the conviction rates of non-

domestic violence cases in the same time periods before and after the grant initiation date, thus 

suggesting there was no general office improvement in conviction rates.39  Other validity threats from 

changes in police and prosecution operations were eliminated by examining whether there had been any 

changes in the makeup of cases denoted as domestic violence or in the way in which these cases 

reached the prosecutors.  No significant changes were seen that might have affected the conviction 

rate.40 

Victim Services Measures.  It was not possible to operationalize outcome performance 

measures for Safe Horizon.  Information about victim safety and well-being was not obtainable in any 

reliable manner.  Official statistics do not record this information and victim reports of well-being and 

                                                 
38  This is not surprising since few prosecutors in jurisdictions with a large number of misdemeanor cases routinely 

screen these cases before charges are filed.  In New York City where charges are filed within 24 hours as part of 
an expedited arraignment and bail hearing process, extensive case screening of tens of thousands of cases would 
be very costly. 

39  Statistics provided by the Administrative Office of the New York Courts and the Queens County District 
Attorney's Office. 

40  Although there were changes made to the Bureau's case eligibility criteria, these changes occurred after the 
increase in the conviction rate had been in place for at least one year.  Furthermore, these changes which resulted 
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safety are not amenable to a sample survey design.41  Most significantly, baseline information about 

victim safety and well-being before project implementation does not exist.  And victim surveys 

comparing before and after periods are much too subjective to warrant trust, even assuming a sample 

survey design could be constructed.  Similar problems attach to any research on how changes in victim 

well-being might have affected the criminal prosecution success.  Furthermore, confidentiality issues 

precluded even matching victim experiences with Safe Horizon with that of the criminal case against the 

batterer.   

The only measure of victim services that was possible to examine was whether the victims 

received services that inferentially may improve their safety and well-being.  Thus, we looked at how 

changes in the way in which cases reached the Safe Horizon unit affected their success at reaching out 

to victims to successfully offer them assistance. 

Case Tracking   

To complement the official statistics, a sample of 100 cases was systematically selected from the 

prosecutor's case files on filed cases closed during each of the periods before and after grant initiation.  

The pre-grant group was taken from the period January to June 1997 and the post-grant 

implementation group from the same period two years later, 1999.  Case files were selected on a 

systematic basis: all cases that had been closed on the first and second Mondays of each month.  

Because a court order was required under New York law for the files to be opened and the cases 

selected,42 restrictions placed by the court on what information could be perused limited the types of 

information that could be obtained, so that, for example, we could not obtain information about 

batterers with prior criminal records.   

The information collected for the case tracking included incident description, offender or victim 

substance abuse, severity of injury to either party, and descriptions of any environmental damage from 

                                                                                                                                                             
in eliminating non-intimate partner domestic violence do not seem more likely than intimate partner cases to have 
victim cooperation problems. 

41  The difficulties of systematically obtaining victim information about outcomes from surveys included the lack of 
accurate addresses that would be needed to even hope for an appropriate response rate, and the possible danger 
to the victim of receiving an inquiry about prior domestic violence.   
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the incident.  Case tracking also included some qualitative examinations of the completeness of the 

police incident reports.  Offender and victim data collected for the case tracking included age, ethnicity, 

injury, case progress intake charges, and final disposition.  In a significant number of cases, the final 

disposition of the case was sealed by order of the court.  Typically, this order did not seal the entire file, 

as is discussed below.  However, file sealing did prevent us from collecting information in a few cases.  

The final tracking sample consisted of 99 cases from 1997 and 90 cases from 1999. 

Practitioner Focus Group  

Qualitative assessments to further complement the statistical analysis came from focus groups 

with practitioners.  Six focus groups with police supervisors, police domestic violence officers, 

prosecutors, and Safe Horizon Family Court staff were conducted by the local research staff.  For both 

the prosecutors and Safe Horizon staff, an effort was made to include persons with "before" experience.  

Each focus group meeting was separate in order to encourage open discussions that using a mixed focus 

group might discourage.  The focus groups lasted for up to two hours and were directed by a lead 

researcher using a list of question prompts to lead the discussion so that it covered all the information 

points required to be discussed. 

Victim Interviews and Focus Groups   

Yet another source of qualitative information came from focus groups and interviews with 

victims of domestic violence.  Interviews were conducted with 14 victims using a 30-question interview 

guide.  The interviews were conducted near the work place or home of the victims, including at libraries, 

fast food stores, and coffee shops.  Because almost all cases are prosecuted where an arrest is made in 

New York City, there was no opportunity to interview women who had their batterer arrested, but not 

prosecuted at least as far as arraignment and one subsequent court appearance for the court to order a 

dismissal.  It should also be noted that language barriers excluded many victims from participation,43 thus 

further reducing the representativeness of the interview sample. 

                                                                                                                                                             
42  This law applies to any case ending in the defendant's favor.  This includes cases where a conviction is gained, 

but expunged after a period of time.  N.Y. CRIMINAL PROCEDURE LAW § 160.50. 
43  Census and other figures for Queens County indicate that it is home to at least 160 different ethnic groups, many 

of whom speak a language other than English or Spanish.  A Cantonese interpreter was used in one focus group. 
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Four focus groups were held with a total of 18 women.  One focus group consisted of women 

who had had experience only with the post-grant prosecutor office.  A second group had had both pre 

and post-grant experience with the prosecutor's office.  The third group consisted of Hispanic women 

who also had experience pre and post-grant with the prosecutor.  The fourth group consisted of 

English-speaking immigrants who had sought services from Safe Horizon.  Again the small numbers of 

victim participants and the difficulty of selecting them make these victims also statistically 

nonrepresentative of the larger victim population. 

Impact Findings 

The impact findings are presented for three different analyses.  These are 

• Prosecution and court performance 

• Safe Horizon services 

• Victim reports on well-being and safety as influenced by system actors. 

Findings:  Prosecution/Court Performance 

Convictions are the key to offender accountability.  While arrest of the batterer initiates the 

efforts to make offenders accountable for their actions, accountability requires conviction of a crime.  

Conviction must, of course, be followed by appropriate and real sanctions.   

Increased Numbers of Cases Prosecuted   

In the first full year after the grant program was implemented, 1998, the domestic violence 

prosecution unit filed 4,161 misdemeanor cases for prosecution, compared to about 3,600 cases in 

1997, an increase of 17 percent.44  In 1999, the number of cases referred to the unit and prosecuted 

declined to only slightly above the number of filings in 1997.45  This decrease was due to a change in the 

Bureau’s case referral/acceptance criteria to focus on intimate partner cases, which now works in favor 

                                                 
44  The 1997 statistics include the 6 month period before grant initiation, an estimated 2 to 3-month period during 

which cases filed during the pretrial period made their way through to resolution, and a 3 to 4-month period 
during which the project was just being implemented.  Although there is some margin of error in looking at 1997 
data as a whole, the error will not be great and the direction of error would be in the direction of seeing no 
change.  At worst, we are underestimating the effects of project implementation to some limited degree. 
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of cases with a male batterer and a female victim.46  This new policy also has had the effect of increasing 

the proportion of domestic violence cases that involve assault charges over other types of domestic 

violence-related charges, such as child endangerment or disturbing the peace.   

Overall, without taking into account the policy change in case acceptance criteria, assault filings 

in 1999 were 5 percent above those in 1997 and contempt proceedings increased even more, by 16 

percent.  Furthermore, the increase in filing of disorderly conduct (disturbance of the peace) charges 

that occurred between 1997 and 1998 actually continued to increase in 1999, resulting in a 61 percent 

increase in such filings for the period 1997-1999.  The most significant decrease was with charges of 

child or elderly endangerment, which are not now included under the new case acceptance criteria.  

These decreased by 87 percent between 1997 and 1999.  Cases involving same sex parties, which had 

included family member relationships, were also significantly down as a result of the policy change. 

                                                                                                                                                             
45  The overall decline in case filings was a result of fewer female arrestees and fewer cases of same-sex domestic 

violence. 
46  This resulted from the federal grant’s emphasis in case acceptance criteria on intimate partner violence, rather 

than simply violence among family members.  Those cases previously referred to the Bureau but now not 
accepted under the revised policy are referred to other units of the District Attorney’s Office. 
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Exhibit 1.  Domestic Violence Case Filings 1997-1999 

 1997 Pre-grant 
1/1-6/30 

1997 Grant 
Begins  

 
1997 Total 

 
1998 

 
1999 

All Filings 1809 1818 3627 4161 3687 

Assault filings 1200 1235 2435 2888 2561 

DV charges: male 
defendants/ female 
victims 

 
1030 

 
1142 

 
2172 

 
2979 

 
3038 

Contempt filings 217 238 455 559 530 

Disorderly 
conduct 

79 76 155 188 249 

Child 
endangerment 
(only) 

74 53 127 124 17 

Source: Queens County District Attorney's Office Case Tracking System 

Increased Convictions   

One measure of project success is the increased number of convictions obtained.  Conviction 

data was available only for assault cases; these constitute the bulk of the domestic violence cases.  

Using the number of cases referred by the police to the prosecutor as the comparison base, the 

conviction rate for assault cases rose from less than 30 percent for the 6-month period prior to the grant 

to just under 60 percent (See Exhibit 2).  If one limits the comparison to the three months just prior to 

the grant's award, the conviction rate had been decreasing to a low of 20.6.  As a control against other 

possible changes in the environment that might explain the increased level of convictions, an analysis was 

done of whether there had been comparable increases in convictions for non-domestic violence assault 

cases.  This analysis showed a relatively constant 39 percent conviction rate for non-domestic violence 

misdemeanor assault cases. 

Further review indicates that the bulk of the increase in convictions comes from cases that 

formerly resulted in adjournments in contemplation of dismissal (ACDs).  ACDs are typically given in 

cases where the prosecutor has insufficient evidence to try the case and the defendant is not willing to 
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plead guilty.  In these cases, the charges are suspended without a plea being entered.  If the defendant is 

not rearrested within one year, the charges are then dismissed by the court.  The defendant has no 

record of conviction, and the case files are sealed.47  The advantage to the prosecutor is that should the 

defendant reoffend against the same victim, the victim may now be more willing to testify than was 

previously the case.  In practice, very few ACDs ever result in reinstatement of the charges.  

Exhibit 2.  Case Outcomes 

 
Case Outcomes 

January-
June 1997  

n cases 

 
Percent 
of cases 

July-
August 
1997  

n cases 

 
Percent 
of cases 

 
1999 

n cases 

 
Percent 
of cases 

Total Cases 1922 ---- 1290 ---- 4084 ---- 

Misdemeanor 158 8 114 9 369 9 

Violation 375 19 641 50 1842 45 

     Total convictions    533 28    755 59 2211 54 

ACDs 1064 55 375 29 1159 28 

Dismissals 325 17 160 12 714 17 

Source: Queens County District Attorney's Office Case Tracking System 

The case tracking analysis results substantiate the information system statistics reported above.   

                                                 
47  N.Y. CRIMINAL PROCEDURE LAW § 160.55. 
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Exhibit 3.  Case Tracking of Case Dispositions, 1997 and 1999. 

 
Source: Case Tracking 

The case disposition statistics from either source seem to indicate that the bulk of the rise in 

convictions occurred with violation convictions, not misdemeanors.  Violations are lesser offenses in 

New York state and provide for only minimal penalties (15-day incarceration maximum).  Further 

examination suggests that this is a misleading picture.  As discussed above, in Queens County, the 

prosecutor has a policy of negotiating pleas where the defendant pleads guilty to both a misdemeanor 

and a violation charge.  No sentence to the misdemeanor charge is imposed, although release conditions 

are set by the court while the case is adjourned.  If the defendant is not rearrested within one year and 

court conditions are met, the misdemeanor plea is withdrawn and the case dismissed.48  However, the 

violation conviction remains.  In these cases, the prosecutor’s management information system will show 

only the violation conviction, not the earlier conditional discharge.  Because these cases are sealed, there 

are no statistics on the frequency with which dual pleas occur.  However, the case tracking system 

provided an estimate of how often violation convictions were accompanied by a conditional discharge 
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sentence to a misdemeanor plea.  In these cases, the case file will include a notation that the case file is a 

sealed file.  A review of all the cases in the case tracking system that involved a violation conviction 

showed that all these cases were indeed sealed files.  While the reason for sealing the file can only be 

inferred, this finding is consistent with the reported practices of the prosecutor and court in accepting 

dual pleas to both a misdemeanor and a violation charge. 

Several grant-related changes are part of the explanation for the increase in convictions.  

Improved case handling and reaching out to victims are important parts of this increase.  Another 

significant contributor is the improved police evidence collection.  The institution of the evidence 

checklist, log-in book, and supervisor review have had a dramatic effect on the quality of the cases 

being brought to the prosecutor.  For example, photographs in case files went up from 20 percent in the 

pre-grant period to 85 percent in the post-grant period.49  (Case tracking says from 4 to 60 percent.)  

Similarly, in 57 percent of the cases, the victim signs the complaint component of the police domestic 

violence incident report.50  Reports of victim statements at the incident scene increased from 1 to 66 

percent, according to our case tracking review.  An offender statement at the incident scene were 

reported only 2 percent of the time in 1997 and 57 percent of the time in 1999.  Furthermore, whereas 

in 1997 virtually no report included direct quotes of either the victim’s or the batterer’s statements, in 

1999, about two-thirds of the recorded statements were verbatim accounts, rather than paraphrases. 

Another factor encouraging pleas is the willingness of the prosecutor to go to trial in contested 

cases.  Prior to the grant, defendants refused to plead guilty in close cases; instead, they asked to go to 

trial on a bluff that the prosecutors often would not call.  Now, with improved evidence collection, the 

prosecution will take these cases to trial and, in fact, trials in domestic violence cases in Queens County 

have increased.  In the years preceding the grant, misdemeanor domestic violence trials numbered 6 to 

10 each year.  In 1998, the Bureau ADAs tried 29 misdemeanor cases.  In 1999, the unit tried 56 

cases.  The unit’s willingness to try misdemeanor cases in court can be seen from another statistic: while 

                                                                                                                                                             
48  If the conditions of the discharge are violated, however, the plea is not permitted to be withdrawn and sentence 

imposed.  An additional penalty may be imposed, of course, for the new violation. 
49  Taken from the District Attorney’s case intake log compared to a sampling of 100 cases from pre-grant case file 

year records conducted by the Domestic Violence Bureau staff. 
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domestic violence cases make up less than 10 percent of all misdemeanor complaints, domestic violence 

trials make up over 40 percent of all misdemeanor cases tried by the District Attorney’s Office (47 of 

121 trials in 1999 to date).  Most trials are bench trials; only 8 of the 47 trials in 1999 were before a 

jury. 

Sentencing Outcomes   

There are two ways of measuring sentencing outcomes.  First is the formal sentence itselfjail, 

probation, fines, or conditional discharge.  Second is the accompanying restrictions put on non-

incarceratory sentencesattendance at batterer education and issuance of criminal orders of protection.   

Formal Sentence.  Regardless of the crime, very few misdemeanants are ever sentenced to jail 

except where the criminal law provides for mandatory sentences.  The same sentencing scheme exists in 

domestic violence cases.  Instead of jail, courts are much more likely to sentence offenders to a form of 

unsupervised or even informal probation and to batterer education.  

This sentencing pattern was also seen in Queens County as evidenced by Exhibit 4.   

Exhibit 4.  Sentencing Outcomes by Type of Sentence, 1997-1999 

 1-6/97 7-12/97 Total 1997 1998 1999 

Total Cases 489 740 1229 2196 2197 

Jail 67 (14%) 71 (10%) 138 (11%) 239 (11%) 175 (9%) 

Probation 2 (<1%) 0 2 17 (1%) 49 (2%) 

Fine only 7 (1%) 1 8 15 (<1%) 12 (<1%) 

Conditional 
discharge 

413 (84) 668 (90) 1081 (88%) 1925 (88%) 1961 (89%) 

Source: Queens County District Attorney's Office Case Tracking System 

As Exhibit 4 shows, conditional discharges (typically requiring defendant participation in an 

intervention program) constitute the bulk (85-90 percent) of the court sentences.  While the use of 

conditional discharges went up after the grant period began, it is unclear what caused this slight increase.  

                                                                                                                                                             
50  Taken from the District Attorney’s case intake log compared to a sampling of 100 cases from e-grant case file 
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Indeed, given the multitude of factors affecting misdemeanant sentences (such as jail overcrowding, 

caseload composition differences), there is no reason to believe that the grant had any impact on formal 

sentencing practices as such, except for the previously discussed innovation of sentencing to dual pleas 

to a misdemeanor and a violation charge. 

Although there were no dramatic changes in the distribution of sentences by type of sentence, 

the increased number of cases being prosecuted resulted in a significant increase in the absolute numbers 

of persons sentenced to jail time.  Thus, jail sentences in 1998 increased in absolute terms 78 percent 

compared to those figures for the 6 month pre-grant period.  The subsequent reduction in the number of 

jail sentences in 1999 probably reflects the effects of change in case selection criteria, but, nonetheless, 

shows a 31 percent increase over the pre-grant period. 

Sentence Requirements.  The new procedures that were implemented with funding from the 

grant included the compliance court.  This, in turn, was a key factor encouraging the sentencing court to 

require defendants to attend batterer education.  The primary batterer education program in the County 

in 1997 was NYCAP, a private program provider.  The District Attorney's statistics show an increase 

from 169 referrals to NYCAP in the first six months of 1997 to 247 referrals in the same period two 

years later.  This was a 46 percent increase, only slightly less than the increase in convictions for the 

same periods.  In addition, new batterer education providers that had not been in existence in 1997 

have been made available to the court since 1999, so that there is no primary batterer education 

provider today.  No statistics from these programs were available, however.  Court statistics show that 

there were about 1,500 cases referred to the Compliance Court Part in 2000.51  This figure is in excess 

of two-thirds of those convicted of domestic violence crimes in 2000.52 

The case tracking study findings had similar findings, including both a greater willingness to 

require batterer education and a large, absolute increase in its use.  Among the 1997 sample cases, 24 

percent included an order requiring batterer education.  However, among the 1999 sample of cases, 34 

                                                                                                                                                             
records conducted by the Domestic Violence Bureau staff. 

51  Provided by the New York City Court Administrator’s Office to Eileen Sullivan, Queens County District 
Attorney’s Office. 

52  A small number of the cases referred to the Commitment Court involve ACDs, but not in such numbers as to 
significantly change the conclusion above. 



Queens County New York  •  37 

percent were required to attend batterer education.53  However, because conviction was a much more 

likely outcome in 1999, the absolute increase in batterer education was over 400 percent, from 5 to 21 

cases with batterer education requirements.  

Official statistics are not kept by the domestic violence court or the prosecutor's office on the 

issuance of criminal orders of protection.  The only measure of how the new grant-funded program 

affected issuance of these orders came from the case tracking.  The case tracking found that there was 

no increase in the proportion of conviction cases in which criminal orders of protection were issued; in 

fact, there was even a small decrease from 81 percent in 1997 to 72 percent in 1999.  However, in 

absolute terms, the increase in likelihood of conviction resulted in a major increase.  From 1997 to 1999 

there was over a 150 percent increase in orders being issued (17 to 44 cases). 

Findings:  Safe Horizon Performance 

The grant-funded Safe Horizon unit serving domestic violence is a new unit.  There was no 

comparable operation before the grant and no statistics on services to domestic violence victims were 

collected.  Hence, statistics documenting the changes in the number of women served or the specifics of 

that service start from a base of zero.  However, there are statistics that document the number of 

women seeking help (but not receiving services) from Safe Horizon for domestic violence-related cases.  

These numbered 311 in the first six months of 1997.  As previously noted, there were only limited 

individual services provided these women.  In contrast, in the first six months of 1999, Safe Horizon 

staff met with 379 women.  Of these, 239 received significant counseling and other services.   

Safe Horizon's work with victims has shown an upward trend.  At the initiation of the grant, 

Safe Horizon staff opened54 an average of 25-30 cases per month.  In the last quarter of 1998 and the 

first half or so of 1999, Safe Horizon averaged 37 case openings per month.  

                                                 
53  This figure is significantly lower than that derived from the Compliance Court statistics supra . 
54  An opened case is one in which the counselor anticipates that there will be a continuing series of contacts 

between the victim and Safe Horizon, thus "opening a case" is needed for case management.  Safe Horizon case 
managers may also provide significant direct services to a victim without opening a case where there is no 
expectation of any significant number of repeat contacts. 
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Safe Horizon’s other activities can be divided into outreach calls and direct services.  Statistics 

for these activities are available only for the five months ending August 1999.  During this period, 

outreach calls numbered 369, resulting in 131 contacts.  It should be noted, however, that the number 

of outreach calls varied significantly during this period from a high of 117 calls in April, when there was 

a new counselor hired who needed to build her caseload, to 22 calls in August 1999.  At the same time, 

Safe Horizon provided direct service assistance to 92 victims and made 363 home visits (including visits 

by non-grant staff on referrals from grant –supported staff). 

Safe Horizon also is a member of the Emergency Response Team responding to felony calls for 

assistance.  In the 11-month period ending August 1999, Safe Horizon staff responded to 16 calls to 

assist a victim at her home, a hospital ER, at the police precinct, or at another location. 

The Safe Horizon civil legal services attorney handles about 60 cases per year.  At any one 

time, the attorney may have between 25 and 35 cases.  On average, cases take one year to complete, 

but some can last as long as two years.  One important service that this attorney does is help victims get 

extended orders of protection from the Family Court, three years compared to one year in criminal 

court where there is only a violation conviction.  About 20 percent of the victims served by the legal 

service attorney obtain these extended orders. 

Findings:  Victim Safety and Well-Being 

Information on victim safety is not a measurable outcome from official statistics.  Instead, 

anecdotal reports of criminal justice practitioners and victims in response to interview questioning and 

focus group participation provide some important clues about how the Arrest Policies grant program 

has affected victims. 

Agency Staff Views on Victim Safety Effects   

By and large, the prosecutors believe that the new procedures for handling domestic violence 

cases have in many ways improved victim safety.   

[T]he fact that the batterer was arrested, went to court, had to hire an attorney, 
and the ADA wouldn’t drop the chargesall of this means that the abuser now 
knows that people are watching . . . he still may think twice before he abuses 
her again because he doesn’t want to be in jail, hire an attorney and be 
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arraigned on a felony charge.  He knows he will have to take off from work to 
appear in court, he’ll have to wait on a huge line at the courthousethese are 
all deterrents, even if he gets no jail time or probation. 

We help to keep the victim safer though the ADT program, providing security 
for women who otherwise couldn’t afford it, alarm pendants, locks changed, 
cell phones.  We give the victims specific means to respond to very serious 
situations.  The orders of protection are also tangible things to make them safer 
too. 

The ADAs also now get the misdemeanor defendants into programs that are 
alternatives to incarceration, which before the defendant would never have gone 
to…It’s a true gift when you see a program working and a defendant actually 
trying to change. 

We are bringing about overall changes in attitudes; we are making a statement 
to the community that domestic violence is not accepted in Queens County. 

The Safe Horizon staff had similar, albeit more detailed views. 

The primary issue is early response.  Typically the lapse in time between the 
incident/arrest and when the women first enter the criminal justice system can 
last anywhere from three days to two weeks.  During this time, the victim is 
alone and in fear; she needs information about safety/shelters, about her legal 
rights, about order of protection; and she needs this information before she gets 
too much misinformation from the batterer, the hospital, the police, or mental 
health professionals. 

Even if they go back to their batterers, after working with us they know they 
have someone to call if things get bad; if they want to leave or take action 
against their abuser, they have a direction to go in, somewhere to get help with 
the next step. . . .  We leave the door open for the victim, so she knows that we 
will help her whenever she leaves. 

We can see in their walk and carriage how victims have changed after their 
counseling with us.  Many of them are no longer afraid because they know 
there’s help. 

Victim Attitudes Towards the Police, Prosecutor, and Other Agencies 

An important factor affecting victim safety and well-being in the long run is their view of the 

justice agencies' willingness and capacity to provide help.   
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NYPD.  Victims in the focus groups expressed mixed feelings about the police department 

response to their calls.  Their chief complaint was that patrol officers responding to a domestic violence 

call do not take it seriously and often fail to make an arrest.   

[I]t was like they really didn’t care.  They were just taking a report.  There was 
no compassion to my fear, nothing like that. 

He would rape me and throw me out.  I told the police he raped me and they 
didn’t arrest him.  The police told me I could sleep on the couch 

[T]he police didn’t come until property was destroyed. . . . The police didn’t 
treat it seriously while he was threatening me…I had no recourse before there 
was property damage . . . someone could get killed by the time that [property 
damage] happens. 

Another woman, however, said that 

They would take him out of the house and incarcerate him.  The police would 
let me know when he got out. 

Police responsiveness was seen as even more problematic when the batterer had fled the house. 

They would just say, ‘Call us if he comes back,’ [or] “we’ll drive around and 
see if we find him.    

Violations of a protection order were seen as being taken more seriously. 

At that time they changed the policy. . . . The next time I had an order of 
protection from the Family Court.  I showed them [the police] the order of 
protection and they didn’t say anything else to me.  They told him to put his 
hands behind his back . . . they just kept reading him his rights. 

But not always, 

I called the cops and when they came they were more concerned that I’d left 
the [two oldest] children alone [to go shopping for groceries] than with what 
he’d doneeven though I showed them the order of protection.  The cops 
actually wanted to arrest me during this incident for leaving the children alone. 

Problems with order violations still exist, however.  One particular issue is the use of third 

persons (e.g., defendants’ parent) to contact the victim and seek to intimidate her.  Although the order 

language specifically mentions third party contacts as forbidden, according to some victims, the police 

do not enforce this prohibition.  (The new stalking statute enacted after site visits were completed may 
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by applicable to these cases.55)  Overall, the victim participants were highly favorable of the 

effectiveness of orders of protection in reducing recidivism, at least while the orders are in effect.  

With an order of protection, I feel protected.  As soon as it expires it’s 
frightening because it’s in their hearts to retaliate.  Longer orders of protection 
would be good. 

They should go on forever.  As soon as the order expires, they come back.  I’m 
always afraid of that. 

Most victims strongly supported mandatory arrest.  Comments to this effect often stressed the 

escalation-prevention objective of prosecution of “lesser: domestic violence offenses. 

If someone was murdered, of course, no one would hesitate to make an arrest.  
And I really don’t believe there’s a difference, either you got there before or 
you got there after. . . . [Since some] turn out to be murder cases, I think they 
should all be treated like they are pre-murder cases. 

District Attorney’s Office.  A number of the victims had had experience with a prosecutor.  

Those who had were almost all favorable. 

Whatever I asked of the ADAs they did. 

They treated me very well; they returned my calls.  I knew which ADA to 
telephone about my case, and she is a very nice lady. 

I can honestly say that the DA’s office was very helpful.  The police officer gave 
me the telephone number and I called the ADA.  The ADA called me right 
back.  The ADA asked me exactly what I wanted. . . .  The ADA got me a 
three year order which was excellent. . . .  The ADA was great. I really felt that 
someone was there for me. 

The DA’s office is better now than it was in 1998.  Now the DA’s office called 
me, they followed up and gave me the name of the ADA handling the case, and 
told me to call them if I had any problems with police negligence or anything 
else.  They reached out to me.  In 1998 I had to file a complaint with Victim 
Services and they had to initiate the order of protection process.  This time the 
ADA started everything. 

                                                 
55  New York Penal Law §§ 120.40-120.60. 
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[I]n May 2000 . . . the ADA called to tell me what would happen next in my 
case and she asked me what I wanted. . . . 

Safe Horizon.  Safe Horizon was seen as most helpful, especially its sponsorship of an ongoing 

victim support group.  Victims in this support group credited it with empowering them to take action to 

end the abuse.  The major problem facing Safe Horizon lay in the area of insufficient funding that limits 

the amount of services the agency can provide  Of special interest were comments about victims calling 

the Safe Horizon case managers, rather than the police or the ADAs, when the batterer has violated a 

condition of bail release or the order of protection accompanying the release. 

The victims call us because the ADAs are not as accessible as we are.  We will 
call a victim back a lot sooner than an ADA because the ADAs are 
overburdened with cases.  We have also built a relationship of trust with the 
victims. . . .  They know that if they need anything they can call us, and we will 
get in touch with them.  We’re not critical of them and we’re totally confidential. 

Because we are the user-friendly entrance to the system, it makes it logical for 
the victim to call Safe Horizon. 

In her dealings with the ADA, the victim sees the ADA has control of the case 
and the victim has no control.  The Safe Horizon case managers give the victim 
a sense of control and of her own power. . . .  This strengthens her and helps 
her actually assume control over her decisions. 

Other Victim Services Providers.  Some providers were seen as quite helpful, especially 

Queens Network for Victims. 

They have been a lot of help.  When I was first got hit, I was depressed; I 
didn’t want to live.  They helped me a lot. 

Other providers of services to victims were not seen as being as helpful as Safe Horizon.  In 

some instances, these providers were quite unhelpful. 

The counselor at the [agency] . . . reported me to [child protective services].  
The counselor reported me because she said my children were at risk because 
of the verbal abuse in front of the children. 

Batterer Education.  Many of the victims expressed skepticism about the effectiveness of 

batterer education in general and court-ordered treatment, specifically 
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A [few] weeks program is not going to help a person who’s been abusive for 
many years. 

I don’t think they’ll be helpful to anyone that doesn’t feel he needs help. 

Others, especially immigrant women were more hopeful. 

He [the batterer] should attend a batterer program. . . .  He should be educated 
because he is only 25. 

If he were more informed that it was against the law to beat me, he probably 
would not have done it. 

We think a person can be changed by reasoning and talking with them. 

Others were deeply pessimistic. 

In the program they go and do maybe a few months and then they go back to 
the same thing they used to do.  I think they should do like in the old days and 
eliminate him. 
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IV.  Summary and Conclusions 
The Queens County District Attorney's Office and Safe Horizon, under their Arrest Policies 

grant, have significantly increased offender accountability and victim well-being and safety.  Most 

impressive is the extent to which the Domestic Violence Bureau's establishment has led to yet other 

system changes in the District Attorney's Office, Safe Horizon, the New York City Police Department, 

and the Probation Department.  Some of the key factors contributing to the project's success has been 

the enhanced status given by the District Attorney to the Domestic Violence Bureau, aggressive 

leadership, and new staffing and training policies that have made the Bureau a coveted assignment for 

new prosecutors who want an opportunity to try cases.  Further, the cooperation of the NYPD with the 

Bureau in changes in how domestic violence calls and arrests are handled speaks highly of both 

agencies’ commitment to treating domestic violence as a serious crime. 

Summary of Achievements 

Project success is seen in  

• System changes 

• Increased offender accountability and improved victim services 

• Changes in how assistant prosecutors view the importance of handling domestic 
violence cases. 

1. System Changes 

The Arrest Policies grant has been used to effectuate change within the District Attorney's 

Office, the New York City Police Department (in Queens), Safe Horizon, and other agencies.  The four 

principal changes are  

• Establishment of a single dedicated prosecution unit whose prosecutors vertically handle  
domestic violence cases from post-arraignment to case completion 

• Improved police collection and documentation of evidence in domestic violence cases 
and improved reporting of defendant's prior involvement with domestic violence, 
through establishment of an accountability system for individual officer actions 
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• Establishment of a dedicated Safe Horizon unit serving domestic violence victims from 
the charging process through case completion and beyond that to serve more clients, 
better and quicker, with follow-up 

• New court structures, with the establishment of a special Domestic Violence Part and a 
special Compliance Part in the Criminal Court.  

Secondary changes (that support the primary ones above) include both improved system coordination, 

i.e.: 

• Police sharing of on-line booking information with ADAs for prompt review of 
complaint worthiness and early contact with victim. 

• Case law changes that have had the effect of reducing the procedural and evidentiary 
barriers to convicting  batterers 

• Increased vigilance by Probation in monitoring and revoking probationers charged with 
domestic violence 

• Integration of Safe Horizon case managers with ADAs in sharing information and 
working to gain victim cooperation, 

and movement towards a coordinated community response: 

• Improved delivery of civil legal services 

• Creation of new programs for providing batterer intervention 

• Improved involvement of  local hospitals with police, prosecution, and victim services 

• Encouragement of victim support and assistance programs among specific ethnic 
populations residing in the Borough. 

2. Offender Accountability and Victim Well-Being 

Both offender accountability and victim well-being have experienced significant improvements 

since the grant began.  These include: 

• Increased case filings  

• Increased convictions  

• Improved services to victims.   

Most significantly, it has forced the offenders to accept blame.  As one prosecutor put it,  
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Pre-grant, with the ACDs that the defendants were given most of the time, the 
defendant never had to admit responsibility. . . .  [Now,] the defendant admits 
that he committed a higher offensea misdemeanor and we can attach 
programs to the sentences. 

3. Prosecutor Attitudes Towards Domestic Violence Cases 

A critical intervening variable between the system changes brought by the grant and the 

improved statistical performances is the change in those working with the victims.  Several ADAs noted 

the major change in attitude that has occurred.   

Pre-grant, the attitude in the office was that being assigned to AP4 was a 
sentence, or it meant that you were bi-lingual [i.e., had a uniquely needed 
skill]… Now being chosen to go into AP4 is highly selective and makes an 
ADA feel like he or she is a step ahead of the class.  This is a 180-degree 
change. 

When I came out of law school, seeing what it meant to prosecute a case with 
no cooperation from the judge, your supervisor, or the complaining witness, 
made domestic violence prosecution seem fruitless.  I ended up blaming the 
victims. . . .  Ironically the only person you ended up liking was the defendant 
because he’s the only one who hasn’t bothered you.  Postgrant . . . the newer 
ADAs have more pride in what they are doing. 

The causes of these changes are directly grant-related, specifically,  

• Managerial support and encouragement, manageable caseloads, training within the 
District Attorney’s Office.   

• Dedicated domestic violence judge 

• Coordination of effort among the Domestic Violence Bureau ADAs and the Safe 
Horizon Emergency Response Team and Intake case managers. 

As the domestic violence police officers said, 

The relationship between the District Attorney’s Office and the precinct has 
gotten better.  We get more feedback from the DA’s office.  The creation of the 
domestic violence unit in the DA’s Office is a good thing. 

Prior to 1997, a case without a complainant would be dismissed.  Now I have 
support and I can tell the DA what I know about the family and this helps the 
case.  I tell the women that they can tell me what happened and I will relay it to 
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the DA’s Office.  The victims are very appreciative of the fact that a case can 
be adjudicated without their involvement. 

Before the grant there was a sense of frustration when I answered the calls 
because I had no community resources to refer the woman to.  In three 
instances there were homicides. 

Prosecutors have similarly positive things to say about how Safe Horizon’s increased capacity 

to help victims has also helped their work. 

Safe Horizon is a big help in getting the victim on board by letting them know 
that someone will be there for them after the case has ended. 

Safe Horizon has definitely made our job easier.  Before the grant, we had only 
24 to 48 hours to gather the evidence, because 9 out of 10 times after that 
timeframe the victim was back with the defendant.  Safe Horizon case managers 
now use their social work skills and their rapport with the victims to keep the 
victims interested in the prosecution of their case.  This has probably lowered 
the number of repeat offenders, by helping the victim to get away from the 
batterer and keeping them safer. 

The Tasks Ahead 

The primary tasks for the future are to fill in the change gaps that exist.  The District Attorney’s 

Domestic Violence Bureau and the Safe Horizon victim services unit working with the Bureau have 

shown remarkable abilities to innovate throughout their existence.  The problems that they faced and 

continue to face are, however, enormous, especially in a jurisdiction as large and as varied as Queens 

County.  It is not surprising, therefore, that there are still gaps in the Arrest Policies grant project.  To fill 

these gaps, District Attorney leadership and action (especially staffing actions) will be required.  These 

include 

• Improved prosecution case intake 

• Increased police training for handling of dual-arrest, strangulation, and stalking cases 

• Changed Family Court response to domestic violence victims 

• Improved police and court response to non-English speaking victims 

• Increased project coordination with the multiple ethnic communities in the Queens 
community. 
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Case Intake.  One important gap in the Queens Arrest Policies project is at case intake where 

the Intake Bureau continues to be responsible for the majority of cases coming from the Police 

Department.  Comments suggestive of the problem caused by having prosecutors inexperienced with 

domestic violence reviewing these cases included the following. 

There was an incident when a man chased his wife down the street throwing 
knives at her.  Because there was no physical contact the Intake Unit dropped 
the charges down to harassment.  Another example, a man took out a machete, 
sharpened it and swung it at his wife.  The only thing that prevented her head 
from being cut off is the fact that she put up her arm in self defense. . . .  I 
charged attempted murder because his intention was to chop her head off.  
Intake  dropped it down to assault in the second degree. 

The problem is with whoever approves the charges. . . .  Even though the 
current case involves harassment, there may be a history of physical violence.  
Intake will not always take this into account [in dropping charges]. 

A second consequence of having most cases first go to the Intake Bureau is that it delays the 

Bureau’s contact with the victims.  As one prosecutor put it,  

We need vertical representation from the point of intake.  Victims would feel as 
though someone really cares about the case from the outset.  Frequently, by the 
time an ADA has the opportunity to speak to the victim, she is irritated because 
she has already told her story to the police and the Intake staff.  She does not 
want to repeat her story a third or fourth time. 

The Bureau’s access to the police on-line booking to bypass Intake (see discussion at page 12) 

partially resolves these problems.  However, this operates only during the regular workday and thus 

does not totally eliminate them.  This is not an insignificant achievement, however, and one that makes it 

easier to introduce other solutions for the evening hours.56 

                                                 
56  For example, a domestic violence ADA could be assigned in the evening hours to the Intake Bureau.  Because 

the Domestic Violence Bureau essentially handles about half the time period during which cases are accepted by 
the Intake Bureau, assigning a DV-experienced ADA to the Intake ADAs would not be the resource drain that it 
might otherwise be.  At most, this would require no more than one and one-third ADAs to achieve.  This is far 
less than the three ADAs that would be needed to be assigned to the Intake Bureau were there no Domestic 
Violence Bureau direct review of police arrest filings.  A variant of this approach would be for the domestic 
violence Bureau to "share" an Intake position with another specialized unit; this would provide for both 
experienced staff and permit rotation of ADAs assigned to Intake.  The difficulty with either “solution” is that 
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The most desirable structural change would be to increase the number of ADAs assigned to the 

Bureau so to permit expansion of its coverage of the police on-line booking reports to the 5 or 6 PM 

until 2 AM.  However, this would be very costly on a per case basis, since the night ADA would likely 

see an average of between 10 to 15 cases.  Since criminal arrests often rise on weekends, however, 

assigning ADAs to weekend shifts might be a more efficient approach. 

Police Training Needs.  Prosecutors could significantly help with several areas where police 

training needs exist.  One such problem, noted by the Bureau Chief, is that of police making dual 

arrests, notwithstanding legislative and NYPD policy directives discouraging such arrests, a not 

uncommon problem in other jurisdictions.  The relatively recent use of the dual arrest guide for police 

officers that the Bureau Chief has developed is a promising tool.  But it was still too new as of this 

writing to be assessed here.  Additional measures canbe taken by both the NYPD and the District 

Attorney’s Office to continue to pressure for a reduction in dual arrests.  These might include further 

training of police, especially supervisory sergeants and patrol officers who are the first to respond to 

911 calls for help in domestic violence cases.  One possibility is to use the ADAs in the domestic 

violence unit for police officer roll call training, which would also strengthen ties between the two 

agencies.   

Another training need for all participants in fighting domestic violence is for improved 

identification of strangulation cases.  The indicators of attempted strangulation are not easy to identify 

unless you know what to look for.  Without this training, police are likely to misidentify the primary 

aggressor since the perpetrator is likely to show wounds inflicted in self-defense by the victim, who is 

seemingly injury free and incoherent to boot (from lack of oxygen).  Failure to identify strangulation or 

attempted strangulation cases can be very significant.  The few studies available suggest that these cases 

occur in between 15 and 30 percent of all domestic violence cases and are especially prevalent among 

youthful domestic violence offenders.57 

                                                                                                                                                             
they do not provide for vertical case representation from complaint drafting, as the Domestic Violence Bureau 
review of police arrest filings does.  This is important to preserve. 

57  Personal communication from Gael Strack, Assistant City Attorney, San Diego.  See generally, G. Strack and G. 
McClane. “How to Improve Your Investigation and Prosecution of Strangulation Cases” (Presentation to 
Prosecuting Attorneys Association of Michigan, Family Violence Homicide Prevention Seminar (March 23, 1999). 
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Because of deficiencies in the New York stalking law, stalking crimes were not 
emphasized by the prosecutor's office and police rarely made “stalking” 
arrests.58  As a result many domestic violence victims were terrorized by their 
stalkers.  With the enactment of a new, strengthened stalking law in October 
1999, increased emphasis on prosecuting these crimes should be facilitated.  
Special attention should be given to the experiences of the NYPD in Brooklyn 
where STOP-funded initiatives against stalking are being tested in two 
precincts. 

Family Court.  Victim reports of their experiences in the Family Court suggest that the Court’s 

handling of victims may be adversely impacting reporting of domestic violence to police.  Of special 

concern to the advocates in our focus groups was the common presence of the City’s child protective 

services staff in the court.  This has lead to new opportunities for batterers to take revenge upon the 

victim for calling the police.   

The women come to the support group and hear about [child protective 
services] taking children away from others.  So as a result women are not 
reporting. 

Problems were also reported with court hearings related to visitation rights.  Some victims said 

that the court staff and judges were often insensitive to how claims of visitation rights may be misused by 

the batterer to continue verbal or emotional harassment of the victim.  Another problem reported by 

Safe Horizon civil legal services attorney is the false filing in Family Court by the batterer for orders of 

protection against the victim.  This is then followed by a false report to the police that the victim has 

violated the order.   

These problems could be partially alleviated through participation by the District Attorney’s 

office, as an amicus party, in Family Court proceedings; we know of at least one other domestic 

violence prosecution unit that regularly appears in the equivalent of Family Court to oppose issuance of 

orders of protection against the victims.  However, we are not aware of any prosecutor office that 

charges batterers with perjury for filing false petitions in these cases, although that would be an obvious 

and appropriate response.   

                                                 
58  However, Safe Horizon does have a special stalking unit funded under the federal Victims of Crime Act VOCA, 

which at the time of our study field work was handling about 250 cases annually.  The experience of this unit 
confirms the findings in other jurisdictions that stalking often complements domestic violence. 
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Special Victims .  Immigrants and other non-English speaking victims were very critical of the 

failure of the police and the courts to provide translators.  Some victims reported even greater problems 

with the absence of translators, including defense attorneys in child protection and custody cases and 

with caseworkers.  

I didn’t speak any English and all the caseworkers only spoke English.  So the 
caseworkers didn’t understand me whenever I tried to explain something.  They 
didn’t show any interest in what I was trying to say. 

There are no interpreters for Chinese people and I don’t know what to do.  
One time I had to wait from 8:30 A.M. until 3:30 P.M. for an interpreter, and at 
3:30 be told there wasn’t going to be an interpreter that day. . . .  The first time 
I was in Family Court was for an order of protection.  I waited from 8:30 A.M. 
until 9:30 P.M.  There was no interpreter and no one I could ask to let me 
know what was going on. 

In contrast, the District Attorney’s office reports great success providing translators through a 

national telecommunications company that has assembled a large cadre of translators.  This experience 

needs to be shared with the police and court. 

Coordinated Community Response.  The issues raised above for maintaining the gains 

achieved and filling in the gaps that the project has not addressed cannot be resolved without wide-scale 

community support.  For example, should a future district attorney or police commissioner attempt to 

de-emphasize domestic violence crimes, a constituency has developed that would oppose any return to 

the past.  Similarly, funding for expansion of Safe Horizon's domestic violence unit in Queens and in the 

rest of the city also requires broad community support.  

The next major task for the Arrest Policies project should be to increase emphasis upon 

developing a constituency that goes beyond the existing victim advocate community.  One possible 

place to begin such efforts is with the Office of the Borough President, who is the official sponsor of the 

grant, and who sponsors the Borough President's Task Force on Domestic Violence.  However, 

reliance on any single focal point for change is probably unrealistic in light of the reality that Queens 

County is home to so many different ethnic groups.  Perhaps in recognition of this problem, the Bureau 

Chief has undertaken a series of ad hoc meetings to bring in specific ethnic groups to the work of the 

project.  Similarly, Safe Horizon has begun work on a taskforce of agencies serving victims in the 
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immigrant communities to increase reporting of victimization.  Given the scope of the problem of building 

a comprehensive community program in Queens, the assignment of a full time person(s) to community 

outreach is badly needed. 

Barriers: A Resource Issue   

Implementation of changes directed at each of the problems identified above would require 

additional commitment of staff and other resources to the Domestic Violence Bureau.  However, even 

without any changes in the scope of work, many of the Bureau ADAs see a need for additional staffing 

resources just to handle the existing caseload.   

We need more ADAs so that we can try cases on the same footing with the 
defense lawyers.  The defense lawyers don’t have the caseload that we have, so 
they have more time to co-opt the victim and convince her to drop the charges. 
. . .  Now that defense attorneys are beginning to understand what we’re about, 
they race to get to the victims before we can.  Because we have so many cases, 
we have to choose which cases to pursue first and which victims to interview 
first.  We never know which victims are going to fall into the hands of the 
defense attorneys. 

The Federal Role 

Federal grant funds are seed moneys.  They enable grantees to initiate new programs that for a 

variety of reasons, including inertia, cannot or are not initiated by the local authorities.  As the Queens 

Arrest Policies project shows, often the most important contribution that the federal grant provides is 

not the funding itself, but the opportunity that the availability of funding provides to focus attention and 

innovation upon long festering problems.  Now that domestic violence has finally shown up on the 

justice system’s priority listing, the most immediate problems have been overcome and domestic 

violence is treated with all the seriousness that it merits.   

By and large, the Arrest Policies program has been administered simply as a funding source.  

Federal government follow-through on projects’ successes has been limited.  The Queens County 

project well illustrates this shortcoming.  To the extent that this project has adopted many innovative 

criminal justice improvements, the project should be replicated by other jurisdictions, including 



Queens County New York  •  53 

jurisdictions not participating in the Arrest Policies program.  For example, other jurisdictions could be 

invited to visit Queens County and see for themselves the project’s innovations. 

At the same time, federal funds could be used to support further improvements in the project.  

This is because the Queens County project has not had time to fully implement a community-wide 

initiative.  Thus, for example, efforts might be made to reach further out to the many ethnic communities 

that make Queens perhaps the most diverse community in the nation.  This would result in better 

identification of domestic violence, especially among minority populations.  Additional federal support 

for such an expansive undertaking would be a wise investment for both domestic violence victims in 

Queens County and for other jurisdictions that could learn from such an effort. 

 

In sum, the Queens County District Attorney’s office and Safe Horizon have in a short time 

creatively worked together to forge new relationships with the New York City Police Department, 

probation and parole authorities, local hospitals, and community groups.  Both offender accountability 

and victim services have been significantly enhanced.  Their achievements in improving the criminal 

justice system’s response to domestic violence have been substantial and worthy of emulation.  But gaps 

remain in a community that is among the largest and most diverse in the nation.  More time is needed, 

along with the requisite funding, to support more aggressive community development, especially among 

the many minority populations in the county.  Further federal support is needed for this to occur, since 

existing agency resources are already strained in a period of budgetary cutbacks.  Such a federal 

investment would be highly beneficial, however, to the federal mission to stimulate local governmental 

actions to reduce domestic violence, punish offenders, and serve its victims. 
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