
European Journal
on Criminal Policy
and Research

Re-integration of Ex-of f enders

Research and
Documentation Centre
WODC

KLUWER ACADEMIC PUBLISHERS



European Journal on Criminal Policy and Research

Editor-in-Chief

J. JUNGER-TAS

Managing Editor

J.C.J. BOUTELLIER

Editorial Committee
H.G. VAN DE BUNT, Ministry of Justice, WODC, The Hague and Free University of

Amsterdam, The Netherlands

G.J.N. BRUINSMA, University of Twente, The Netherlands
M. KILLIAS, University of Lausanne, Switzerland

P.H. VAN DER LAAN, Ministry of Justice,WODC, The Hague, The Netherlands
B.A.M. VAN STOKKOM, Ministry of Justice, WODC, The Hague, The Netherlands

L. WALGRAVE, University of Leuven, Belgium

Advisory Board
H.-J. ALBRECHT, Max Planck Institut, Freiburg im Breisgau and Free University of

Berlin, Germany

H.-J. BARTSCH, Council of Europe, Strasbourg, France and Free University of Berlin,
Germany

A.E. BOTTOMS, University of Cambridge, UK

J.J.M. VAN DIJK, Ministry of Justice, The Hague and Leiden University,
The Netherlands

K. G^NCZ^L, Eátvbs Loránd University and Parliamentary Commission for Human
Rights, Budapest, Hungary

1. HAEN MARSHALL, University of Nebraska, Omaha, NE, USA
M. JOUTSEN, The Helsinki Institute for Crime Prevention and Control, Finland

H.-J. KERNER, University of Tiibingen, Germany

M. LEVI, School of Social and Administrative Studies, Cardiff, UK
R. LÉVY, Cesdip, CNRS, Guyancourt, France

P. MAYHEW, Home Office, London, UK
E.U. SAVONA, University of Trento, Italy

A. SIEMASZKO, Institute of Justice, Warsaw, Poland
C.D. SPINELLIS, University of Athens, Greece

M. TONRY, Castine Research Cooperation, Castine, ME, USA
P.-O. WIKSTR^M, Swedish National Police College, Solna, Sweden

Editorial Address
Ministry of Justice, WODC, K.E. Slabbers

European Journal on Criminal Policy and Research
P.O. Box 20301, 2500 EH The Hague, The Netherlands

Tel.: +31-70-3707618; Fax: +31-70-3707948
E-mail: K.E.Slabbers@wodc.minjust.nl

Editorial Assistants
A.H. Baars and K.E. Slabbers

Cover illustration
H. Meiboom

Publication programme, 1998: Volume 6 (4 issues).
Subscription prices (1998): for institutions NLG 400.00 /USD 205.00 (postage and handling inclu-
ded); for individuals NLG 125.00/USD 64.00 (postage and handling included).
Subscriptions should be sent to Kluwer Academic Publishers, P.O. Box 322, 3300 AH Dordrecht,
The Netherlands, or at P.O. Box 358, Accord Station, Hingham, MA 02018-0358, USA, or to any
subseription agent. Private subscriptions should be sent directly to the publishers.

Changes of mailing address should be notified together with our latent label.
For advertisement rates, prices of back volumes, and other information, please apply to Kluwer
Academic Publishers, P.O. Box 17, 3300 AA Dordrecht, The Netherlands.



EUROPEAN JOURNAL ON CRIMINAL POLICY AND RESEARCH

Volumé 6 No. 2 1998

Re-integration of Ex-ofenders

Editorial 167-169

GEORGE BURNS / A Perspective on Policy and Practice in
the Re-integration of Offenders 171-183

ANDREW MCCALL / Meeting the Offender Re-integration
Challenge 185-194

NANCY LOUKS, OLWEN LYNER and TOM SULLIVAN /
The Employment of People with Criminal Records in
the European Union 195-210

PETER PH. NELISSEN / Thé Re-integration Process from
the Perspective of Prisoners: Opinions, Perceived Value
and Participation 211-234

ALISON RIEPLE / Offenders and Entrepreneurship 235-256

FRED HOOGENBOOM / Effective Detention: The Develop-
ment of a Policy 257-277

Current Issues

ALFRED HAKKERT / No More Excuses: A New Approach
to Tackling Youth Crime in England and Wales; a
Summary

NESTOR COURAKIS / Football Violence: Not Only a British
Problem i

Crime Institute Profile

JÓZSEF VÍGH / Edtvds Loránd University, Department of
Criminology, Budapest',

Selected Articles and Reports

279-291

293-302

303-310

311-316

Many people realise that a prison does not offer good opportunities to change offenders'
lives or to improve offenders' attitudes. Imprisonment is seen rather as a necessary
evil and can, at best, be considered as a compromise of feelings that are related to
crime: vengeance, despair and somé compassion. Nevertheless, there seems to be
some, growing, hope that the goal of rehabilitation can be realised, that sentencing and
execution of a penalty can contribute towards a better life of the (ex-)offender. This
new focus on improvement of ex-offenders' lives is quite pragmatic. The rehabilitative
efforts are not oriented towards changing the personality but towards improving the
chances of employment for ex-offenders.
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EDITORIAL

The incarceration of men - and sometimes women - is generally not con-
sidered as a very satisfying reaction to criminal behaviour. Incapacitation,
retribution, rehabilitation, generál and special prevention are the main rea-
sons for sentencing offenders to imprisonment. But many people realise
that a prison does not offer offenders a real chance to change their lives
or to improve their attitudes. Irnprisonment is leen more as a necessary
evil. Imprisonment can at best be considered as a compromise encompass-
ing the feelings that are related to crime: vengeance, despair and some
compassion.

Nevertheless there seems to be, now and then, some hope that the goal
of rehabilitation can be realised, that the serving of a sentence can have
a positive effect on the life of the (ex-)offender. In the 1960s there was a
belief that treatment of offenders and social programmes during imprison-
ment could rehabilitate offenders. In the 1980s this optimism was moder-
ated by the idea that `nothing works'. At the end of the 1990s there seems
to be growing - at least in some' countries - a slight optimism that impris-
onment does not necessarily leád to recidivism. This new attention being
focused on the improvement of ex-offenders' Jives is quite pragmatic. The
rehabilitative efforts are not oriented on changing the personality but on
improving the chances of employment for ex-offenders.

George Burns of the British National Association for Care and Re-
settlement of Offenders (NACRO) suggests that criminal justice system
programmes for offenders are seeking a new balance between approaches
involving treatment and the création of opportunities. In the first article
of this issue he reflects on the pólicy frameworks which give rise to these
approaches, and considers the danger inherent in criminal justice systems
that place emphasis on diverting people from crime without directing them
towards opportunities for re-intégration. The author considers the needs of
offenders in relation to housing ^ and employment in particular. According
to Andrew McCall the challenge of effectively re-integrating offenders into
society and reducing crime, with all its attendant costs, is a growing one.
He emphasises however that the'success in meeting that challenge will de-
pend upon the commitment and leadership shown by political masters. For
the past five years the European Offender Employment Group (now Fo-

1
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168 EDITORIAL

rum; EOEF) has been searching for political initiatives and good practices
in European countries. The EOEF has gathered a great deal of information
about projects all over Europe and has benefited from debates amongst
policy makers and practitioners. McCall reveals positive, practical steps
which can be taken to improve the opportunities for ex-offenders.

Nancy Loucks, Olwen Lyner and Tom Sullivan underline that pun-
ishment for a crime does not necessarily end with the completion of a
sentence; the stigma of a criminal record may follow offenders for years
after they have `paid' for their offence. A clear example of this is the
tendency of employers to refuse employment to people with a criminal
record, often irrespective of whether the offence relates to the appoint-
ment in question. The research described, Regulating the Yellow Ticket,
exposes the fact that employment policies in many countries either actively
discriminate against or simply fail to protect people who have a criminal
record. As an example of how to deal with the problems encountered by
ex-offenders, the Coping with Convictions Unit is described. This North-
ern Irish project (established in 1995) attempts to engage directly with
employers and thereby bring about fundamental changes in their recruit-
ment practices and perhaps more importantly their attitudes to ex-offender
applicants.

Peter Nelissen did research on attitudes of prisoners and personnel to-
ward rehabilitation. He noticed in practice the absence of an objective,
rational approach toward correctional intervention and decided to investi-
gate the psycho-social conditions necessary for the development of such an
approach. The author emphasises that he certainly does not have an unreal-
istic belief in the possible renaissance of the rehabilitation ideal. However,
in his view imprisonment - according to humane standards - cannot do
without these programmes. Moreover, these programmes may perform a
very important mitigating, positive function in an essentially detrimental
and negative environment. Research has shown fruitful attempts to im-
prove the effectiveness of at least some correctional interventions with
some offenders. One of the results of this research is that positive attitudes
towards rehabilitation seem to be at their strongest during the early stage
of imprisonment.

Alison Rieple discussen an important - and largely ignored - potential
for motivating ex-offenders to live a non-criminal life: the establishment
of their own business. The attitude and background of ex-offenders do not
naturally foster the work ethic. According to the research results of Rieple,
ex-prisoners do score well on a test for enterpreneural capacities in com-
parison to civil servants or nurses. This research shows that there might
be a discrepancy between the capacities of ex-offenders and the opportu-
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nities available to them to start their own business. During imprisonment
offeraders could be better prepared for entry into the business world.

Fred Hoogenboom writes about Dutch policy and experiments with the

re-integration of ex-offenders. 'Early in 1994 a new policy paper of the

Dutch Minister of Justice was published: Effective Detention. The policy

paper set three goals for the regimes in prisons: they should be liveable and

humane, they should become more austere, and extra facilities (vocational

training, education, help from specialist staff) should only be given to peo-

ple who really needed them, or who showed the motivation to use them

welt. This was the start of new activities being introduced into prisons that

led to the development of effective programmes to integrate prisoners into

the labour market at the end of the sentence. A very successful project of

this nature is described.

In the section Current Issues, a summary of the White Paper No More
Excuses: A New Approach to Tackling Youth Crime in England and Wales
is published. The editors of the European Journal on Criminal Policy and
Research would like to encourage the debate on the British proposals con-
cerning youth crime. In the next issue comments on the British proposals
wilt be published. The Current Issues section also contains a report on
football violence in Greece by Nestor Courakis. The Crime Institute Profile
is written by József Vfgh of the Department of Criminology of the Eátvós
Loránd University in Budapest,;Hungary..

J. C. J. B.
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A PERSPECTIVE ON POLICY AND PRACTICE IN THE
RE-INTEGRATION OF OFFENDERS

ABSTRACT. Concentrations of unemployment and crime are promoting a slow crisis in
the Jives of unskilled young men, and obstruct the successful re-integration and resettle-
ment of offenders. At the same time, criminal justice system programmes for offenders are
seeking a new balance between treatment approaches and the creation of opportunities. In
this article the author reflects on the policy frameworks which give rise to these approaches,
and considers the danger that criminal justice systems may place emphasis on diverting
people from crime without directing them towards opportunities for re-integration. The
author considers the needs of offenders in relation to housing and employment in particular.

KEY WORDS: housing, prevention policies, prison labour, unemployment, vocational
training

POLICY BACKGROUND

For many years National Association for Care and Resettlement of Of-
fenders (NACRO), a non-governmental organisation (NGO) based in the
UK, has been warning of a slow crisis affecting the lives of unskilled
young people, particularly young men. In NACRO's view this slow crisis
is constituted by:

- continuing, significant rates of structural unemployment, particularly
among young people;

- concentrations of unemployment in particular neighbourhoods, af-
fecting the social fabric of communities and the expectations of young
people making the transition to adulthood;

- changes in the nature of employment and other institutions, which
have the effect of undermining the traditional role of young men in
work, in families and in their communities.

NACRO is the leading NGO in England and Wales working in the pre-
vention of crime and the resettlement of offenders. NACRO is deeply
concerned about this slow crisis affecting hundreds of thousands of young
people and thousands of communities across Europe. Our argument is that
social and economic exclusion of this kind creates the conditions in which
crime will flourish and where the resettlement of offenders is obstructed.

European Journal on Criminal Policy and Research 6: 171-183, 1998.
© 1998 KluwerAcademic Publishers. Printed in the Netherlands.



172 GEORGEBURNS

NACRO works in the UK to provide services for individuals to com-
bat exclusion; services in housing and employment and access to help
for people leaving prison, for offenders in the community and for mar-
ginalised people who are at risk. NACRO works in high crime neighbour-
hoods and with agencies in the criminal justice system, local authorities,
mental health organisations and others to develop more effective responses
to crime and the resettlement of offenders. And NACRO campaigns, to
inform the public and political opinion about crime and its causes. Increas-
ingly, NACRO works with colleague organisations across Europe. There is
no doubt that our view of crime and its causes, our perspective on social
exclusion and our identification of the slow crisis affecting young people
is shared, in common, across the European Union.

There are clear indications of this crisis. Crime and public order are
high on the political agenda in countries across Europe. At the present time
this is particularly true in Germany and in the UK, although similar trends
are evident in several other states. Recent political actions in the UK, which
include a sweeping programme of legislation on crime and disorder, are
all the more remarkable where there is a new Labour government, recently
elected with a substantial parliamentary majority.

Unemployment, particularly among young people, remains stubbornly
high, with profound effects for the poorest communities, and there is also
evidence that as gender differences in the labour market continue to be dis-
mantled, slowly if progressively, that the educational attainment of young
women progressively outstrips that of young men.

As for the UK, two factors are particularly striking for criminologists.
First, that while crime ratel and trends are essentially similar to those else-
where in Europe, public fear of crime is very high. Much of this fear is
associated with young people on the streets. Police services in England's
cities receive tens of thousands of calls every year, not about crime but
about nuisance and anti-social behaviour, mostly to do with young people.
Although there is no evidence that young people are more lawless now
than in the past, public perceptions are characterised by fear.

Second, and most significant, is the finding that the peak age of of-
fending in England has risen. Where once the peak age for offending was
fourteen or fifteen years of age, government statistics now show it to be
eighteen. Government research studies, probably more reliable than crim-
inal justice system statietics, suggest that the peak age is 21 years. It has
long been recognised that many young people commit lome crime but that
they mature out of it. This is no Jonger the case in the UK. The evidence
shows that people continue to commit crimes for longer, into adulthood.
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This change raises significant questions about whether the traditional
responses of the criminal justice system remain appropriate and about the
re-integration of offenders. In relation to work and employment, in partic-
ular, the Jonger an offender remains outside the labour market the harder
he or she will find it to gain access to it.

Although people who offend are not a homogenous group, the major-
ity of those serving custodial or non-custodial centences have few skills,
and all offenders face barriers in access to employment because of their
criminal records. These factors mean that offeraders are concentrated in the
margins of the labour market, the last to benefit from increasing job op-
portunities and the first to suffer from labour-market recession. The Jonger
an individual remains without work, the more he or she is cut off from the
roles and benefits for which work is a passport, individually, in the family
and in the community.

Some public commentaries blame recent changes in offending behav-
iour, and the prominence of anti-social behaviour, on a general breakdown
in morality and respect, but there is no serious suggestion that young peo-
ple are really any more `bad' than in past years. Rather, explanations have
been sought primarily in three fields - in a perceived failure of the criminal
justice system to deal with crime effectively, in family stress, and in exclu-
sion: the exclusion of poor communities from social and economic oppor-
tunity, and the progressive, structural exclusion of unskilled young men, in
particular, from any meaningful role in work, family and community.

Public perceptions also stimulate policy responses to crime, disorder
and the treatment of offenders. A high level of public fear helps to fuel de-
mand for new and more effective measures of enforcement, and so does the
public's perception of the adequacy of sentencing. On this point, research
shows considerable contrasts between some European states. While the
citizens of Greece and the Netherlands, for example, appear generally sup-
portive of judicial sentencing, citizens of the UK are strongly critical of
what they perceive to be overly lenient sentencing. It is notable that gov-
ernment research shows that people in the UK have a poor understanding
of the reality of sentencing (Van Dijk et al. 1990; British Crime Survey
1997).

These two perceptions - of escalating risk of victimisation, and of le-
nient sentencing - fuel the demand for more effective solutions and, when
they are found less than wholly satisfactory, for new and enhanced mea-
sures of enforcement. Proposed legislation in the UK will change (or has
already changed) existing policies relating to the early release of prisoners,
introduce new types of non-custodial sentences and penalties, and tighten
the sentencing and supervision of violent, sexual and drug abusing offend-
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ers. The law is also being extended to matters which have previously lain
outside the scope of criminal (and possibly civil) jurisdiction, including the
consumption of alcohol in public places, persistent anti-social behaviour
committed by individuals or groups including the possibility of introduc-
ing `child curfews', and the imposition of parenting training orders on
the parents of children who persistently commit criminal and anti-social
acts. At the same time a range of measures are being introduced by public
housing authorities, to enable them to take action against households which
seriously disrupt the public order.

There are many aspects of current policy and legislative changes in
the UK which seek new and progressive methods of dealing with fun-
damental problems. They include a more multi-disciplinary approach to
dealing with young offenders, the promotion of mediation and reconcil-
iation schemes, a new emphasis on tackling racial harassment, and the
introduction of statutory partnerships between police and local authorities,
similar to those which exist in France, Belgium and the Netherlands, to
promote crime prevention and community safety. The UK government has
also set out its intention that policies relating to crime and other social
policies, such as education, employment and family policy, should better
reflect and reinforce each other, recognising the complex ways in which
crime, community and economic life are inter-related.

Current attitudes and approaches to the re-integration of offenders in
the UK needs to be seen against this background of change in patterns
of offending, in public perceptions and in criminal justice policy. Policy
and legislative approaches focus more sharply on the relationship between
individual responsibilities and the welfare of the community and, arguably,
make a sharper distinction between the notion of responsibility and wel-
fare. In particular current approaches to the treatment of offenders place
considerable emphasis on two things: early interventions for young offend-
ers, and confronting offenders with their responsibility for the acts they
have comritted and the consequences for their victims and communities.

It is not yet clear what implications this emphasis will have for ap-
proaches to the treatment and re-integration of offenders which stress ac-
cess to, and the creation of, opportunities. For NACRO it is quite clear
that programmes for young and young adult offenders need to be driven
by three requirements, what NACRO calls `The 3 Rs': Responsibility,
Restoration, and Re-Integration. Programmes should promote a lense of
responsibility for oneself, towards one's family and towards the commu-
nity; they should provide for restoration to victims and/or the community;
and they should promote re-integration into the framework of opportunities
in work or education, family and community.
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There is an obvious distinction to be drawn between programmes, or
elements of programmes, which aim towards modifying behaviour on the
one hand, and providing access to opportunities on the other. Custodial
and non-custodial regimes for offenders need to find an appropriate bal-
ance between the two, since both are necessary and they are mutually
reinforcing. The danger, otherwise, is that policies and programmes will
place too much emphasis on trying to divert people from crime (through
treatment, diversion or simply incarceration) and not enough on directing
people towards alternatives.

In that context it is worth considering what `works'. It is now lome
years since the conclusion that `nothing works' gained currency, and a
much more common view now is that nothing works all of the time, or for
every offender, but that does not mean that nothing works at all.

In 1992 a criminologist, Mark Lipsey, carried out an analysis of pro-
grammes for offenders in the English-speaking world. This analysis, which
synthesised some 400 evaluations of offender programmes, showed that
some programmes could significantly reduce re-conviction ratel, against
control groups, for particular groups of offenders. Employment reduced
the chances of re-conviction by over 30% against control groups; behav-
ioural programmes by over 20%, skills programmes by around 20%. In
contrast, counselling approaches reduced the incidence of re-conviction by
much smaller amounts, while boot camps and similar approaches actually
appeared to be related to an increase in re-conviction rates (Lipsey 1992).

Re-integration programmes cannot, however, work in isolation from
other matters. There is little point in promoting access to the labour market
if behavioural problems or learning difficulties, drug or alcohol misuse,
will mean that an individual cannot sustain a job or will present a risk
to others. Moreover, the study quoted above found that vocational coun-
selling, if it did not lead to realistic opportunities, actually increased, rather
than decreased, the likelihood of re-conviction. As the former Director of
Research at the British Home Office has stated "What needs to be done
is to work out what works for which people and to balance that with
considerations of justice and the other aims of sentencing" (Nuttall 1994).

Achieving the right balance between treatment and re-integration is
more a matter of managing programmes and opportunities for offenders,
rather than excluding one or the other. The principal difficulty in achieving
this lies in the fact that while criminal justice agencies are responsible
for supervision and/or treatment programmes, responsibility for opportu-
nities which will help offenders re-integrate is the core responsibility of no
agency and the partial responsibility of many.
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EMPLOYMENT AND HOUSING IN THE RE-INTEGRATION OF

OFFENDERS

In NACRO's experience, two issues are particularly important in promot-
ing the re-integration of offenders: opportunities in education, training and
employment; and stable housing.

The employment and skills disadvantage of offenders is well known,
and common throughout Europe. In England, in some areas over 80% of
offenders under Probation Service supervision are unemployed, and many
of the remainder are in temporary or unstable jobs. The reading skills of of-
fenders are, on average, equivalent to those of an eleven year old child, and
research carried out by the Probation Service in London in 1996 found that
56% of their clients had "severe reading, writing, memory, sequencing or
other problems which have interfered with their ability to live productive,
law-abiding lives" (Safer Merseyside Partnership 1998).

In addition to such difficulties in functional skills, offenders' attitudes
and expectations are profoundly affected by their past experiences and
their perception of the employment market. High levels of neighbourhood
unemployment, poor experiences of education and of seeking work, to-
gether with peers' attitudes, can significantly depress motivation, self-es-
teem and expectations and produce a lack of reliability in meeting the
demands and routines of training and work.

In recent surveys conducted by NACRO in England, offenders have
shown a realistic appreciation of their place in the labour market, pointing
to the increasing level of competition for a diminishing number of un-
skilled jobs, even amongst those who do not have a criminal record. These
surveys also showed that offenders were well aware that the Jonger they
were unemployed, the higher the chances that they would be rejected by
potential employers (NACRO 1998).

Prior to joining NACRO programmes, many of these offenders (36%)
had been unemployed for twelve months; 33% had been unemployed for
eighteen months. These facts are alarming, set beside the increased age of
peak offending in England, described earlier in this paper. Equally alarm-
ing, given the research quoted above that poor vocational preparation is
worse that nothing at all, is the finding from NACRO surveys that 72% feit
that the training they had received, prior to joining NACRO programmes,
had been of poor quality. This underscores the importance of specialist,
skilled organisations in the operation of programmes for offenders.

Despite the importance of employment to reducing further offending, a
majority of offenders leave prison with no job to go to. The place that edu-
cation, work and employment preparation programmes occupies in prison
regimes varies significantly across Europe. Education provision was effec-
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tively withdrawn from many Belgian prisons in the early 1990s, leaving it
to voluntary organisations operating from outside prison to offer classes as
best they could, although it remained, in theory, a part of the state's regime
for prisoners. In the Netherlands, the Ministry of Justice, disillusioned ap-
parently that `nothing works', formulated a proposal in the mid-1990s to
restrict educational and skills training to only a small proportion of the
prison population who might benefit from it, and impose a `Laborious
Detention' regime for the majority (a proposal which met with consid-
erable opposition inside and outside the prison system). In England, where
90% of prisoners are unemployed on their release, education provision has
suffered reverses in being squeezed in competition with other demands of
prison regimes and from the pressure placed on regime programmes by a
rapidly escalating prison population, together with an increasing emphasis
on behavioural modification programmes.

Yet offenders consistently say that a job is one of the key things that
would help them avoid future offending, and although there is no evidence
of a causal link between unemployment and crime, research consistently
points to the fact that people are far less likely to commit crimes when
employed than when unemployed. But the skills which offenders have (if
any) are out of step with the demands of the labour market, and some
eight out of ten (according to NACRO) recognise that they need further
skills and qualifications if they are to have any realistic chance of gain-
ing employment. It is accordingly appropriate that educational and voca-
tional preparation should be given a high priority in prison regimes, and in
programmes for offenders in the community.

The extent to which programmes in prison can serve as a preparation
for employment or training in the community has certain limits, but this
does not mean that they are without value. In a study of over 200 prisoners
in the north-west of England, the author found that prison courses were the
only experience which one third of prisoners had had of post-compulsory
education and training (Burns 1994). Moreover, research shows that pris-
oners value the sense of achievement, interest and scope for making deci-
sions which good quality training courses can provide (Simon and Corbett
1996).

In contrast, work in prison can be very different to work outside. The
range of work occupations in prison settings may be quite different to the
structure of the labour market outside, but work in prisons can allo fail to
provide any simulation of, or preparation for, the environments, routines
and disciplines of commercial workplaces. Studies in the UK confirm the
author's view, drawn from visits to prisons in the UK and elsewhere in
Europe, that prison industries tend to occupy far more workers to produce
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the same amount than would have been employed in the same industries
outside. In addition, working hours are shorter, levels of responsibility
lower, and levels of supervision are higher. It is no surprise that prisoners -
as shown in studies in the UK - see work in prison more as a way of passing
time than as a meaningful occupation with any relevance to employment
on release. Work in prison provides small earnings, to help purchase the
necessities of life while in prison, rather than any means of living up to
the prisoner's responsibility for himself and his or her family (Simon and
Corbett 1996).

Although lome of the differences between work in prison and outside
are attributable to the low levels of skills in the prison population, the
differences also pose a significant challenge to attempts to promote the
re-integration of prisoners on release. The inevitable differences between
work and training inside and outside prisons may lead to the view that
prison workshops and courses can, at best, form a broad-based preparation
for life on release, but the organisation of work and training in many prison
regimes fails even this test, both in an objective sense and - critically - in
the opinion of prisoners (Simon and Corbett 1996).

There are a number of things that can be done to change this situa-
tion. First, some countries, particularly Germany and more recently the
UK, have introduced `real wages' or `enhanced wages' schemes in some
prisons. In these schemes, prisoners can earn money at rates which, if not
identical to pay-rates outside of prison, nonetheless provide a clearer re-
lationship between work and earnings, enhance responsibility and provide
incentives and opportunities to provide for oneself and one's family.

A second challenge is to organise education and training in prisons to
fi11 part of the gap that prisoners recognise lies between their skills and
qualifications and those that are demanded by the labour market, and to
form if possible a clearer link between skills learning in prisons and work
in prisons. This can be, in practical terms, a difficult matter since skills de-
velopment may be constrained by the range of opportunities in prison and
the degree to which they match the requirements of the labour market, the
length of prison sentences, security constraints, transfers between prison
institutions and so on. It demands that prisoner programmes be planned to
a certain degree which becomes difficult as pressures on prisons increase,
and it requires effective liaison with employment and training organisa-
tions outside. One study in the UK found that difficulties with these matters
meant that only half of the prisoners who had begun skills training in prison
had received a qualification or a credit towards one (Simon and Corbett
1996).
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Completion and achievement rates are sometimes higher elsewhere, de-
pending on how courses are organised. A report to the European Offender
Employment Forum in 1994 showed that 80% of prisoners in Westphalia,
Germany, completed short-term courses, and that 60% gained qualifica-
tions from longer-term apprenticeship courses (Wirth 1994).

It follows that not only work and training in prisons must be planned
effectively, if the period in custody is to be used to help prepare prisoners
for re-integration on release in any meaningful way, but also that prepara-
tions for entry to education and work in the community must begin prior to
release. It is important that information and guidance are provided and that
practical arrangements are made for ex-prisoners to take up the opportu-
nities offered, since such arrangements will all too easily be lost amongst
all the other interests and pressures which bear upon a prisoner on release.
Temporary release arrangements, which enable supervised experience of
the demands of training and work environments prior to full release into
the community, have a strong part to play.

Evaluation of the effectiveness of prison programmes, in reducing re-
offending, are notoriously difficult. This is particularly true in respect of
programmes which, like skills training, aim towards the creation of oppor-
tunities. The `effectiveness' of such programmes depends, amongst other
things, on the quality of post-release services and the state of the labour
market. However, evaluations in the United States and in Germany (West-
phalia, as reported above) have found consistent links between partici-
pation in training in prison and reduced recidivism (Wirth 1994; Jenkins
1992).

Nonetheless, it should be noted from these and other studies that the
effect on recidivism is notably related to the quality and status of em-
ployment gained, which may be as closely related to experience and skills
gained prior to imprisonment as to any direct benefit of prison programmes.
In the UK, Simon and Corbett (1996) concluded that vocational training
and work experience in prisons was insufficient to counter-balance the
disadvantages (or advantages) which prisoners would face in the labour
market on the basis of their previous experience. However, they attributed
this to the poor organisation of work and training in prisons, rather than
any intrinsic matters to do with prison programmes. They recommended
a series of measures which would have the effect of making prison pro-
grammes reflect the labour market and the practical issues which face
prisoners on release rather better than at present.

Both ex-prisoners and offenders serving sentences in the community
have special needs in the employment market, derived from their lack
of workplace experience, skills and qualifications, possible behavioural
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difficulties and the complex ways in which criminal convictions affect
choices and opportunities. Services to meet these special needs are organ-
ised in different ways in different European States, and to different degrees.
Although there is a strong network of NGOs across Europe which are
concerned with employment for (ex-)offenders, the degree of organisation
varies extensively, from the UK where NACRO operates training centres
throughout the country, working in liaison with prisons and state employ-
ment services, to Belgium where specialist employment support provision
for offenders has been limited to very small organisations until recently.
Development in Belgium has also been handicapped by legislation which
prevents association between former criminals, which poses difficulties for
arranging specialist training provisions.

Irrespective of the quality of vocational preparation, however, the at-
titude of employers towards offenders is critical. NACRO has found that
some 42% of ex-offenders in England have been refused employment be-
cause of their criminal records. Although the UK has no system for public
certification, unlike some other European States, there is legislation, as
in Europe generally, relating to the declaration of convictions to a po-
tential employer. Although it is appropriate for intererts of re-integrating
offenders to be balanced against the possible risk to employers, it has long
been NACRO's view that such legislation poses too severe a test for ex-
offenders. In the UK, the law requires that an ex-offerader must disclose
past convictions for up to seven or ten years even for quite minor convic-
tions, and recently the British government has extended employers' rights
of access to criminal records.

It is acknowledged that the combined effect of employers' attitudes
towards ex-offenders and the unrealistic demands of legislation means that
ex-offenders do not disclose their past convictions, even when the law
requires them to do so. In consequence, employers are exposed to hidden
and unknown risks and ex-offenders put themselves in further jeopardy.
Given what is known about the positive contribution which employment
can make to the resettlement and re-integration of offenders, raising barri-
ers to their access to the employment market makes little sense, and risks
further criminal behaviour and victimisation.

Training partnerships between specialist organisations and companies,
or between prisons and companies, can be an important way to break down
these barriers whilst maintaining a suitable level of supervision. However,
the lack of any agency in most European States with clear, core respon-
sibilities for offender employment means that such arrangements, where
they exist at all, are ad hoc. Given the number of adult maler in many
European countries who have a criminal record - in England, 35% of men
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have a criminal conviction before their 35th birthday - this situation is
deeply unsatisfactory.

Private companies tend to have little understanding of the nature of

offenders, prison or community programmes, or indeed state law relating

to offenders and employment. Raising awareness runs the risk that compa-

nies may begin to discriminate where previously they had been unaware

of an issue, hut the importance of employment to the re-integration of

offenders means that the matter cannot be ignored. In some cases, pri-

vate companies have been invited to tour prisons in order to help break

down prejudices and misconceptions, although the results can be hard to

judge. One such programme in the north-west of England certainly led to

one or two work placements for ex-offeraders but it is less clear whether

such approaches are likely to affect overall recruitment policies in the

private sector. Nonetheless, the potential should not be under-estimated:

One employer commented to the author after such a visit that, with some

surprise, he had seen "people not prisoners, and professionals rather than

just guards".

A second issue to which NACRO attaches considerable importance in
the re-integration of ex-offenders concerns stable accommodation. There
is clear evidence that homelessness and lack of secure housing is related
to criminal behaviour. For example, the British Government's Audit Com-
mission has reported that young people living in unstable conditions are
more likely to offend than those with more secure accommodation (Audit
Commission 1996). It has also been found that a majority of people living
in short-stay hostels, using day-centres and living on the streets have been
in prison in the last five years (Anderson 1993).

Although it is arguable what is cause and what is effect, there is ev-
idence that many offenders have encountered housing problems from an
early age onward. Of all prisoners in England in 1991, 23% of adults and
38% of prisoners aged under 21 had been taken into state care before
the age of sixteen, compared with just 2% for the general population of
England (Home Office 1992). In 1997, the Chief Inspector of Prisons in
England reported that "[al staggering proportion of these young people
(in prison) had a history of (state) care or social services contact - over
half of those under 18 years". Other research has found that a signifi-
cantly greater proportion of young people commit offences after, rather
than before, becoming homeless (McCarthy and Hagan 1991).

Moreover, a study of 600 men released from prison in England and
Wales found that, over a two-year period, less than a third of prisoners
who had homes to go to were re-convicted, compared with 69% of ex-
prisoners who had no home (cited in Ramsay 1986). Failure to make suffi-
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cient arrangements for housing prisoners on release from custody, or to se-
cure improvements in temporary and unstable living arrangements for of-
fenders serving centences in the community, runs the risk of further crime.

Homelessness, however, not only increases the likelihood of crime, it
also increases the likelihood of offenders being imprisoned rather than
dealt with in other ways. Homeless offenders are more likely to be held in
prison awaiting trial or sentence, and their living circumstances may make
non-custodial programmes and interventions less viable and more likely to
fail. Imprisonment, in turn, may promote the circumstances where some-
one loses accommodation, particularly if it is rented in the private housing
sector, meaning that they have no stable home to go to on release. Loss of
accommodation may be a direct consequence of imprisonment, or the indi-
rect effect of family relationships breaking down following imprisonment
(Carlisle 1996).

Although they make up only a small proportion of the prison popu-
lation in European countries, women can be particularly affected by the
loss of housing and this can, in turn, have significant and adverse effects
on children. The way priorities for public (social) housing in the UK are
decided can exacerbate this problem. A woman whose children have been
taken into state care when she is imprisoned will need adequate accommo-
dation before her children are returned to her; yet in turn she may not be
given housing priority on release because her children are not in her care
(Carlisle 1996). And the loss of accommodation can mean that parents with
children have to resort to a series of short stays in temporary accommoda-
tion, failing to give children the stable home they need and giving a further
turn of the screw, in the relationship between homelessness and crime, to
the next generation.

As with the promotion of employment opportunities for ex-offenders, it
is evident that there is a need both for policies which promote re-integration
rather than increasing the likelihood of re-offending, and for partnership
arrangements between criminal justice agencies and other bodies which
ensure that needs of offenders and ex-offenders do not slip through the
safety net of social provision. There is indeed a relationship between the
two issues of housing and employment, since without the one it is hard to
gain the other.

CONCLUSION

Young men, and young offenders in particular, continue to face structural
exclusion from social and economic opportunities in their communities,
and there are both organisational and policy pressures which are exacer-
bating rather than relieving this situation. Amongst these pressures are
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present trends towards a greater emphasis on `treatment' or restorative
justice which, to an extent, may begin to over-shadow the creation of
opportunities to support the re-integration of ex-offenders.

International comparisons help to cast light on what these trends imply.

For example, some European counties have little tradition of applying the

justice model to imprisonment. The justice model implies that the only

thing denied an individual by imprisonment is liberty and that, accordingly,

all other services and opportunities available to people outside of prison

should also be available to prisoners. The consequence of the justice model

is the promotion of opportunities, while in its absence programmes and

regimes tend to be more concerned with rehabilitation. These matters are

important, but the evidence is compelling that offenders' needs in employ-

ment and housing, in particular, must be met in a planned way, and that

otherwise there is a serious risk of repeat offending.
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MEETING THE OFFENDER RE-INTEGRATION CHALLENGE *

ABSTRACT. In this article the author - a member of the European Offender Employment
Forum - gives bis view on the problems of re-integrating ex-offenders. He describes the
pan-European growth of the prison population, the vocational training offered in pris-
ons and the demands of the labour market. He also discusses promising programmes
and initiatives to counter the problems faced by ex-offenders. The `solution' should be
multi-dimensional, provide for continuity between pre-release and after-care and counter
problems like employment, housing and finances. Governments must make it their business
to ensure that the programmes they support are meeting the range of offenders' needs, are
linking properly with the labour market and are providing continuity from sentence to
community.

KEY WORDS: correctional programmes, European developments, penal policies, unem-
ployment, vocational training

In five years of work for the European Offender Employment Forum, I
have come into contact with Ministers, European Commissioners, Mem-
bers of national and European Parliaments, Government officials, eminent
academica and project workers. Almost without exception they have iden-
tified unemployment as a significant contributory factor to offending, re-
offending and rising crime in Europe. Nor has there been any debate over
the positive impact that improved employment prospects can have on re-
offending rates. Indeed, the consensus amongst those involved in this area
is so strong that it has become an undisputed fact that action to promote the
re-integration of offenders through employment is beneficial not only to
individual offenders but to Governments, whose criminal justice costs are
reduced, and the public, whose fear and experience of crime is lessened.
Yet if all this is true, why does crime and fear of crime appear to be on
the increase throughout the European Union? And why does the prison
population, a symptom of offending rates, continue to grow year on year?

PRISONS IN EUROPE

Latest figures show a total EU prison population in excess of 300,000
(Council of Europe 1997). In some countries the increase is particularly

* The views of the author do not necessarily represent those of the European Offender
Employment Forum as a whole.
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marked. In the Netherlands, for example, the prison population grew from
4,800 to 12,200 between 1985 and 1996 (Europe towards 2000 1996, p.
40). In England and Wales, the number of prisoners now stands at over
63,000, an increase of 22,000 since the end of 1992 (Home Office 1997).
In Spain, the number of prisoners increased by 56% between 1987 and
1996, while in Italy the increase was 42% during the same period (Home
Office 1997).

Crime absorbs an enormous amount of public expenditure in the Mem-
ber States. Taking prison costs alone, in the Netherlands the average prison
place costs £30,000 per year. In the UK, the cost is £25,000 while in
Luxembourg the figure is around £20,000. Even if one assumes an av-
erage based upon the lower figure, then across the EU one can see that
imprisonment alone is costing £6 billion (leven billion ecu) per year.

It is difficult not to conclude, therefore, that the consensus amongst
those responsible for the re-integration of offenders has failed to translate
itself into practical, effective and co-ordinated action to halt and reverse
the trend in rising crime. So why are things going so badly wrong and
what can be done to improve matters?

EUROPEAN OFFENDER EMPLOYMENT FORUM

For the past five years the European Offender Employment Group (now
Forum; EOEF) has been seeking answers to these questions. The EOEF's
work has focused on the identification and dissemination of good practice.
Participants in our seminars and conferences have included representatives
from all EU Governments, key NGOs, employers, trade unions, academica
and politicians. We have gathered a large amount of information about
projects all over Europe and we have benefited from debates and discus-
sions amongst policy makers and practitioners as to possible solutions to
the problem of unemployment and crime. All of this work has enabled us
to identify some positive, practical steps which can be taken to improve
the situation.

Let us clear up one point from the outset. One often hears it said that
the wide variety of criminal justice systems in Europe, with their widely
differing approaches to sentencing, imprisonment and rehabilitation, mean
that any pan-European solutions must be extremely complex. 1 do not be-
lieve this to be the case. The problem, as 1 will seek to demonstrate, is not
one of over-complexity, but rather the Jack of a multi-faceted, co-ordinated
and determined approach to tackling the issue of offender re-integration.
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Criminal Justice Framework

The potential impact of criminal justice policy on the re-integration of
offenders should not be underestimated. A detrimental sentencing policy,
in particular, can significantly damage prospects for successful rehabilita-
tion. The UK here provider a useful illustration. In 1991, the then Home
Secretary Douglas Hurd declared that "prison can be an expensive way
of making bad people worse" (Home Office 1991). He encouraged judges
to use prison more sparingly and to place more emphasis on community
penalties for less serious and non-violent offenders. In 1993, however,
there was a new Home Secretary, Michael Howard, and a change in Gov-
ernment Policy. The new slogan was `prison works' and the harsher tone,
heralded earlier in the year by sections of the media, had a clear impact on
sentencing practice, with the resultant rises in prison numbers referred to
earlier.

One of the results of the new policy was to place increasing strain
on the prison service - in short, to overcrowd the jails. Of course, the
first elements of a regime to suffer when jails are overcrowded are so-
called `optional' activities such as work, training and education - the very
interventions which can help with ex-offender re-integration. The levels
of constructive activity are necessarily reduced and the emphasis instead
is on maintaining security and containing discontentment. Her Majesty's
Chief Inspector of Prisons, Sir David Ramsbotham, has argued that a sub-
stantially increased prison population, if unmatched by an increase in re-
sources, could have serious implications not only for education and train-
ing provision, but also for security within the prison.

So a beneficial policy framework forms part of the solution we are
seeking (see Annual Report 1996).

Relevant Activities in Prison

Some prison administrations are prone to producing impressive statistics
about the number of work opportunities offered to inmaten. In reality,
however, much of this employment serves merely to occupy prisoners
and maintain the prisons. The usual occupations involve work in prison
kitchens, laundries and on farms.

The EOEF now makes a distinction between this work and activities
directly linked to the labour market. There are numerous examples of
projects considered by the Forum, in which employers are directly in-
volved in prison work or in which the prisoners themselves work outside
the prison to prepare for work on release. An example is an initiative by
an offshore oil company which trained Dutch prisoners to man oil rigs
when they were released (EOEG 1994). Another is the rail company in
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London which selected and trained its staff from the ranks of prisoners, re-
cruiting ninety in two years (Europe towards 2000 1996). There are many
other examples of employers becoming directly engaged with prisoners or
people serving community sentences. The key point is that the training of
offenders must be relevant to the needs of today's labour market and must
be seen to be so by the offenders themselves, otherwise the value is limited.

Research undertaken by the Ministry of Justice in Northrhine West-
phalia in 1993 showed that 80% of successfully trained prison inmates who
failed to find a job on release re-offended, compared with 32% amongst
those who found a job. The 80% rate was actually worse than the recidi-
vism rate among prisoners who failed to complete their training (75%).'
Wirth, reporting on the research to an EOEF meeting, underlined this point:
"We also have to note that successful training within prison does not neces-
sarily reduce the risk of committing new offences afterwards - especially
if there are no opportunities to apply the experiences and qualifications of
intramural training in adequate extra-mural employment" (EOEG 1994, p.
6).

Basic Skilis

Allied to the need for relevant employment activity, attention should also
be paid to the type of training on offer. At a recent seminar organised by
the EOEF, employers from all over Europe were given the opportunity
to discuss amongst themselves the obstacles which prevented them from
employing more ex-offenders. Although they mentioned a criminal record
as a problem, their primary concern was the need to properly prepare
ex-offenders for today's labour market. Their main desire was not to be fur-
nished with the `finished product' - young people trained in their specific
trade to the technical standard required - hut rather to be offered young
people, whether ex-offenders or not, who possessed the necessary basic
skills - by this they meant proper motivation, reliability, trustworthiness,
ability to read and write, ability to work as part of a team, and so on.

This point was underlined by Hans van der Ven, the Director of Hurk-
mans Ltd., a Dutch company specialising in laying pipes and underground
wiring. For him, offending was not in itself an obstacle. His requirement
was for motivated young people, prepared for hard work and who were
not distracted by an alcohol or drug addiction. He already employed a
considerable number of ex-offenders in his company (Employers and the
Recruitment of Offenders 1997).

1 For details see EOEG 1994, pp. 5-7.
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In this context, it can be seen that large scale and specific vocational
training projects may not always be appropriate, particularly if relevant
jobs in that skill area are unavailable. This is not to rule out vocational
training, but to underline the importance of basic skills for many employers
complemented, according to labour market circumstances, by training in
specific skills.

Multi-Dimensional Approach

One of the main findings of our work has been the identification of multiple
problems faced by offenders, which cannot be solved solely by assistance
with employment. Chief among these factors is alcohol or drug abuse,
although others include housing, welfare and family problems.

At the root of these emerging problems is the undoubted increase in
drug-related criminality over recent years. Taking the incidence of drug
trafficking as an example, there was a 20% increase across EU countries
between 1994 and 1996. In Germany, the increase was 45%, in the Nether-
lands 63% and in Greece, 93% (Home Office Research Statistics 1996).
The level of other offending related to drugs is not quantified by reliable
research, but few doubt that much petty crime is perpetrated in order to
support a drug habit.

Some of the most successful initiatives we have seen are those which
take full account of these multiple problems and devise integrated ap-
proaches to deal with them. We visited a special section of a prison in
Rome, for example, which provider intensive work to tackle drug abuse
combined with work experience provided through a local social co-oper-
ative. Re-offending rates were low and many clients with previous drug
problems were successfully placed with employers.

The WOBES employment programme in Austria provides a `semi-
protected' environment in which intensive training is undertaken. The ex-
offenders and other socially excluded groups are recruited as temporary
workers to undertake subsidised employment (house repairs, renovations,
etcetera). They are simultaneously offered accommodation, general `social
care' and help with a drug addiction. The aim of the project is to prepare
the participants for jobs in the `free' labour market.

The Austrian project is indicative of an increasing trend towards the
provision of more comprehensive packages of assistance to offenders. One
probation service in the north of England identifies the problem quite
clearly:

Many individuals under supervision by Cumbria Probation Service have multifaceted,
mutually reinforcing problems involving drug and alcohol misuse, unemployment and
accommodation difficulties. These problems are intertwined with their offending behaviour
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in complex and varied ways [...1 and it is necessary to address Bach issue adequately on

its own terms and also in its links with the other issues.

As a result of this analysis, a project has been established aimed at de-
livering "the kind of intensive, holistic approach to the multiple needs of
offenders under supervision who have employment, accommodation and
drug and alcohol problems" (Cumbria Probation Service 1997).

Some foyer schemes provide housing and training/employment skills
for offenders. In many other cases, we have seen the development of part-
nership approaches in which there are close and systematic links between
agencies to provide the range of services required by many offenders.

Despite these positive examples, however, genuine and effective multi-
dimensional programmes are still difficult to find and lack of access to
these services continues to be a common cause of failure.

Continuity of Provision

A further element to add to the list of factors which contribute to construc-
tive schemes is that of continuity from sentence through to release. Some
of the worst mistakes we have seen have resulted from leaving prisoners
or probationers isolated at the end of their sentence. However effective the
pre-release or prison training scheme, without action to `bridge' the gap
between custody and community, there will always be a tendency towards
re-offending.

Subsidies

In considering factors helpful to rehabilitation we have also to consider the
issue of job and training subsidies in favour of offenders. In Italy, there are
numerous examples of subsidies being paid either to employers or directly
to offenders in the form of grants to assist them in finding employment. In
Bologna, for example, there was a scheme which involved young offenders
working in a company for six to nine months, for which they received one
million lira (approximately 500 ecu) per month. If the company took on a
drug addict they could receive a direct grant and receive further financial
incentives if permanent employment was provided (IARD 1995).

The EOEF has discussed this issue on several occasions and there is
no consensus on the intrinsic value of subsidised employment for offend-
ers. The idea of `positive action' in favour of offenders is anathema to
lome countries, while for others it is a useful. The debate will continue,
influenced by the cultural differences between the Member States. But
whatever the political arguments, it is clear that financial incentives can
play a part in encouraging the employment of those who might otherwise
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be excluded and, depending upon the overall employment situation, their
use may become more widespread.

NOT `WRAT ' BUT `How'

Once we begin to piece together the elements which contribute to a suc-
cessful intervention with offenders, it can be seen that the question `What
can be done?' is no longer so difficult to answer. The tricky question be-
comes `How can we do it?' and it is here that we reach the crux of the
problem. Taking into account all of the excellent and effective initiatives
identified by the EOEF, and allowing for some we have missed, 1 would
be surprised if they covered any more than 10% of the half a million or
so people leaving prison each year. It is perfectly clear to any reasonable
observer that the large majority of offenders does not benefit from special
integrated, holistic or labour market friendly employment initiatives - the
good practice evident in specific projects does not translate into wide-
spread, concerted action to benefit larger numbers of offenders. Why? 1
believe that there are two reasons.

Communication and Co-ordination

Firstly, employment and training provision is not sufficiently controlled
and co-ordinated within the Member States. It is a situation exacerbated by
existing arrangements for managing and operating services to offenders.
In most EU countries, the responsibility for delivering employment and
training to prisoners, probationers and ex-offenders is shared between a
range of agencies.

Typically, for example, the Prison Service will directly provide work,
training and education for inmates. In addition, however, Labour Ministry
programmes may be delivered to inmates and perhaps a separate agency
will be providing a training or employment service. Once out of jail, most
offenders are under the supervision of probation services, many of whom
will offer special employment services. Indeed, some probation authorities
also work with prisoners prior to release. Once out of prison, ex-offenders
may be eligible for a range of training or employment services, provided
by a plethora of different agencies. This is without taking account of pro-
grammes on drug or substance abuse, housing and welfare benefit issues -
the list goes on and on.

The starting point has to be for these agencies to talk to each other as a
matter of routine to ensure that information on effective practice is shared,
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that programmes are effectively monitored and so that standards can be
continuously improved.

On a policy level, Government Departments with responsibilities in this
area should be in regular and systematic communication. For example, it
should be entirely natural that Ministries responsible for welfare discuss
the implications of failings in the Justice system which lead to large and
increasing numbers of welfare dependants. Similarly, Labour Ministries
should surely concern themselves with the capacity of the Justice system
to produce people capable of securing employment. They should also nat-
urally consider whether their training and employment programmes are
accessible to prisoners and ex-offenders. This can only be achieved by
frequent and open communication between Government Departments.

There are one or two encouraging examples. The National Offender
Employment Forum of England and Wales, comprising Prison Service,
Probation Service, Employment Department, Training and Enterprise
Councils and major providers of employment services to offenders, meets
regularly to discuss offender employment issues and to share information.
Although this falls short of co-ordinated management and comprehensive
monitoring, it is a helpful step.

Quality Control

Secondly, the State, as the primary funder of offender services, should be
adopting a more active, interventionist role in their delivery. Not necessar-
ily running the programmes but performing quality control and monitoring
functions. Put simply, the funders of programmes need to ensure that the
services delivered are effective, that they are producing results and that
they provide value for money. Governments must make it their business to
ensure that the programmes they support are meeting the range of offend-
ers' needs, are linking properly with the labour market and are providing
continuity from sentence to community. In short, the establishment of an
active quality control and monitoring system.

With such a system in place it would be possible to avoid some of the
mistakes currently being made. One could evaluate and monitor the suc-
cess of training schemes in relation to offenders, ensuring that they meet
individual needs and labour market requirements. A team co-ordinating
services for offenders could also ensure that prisoners and those serving
community sentences are not left isolated at the end of their sentences.
Meaningless labour in prisons could be avoided and the resources devoted
instead to training and employment linked to the labour market. With an
appropriate set of criteria from which to work, proper control mechanisms
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and concerted, co-ordinated action, it becomes possible to raise the level
and quality of provision for offeraders.

POLITICAL WILL

The failure to address the scale of the problem is also caused by a lack
of political leadership and impetus. Unfortunately, this issue is insuffi-
ciently high on the political priorities of most Governments. Despite the
mounting colts of crime referred to earlier, the political will necessary
to make progress does not generally seem to be in place. At an EOEG
conference in Barcelona last year, there was a call for the development of
national strategies for offender re-integration. A national strategy, it was
argued, "is a clear indication of commitment and provides a framework
for meeting objectives" (Europe towards 2000 1996, p. 47). We need co-
operation between Government Departments and other agencies in order
to co-ordinate and monitor offender programmes.

Funding rules and regulations impose arbitrary limits on measures avail-
able to offenders. One encouraging example is provided by the Dutch
Ministry of Social Affairs and the Prison Service. The Prison Service tried
to apply for funds to run employment projects for prisoners, but discovered
that the European Social Fund (ESF) rules as operating in the Netherlands
prevented them from doing so. Active engagement between the Depart-
ments brought a change in the rules allowing prison initiatives to be funded
and the whole process gave birth to an Employment Integration Group
which brought together key people from the relevant Government depart-
ments to monitor ESF funded pilot projects. Again, this is not a fully
developed national strategy as called for by the EOEF, but it does represent
a positive trend which, if extended in depth and scope could help move
things forward.

In this article I have sought to demonstrate that, on the whole, the fac-
tors leading to a successful intervention with offenders are well-known.
The EOEF has helped develop a data base of knowledge about good prac-
tice based on comparative study, research and debate. If the politicians can
be encouraged to give unemployment, crime and offender rehabilitation
the priority they deserve and if Governments can effectively control, mon-
itor and co-ordinate employment and training services for offenders, the
mechanism for achieving positive results will be in place. The challenge
of effectively re-integrating offenders into society and reducing crime, with
all its attendant costs, is a growing one. Ultimately, however, it seems
likely that our success in meeting that challenge will depend upon the
commitment and leadership shown by our political masters.
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ABSTRACT. This paper summarises a large-scale research project, jointly funded by the
European Commission and the Northern Ireland Office, about the legislation, policies,
and practices which act against the employment of people with a criminal record in the
European Union. The dispanty of legal guidance between countries effectively restricts the
opportunities for people with a criminal record to work in the country they choose. This
paper intends to increase awareness of the policies across Europe which affect the employ-
ment of people with a criminal record with a view to addressing the marginalisation of
this group and thereby encouraging the re-integration of ex-offenders into society. Details
of the work undertaken by a project based in Northern Ireland, `Coping with Convictions'
which endeavours to tackle some of the existing barriers to ex-offender employment are de-
scribed. In addition, the recent introduction of UK legislation, allowing employers greater
access to criminal record information, and the implications this may have for ex-offenders
seeking employment are also discussed.
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Like other prisoners of his time, Jean Valjean - the hero of Victor Hugo's
novel, Les Misérables - was issued with a yellow ticket of leave upon his
release. Even though a free man, he was required under law to show this
ticket upon entry to any town, any house, or any job. He quickly found that,
even having paid his debt to society, he was punished again, excluded by
every person he came across, because of the stigma of a criminal record.
Has this really changed? True, we may not issue an actual yellow ticket in
the same way as we did a century and a half ago, but to what extent does
current legislation across Europe have the same effect?

Punishment for a crime does not necessarily end with the completion
of a sentence; the stigma of a criminal record may follow people for years
after they have `paid' for their offence (see e.g. Gallo 1995; Haines 1990).
A clear example of this is the tendency to refuse employment to people
with a criminal record, often irrespective of whether the offence relates to
the post in question. Lack of employment inhibits the re-integration of ex-
offenders into society, which in turn may perpetuate the cycle of offending.

The research described here exposes the fact that employment policies
in many countries either actively discriminate against or simply fail to pro-
tect people who have a criminal record. To some extent this is not surpris-
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ing, especially with the generally high levels of unemployment throughout
Europe, and the possibility that particular types of offences may reduce or
negate a person's suitability for the post (e.g. convictions for drunk driving
when applying for a position as a bus driver, or sexual offences when seek-
ing to work with children or vulnerable adults). In practice, however, we
found that employers often impose a blanket ban on people with a criminal
conviction, regardless of the nature of the offence or the post in question.

The stigma against people with a criminal record is especially relevant
in light of the increasing free movement of labour across the European
Union (EU); employment policies and practice in one member state may
affect potential workers from other member stater. For this reason, the
Northern Ireland Association for the Care and Resettlement of Offenders
(NIACRO) endeavoured to look at policies throughout the European Union
which affect - directly or indirectly - the employment of people with a
criminal record.' The resulting research described in this paper was not
designed to be a comprehensive study of the policies (especially as the
specifics of these change rapidly), but rather as a scope study to highlight
and explore some of the principal themes and issues.

The relationship between crime and unemployment is obviously a com-
plicated one - too complex to explore deeply in a paper of this length.2
An overview of the literature suggests a general acceptance that people
with jobs are less likely to commit offences than are those without gainful
occupation of their time. This trend is particularly relevant to ex-offenders,
as prisoners often have fewer marketable skills than the general population
(Crime and Social Policy Committee 1995). The National Prison Survey
(Dodd and Hunter 1992) revealed that a third of prisoners were unem-
ployed prior to their imprisonment, and in 1993 the Association of Chief
Officers of Probation (ACOP) found that 90% of prisoners were without
work upon leaving prison. Further, the Employment Service (1993) re-
ported that clients of the probation service have an unemployment rate of
approximately eight times that of the general population.

Lower levels of skills, combined with the stigma of a criminal record,
indicate that the unemployment of ex-offeraders poses a substantial prob-
lem for their re-integration into and participation in society. If we consider
that roughly a third of the men in the UK under the age of 35 already have
a criminal record (Home Office 1989), the number of ex-offenders who

1 This includes everyone with an offence on their record, rather than simply ex-
prisoners (although the stigma of imprisonment is even more pronounced).

2 For a summary of the main literature in this area, see Crime and Social Policy
Committee 1995.
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are excluded from employment on the basis of their previous convictions
alone is considerable.

This paper does not intend to belittle the issue of unemployment for

people who do not have a criminal record; this is an equally important

problem, as is the problem of other types of discrimination (e.g. for reasons

of gender, ethnicity or disability) which can act against employment. Nei-

ther do we argue that ex-offenders should be favoured for work above other

unemployed people - only that their disadvantaged position be recognised

and that ex-offenders be placed on equal footing with other job-seekers

wherever possible.

METHODS

At the outlet of the project `Regulating the Yellow Ticket',3 NIACRO put
together a steering committee to oversee the research, made up of three
NIACRO members, an academie lawyer, a representative of the Northern
Ireland Office, a consultant (who was also on the Secretariat of the Eu-
ropean Offender Employment Group), and a researcher to carry out the
project. The steering committee outlined and followed up a plan for the
project. The research was conducted over a one-year period beginning in
April 1994, when the EU was made up of twelve member states.

The emphasis of the research was exploration of the issues, so the steer-
ing committee began informally by gathering information from people and
organisations known to its members. By far the most important contact was
the European Offender Employment Group (EOEG) - an interest group
which deals specifically with the problem of employment of ex-offenders,
and which has delegates from every member state. Through this initial
contact, we were able to identify the main issues and develop a set of
questions upon which we could base our research. These questions were
piloted, then translated into the appropriate languages and distributed to a
variety of sources.

The steering committee soon realised that no single identifiable person
or organisation in any country was familiar with all of the relevant legis-
lation and issues. We therefore decided to canvas a wide range of people
from Ministries of Justice, interest groups, academies, police, employers,
trade unions, UNICE organisations (European employers' confederations,
such as CBI), and Institutes of Personnel and Development, and redrafted
the questionnaires to suit each of these diverse groups. If we had no re-

3 A summary of the original report, entitled Regulating the Yellow Ticket, is available
from NIACRO (1995b) whilst the full report is available from Dr. Loucks.
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sponse to the first approach for information, we followed these up with
faxes, telephone calls, and in one case a visit to the jurisdiction itself.

With an upsurge in the amount of cross-national comparisons in recent
years and the very real problem of `questionnaire fatigue' which can result,
the steering committee decided to aim for a response rate of 40%. Of the
several hundred questionnaires distributed, we were therefore pleased to
achieve an overall response rate of 50%. While, obviously, response rates
differed (the lowest being 29% in two jurisdictions, with the rest between
40% and up to 80% from our German colleagues), in the countries where
the response rate was comparatively low, responses were of more than suf-
ficient quality to compensate. We further endeavoured to cross-check our
information from alternative sources within each jurisdiction. Given the
comparative lack of academic literature on the topic and the lack of clearly
identifiable experts in many of the jurisdictions, we were satisfied that the
information obtained was as accurate as possible in any such international
study.

RESULTS

Legal Protections against Discrimination

The responses indicated clearly that legislation throughout the EU gener-
ally fails to recognise ex-offenders as a stigmatised group. For example,
some Constitutions include general provisions against discrimination re-
garding `social condition', `other condition or personal or social circum-
stance', or `on any other grounds whatsoever' (as cited in the Constitu-
tions of Greece, Italy, the Netherlands, Portugal, and Spain). However, the
respondents in these countries doubted whether this protection against dis-
crimination, even couched in these general terms, applied to discrimination
based on a criminal record. The Portuguese Constitution, deliberately ex-
cludes ex-offenders from the freedom to choose a profession (Article 47).
Only respondents in Spain and the UK cited primary legislation in their
countries which recognises ex-offenders as a marginalised group (namely
Article 73 of the General Law for the Penitentiary System in Spain, and
the Rehabilitation of Offenders Act 1974 in the UK).

While the laws generally fail to address discrimination based on crimi-
nal records, each country has a vast array of legislation regulating the em-
ployment of ex-offenders. One respondent in France, for example, attached
a table citing over a hundred circumstances which prohibit ex-offenders
from various types of work.4 Other legislation includes provisions for the

4 See Tableau comparatif de certain régimes d'incapacités (1978).
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erasure of criminal records (discussed in more detail below), and general
and specific prohibitions of access to certain professions.

General Legislation

Clearly some legislation regulating access to certain jobs is both neces-
sary and understandable: for example, people convicted of sexual offences
against children being excluded from jobs which involve contact with chil-
dren. However, the legislation and particularly employment practice op-
erate as general prohibitions against people with criminal records of any
type. Common to most countries (nine out of twelve), for example, is a
blanket ban on work for ex-offenders in the public sector or civil service.
This usually means any work - though admittedly Greece recently relaxed
its laws so that ex-offenders could be employed as `heiping or unskilled
staff' in public services - in other words, in jobs such as cleaning (Law
2207/1994, in modification of the blanket ban imposed by Law 611/1977).

One of the most noticeable trends in the research, however, was the
general lack of consensus regarding which legislation had what effect on
ex-offenders. This is a very important problem: lack of information (or
`misinformation') regarding the current legislation can lead to barring peo-
ple from work inappropriately, particularly during periods of high unem-
ployment.

Part of the confusion may relate to the many possible indirect effects of
legislation and practice on employment (see also Morris 1995; McCrudden
1991). For example, who has control over a person's criminal record (e.g.
whether records are kept nationally or locally) may have a bearing on the
information kept and on who has access to it. Access to the information on
record is in itself another important issue - for example, whether prospec-
tive employers can get information about applicants, even if the job is not
a `sensitive' post. Further, in the European context, the information which
can be transferred between countries is highly relevant to ex-offenders and
their potential employers.

Erasure of Criminal Records

This final point, regarding what information can be transferred between
countries, is closely linked to each country's legislation regarding the era-
sure of a person's criminal record. Every EU country canvassed (then
twelve), with the exception of the Republic of beland, has some means
of erasing or `rehabilitating' a person's criminal record. Of the remaining
eleven, only Germany and the UK (in Articles 45 and 46 of the Bundeszen-
tralregistergesetz, and in the Rehabilitation of Offenders Act 1974) limit
the length of sentence which may be erased. In Germany, this limitation
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restricts only people with life centences; in the UK, on the other hand,
any sentence of over two and a half years' imprisonment will never be
removed and must always be revealed when applying for work - regardless
of how long ago the offence took place. In other words, in the UK and
the Republic of Ireland, even offences committed as a juvenile must be
revealed throughout a person's working life, regardless of subsequent good
behaviour.

Clearly this difference in legislation puts all ex-offenders in Ireland and
more serious offenders in the UK at a great disadvantage in terms of find-
ing work compared to those in the other EU countries. It also raises the
question of whether information which has been `erased' in one country
can still be transferred to another country, where the legislation for erasure
may differ. In other words, would a person from, say, Denmark, who had
a conviction erased following the appropriate period of good behaviour
in that country, then have to reveal the conviction upon applying for a
job in the UK? This would certainly appear to restrict the principle of
free movement of labour established in the formation of the European
Community.

Access to Information on Criminal Records

The issue of access to the information on an individual's record reveals an-
other problem. Regardless of legislation which blocks access to records by
outside parties (such as employers or potential employers), common prac-
tice is something called enforced subject access.5 Though not technically
illegal, enforced subject access is a `discouraged' practice (condemned by
the European Council - see Directive 11099/94) in which an employer (for
example) may require applicants to produce a copy of their criminal record
if they are to be considered for the job. Despite the Council's discourage-
ment, enforced subject access appeared to be common practice in many
countries. In the UK, for example, the Home Office respondent estimated
that 90% of the 11,000 annual requests for criminal records are due to
enforced subject access.

Several countries (with the exception of the Republic of Ireland, France,
and Denmark) have developed an alternative, legally acceptable means of
gaining access to the information on a person's record, namely through

5 `Subject access' is the right of individuals to have a copy of their own criminal record.
`Enforced subject access' is when a third party makes the individual exercise this right,
usually when the third party would not otherwise have access to the record.
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a certificate of conduct.6 This is a certificate issued to third parties (usu-

ally potential employers) on request. Certificates usually contain excerpts

of a person's convictions, hut can include much more detailed informa-

tion, such as "any observations as well as nuances" (Belgium and Luxem-

bourg; see Budget et Droit 1992), or any "information considered relevant"
(Spain). Employers generally have the discretion to decide whether the

information provided is relevant to the post in question: only officials in

Greece and the Netherlands attempt to assess an individual's risk for a par-

ticular post before issuing the information to employers. Codes of Practice

for employers such as those distributed by the Apex Trust in England and

Wales, Apex Scotland, and NIACRO's publication, Coping with Convic-

tions (1995a) can provide advice to prospective employers, hut these are

entirely voluntary. An official Code of Practice has not yet been incorpo-

rated into national legislation in the UK, though the 1996 White Paper has

proposed the adoption of such a Code.

The requirement for certificates of conduct or enforced subject access
can create a `Catch-22' situation for ex-offenders: if they refuse to pro-
vide the information requested, they may be refused the job; if they do
provide the information, they will probably be refused the job anyway. As
mentioned previously, this would not be such a concern if the information
were truly relevant to the post. However, the responses we received from
employers revealed that, generally, they would not consider applicants with
a criminal record of any kind for any post. This did vary to some extent with
the type of crime and employer, though not significantly. Considering that
we canvassed not only banks and security firms, but also relatively `low
risk' businesses such as construction companies and fast food franchises,
we found this trend disturbing.

Policies Which Could Encourage Employment

Despite the rather grim picture painted by the legislation and practice in
the twelve countries, we found that many positive things are also being
done to encourage the employment of people with a criminal record. The
European Offender Employment Group in fact released a directory of over
350 programmes in the member states which deal with this issue directly
(EOEG 1995). The steering committee for this project was also impressed
with a project in operation at the University of Thessaloniki in Greece - a
comprehensive programme of training and job placement for ex-offenders,

6 The UK has recently announced (in the White Paper, On the Record; Home Office
1996) its intention to adopt this system (at least in England and Wales), but has not yet
done so.
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combined with education and awareness programmes for employers and
the general public.

The Crime and Social Policy Committee (1995) in the UK summarises
other practical options for bringing ex-offenders into the labour market,
such as extending job clubs and employment services into prisons, devel-
oping more `working out' schemes in which prisoners can hold jobs in
the community, and so on. All of these approaches emphasise the need to
follow the problem through, rather than to drop one scheme at the end of
a sentence and expect another one to begin where it left off. Co-operation
between prisons and training programmes, employers, and so on appears
to increase the likelihood of successful re-integration and increases the
employers' confidence in the accountability of the people they hire.

The full report of Regulating the Yellow Ticket lists several proposals
for member stater to consider. The following section describes the ac-
tion which one interest group in Northern Ireland has taken to address
these issues and, through the principal themes revealed in Regulating the
Yellow Ticket, has attempted to put into practice a strategy for tackling
discrimination against ex-offenders and encouraging their employment.

COPING WITH CONVICTIONS

As already stated, existing literature supports the view that the acquisition
of gainful employment is the single most important ingredient which can
help ex-offenders pursue law-abiding and productive lives (Dale 1976).
Despite the assertion by some research projects that the evidence for the
view that employment prevents offending "is at best conflicting" (Gilt
1997), the statistical relationship between unemployment and offending
behaviour is well documented. Of offenders released each year 70% will
return to prison and those who are unemployed are four times more likely
to return than those who are in full time work (Finn and Fontaine 1985).
It is a cause for much concern therefore that numerous barriers exist, such
as state legislation, employers' recruitment practices and the social stigma
attached to ex-offenders by society, which mitigate against the successful
re-integration of ex-offenders into the labour market.

In 1995 NIACRO established the Coping with Convictions Unit with
the aim of addressing the disadvantage experienced by persons labelled
as criminals when seeking employment. The project attempts to engage
directly with employers and thereby bring about fundamental changes in
their recruitment practices and perhaps more importantly their attitudes to
ex-offender applicants. The unit offers a free training support and advice
service to employers on their recruitment and selection procedures and on
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the provisions of the Rehabilitation of Offenders (NI) Order 1978, which

is the main piece of legislation governing the employment of ex-offenders

in Northern Ireland. Moreover, individuals who are seeking advice about

declaring a criminal conviction or who have encountered lome problem in

their employment or in applying for work because of a conviction can call

on expert advice from the unit.

Consistent with the aims of the European Business Declaration of Busi-
ness against Social Cohesion (1995), NIACRO through the establishment
of the Coping with Convictions Unit is contributing to the development of
a standardised approach to the problem of ex-offender employment both
in its own locality and in the wider European labour market. It is hoped
that this will be achieved firstly, by the project building up a database
of good practice which will help define what works and what does not
work. Secondly, by raising the level of awareness among employers and
the contribution they can make to the situation. Thirdly, the Coping with
Convictions Unit aims to improve practice among employers and to make
employers' actions more effective in a practical way. Finally, research is
a key activity of the unit, through which understanding and effectiveness
in terms of service delivery in this area can be improved. The research
described in Regulating the Yellow Ticket is useful in that it has identified
issues and principle themes which have helped to focus and direct the work
of the Coping with Convictions Unit.

A GUIDE TO GOOD PRACTICE FOR EMPLOYERS

Much of the work of the unit involves the promotion of a guide to good
practice for employers (NIACRO 1995a). The guide was devised after
detailed consultation with a wide group of organisations active in the em-
ployment field including, government departments, employers' represen-
tatives and professional bodies, trade unions and voluntary organisations.
It is designed to help employers in their decision making process with
regard to candidates and current employees who have criminal records.
A combination of factors including the inefficacy and misunderstanding
of the Rehabilitation legislation, the operation of employers' recruitment
and selection practices and the results of findings of research projects such
as `Regulating the Yellow Ticket', convinced NIACRO that the introduc-
tion and promotion of such a guide was necessary and that this need was
particularly acute in the context of Northern Ireland.

That Northern Ireland has a higher number of prisoners per head of
population than any other European country re-inforced the need for the
establishment of this project (NIO 1996). In addition, the Department of
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Economic Development (DED) reports consistently show that the long-
term unemployment rate in Northern Ireland is more than twice the UK
average (29.4% and 14% respectively). As previous reports have revealed
ex-offenders to be disproportionately represented among the long-term
unemployed - "one in every three of the long-term unemployed has a
criminal record" (Apex Scotland 1992) - it follows that Northern Ireland
may particularly be affected by employment bias, against people with a
criminal conviction.

The guide provides practical advice which enables employers to eval-
uate in a systematic and responsible manner the factors which influence
decisions when dealing with ex-offender job applicants. This includes in-
formation on: the construction of application forms, the inclusion of a
statement of non-discrimination in equal opportunities policy (over 94% of
employers do not include ex-offenders in their equal opportunities policy;
Apex Trust 1989), advice on the taking up of references, the gathering and
storage of criminal record information and how to deal with the discovery
of undeclared convictions by existing employees. In addition, the guide
offers practical reasons why employers should give equal consideration to
ex-offenders, such as the fact that there are a significant number of indi-
viduals in Northern Ireland in possession of a criminal record and arguing
that by excluding them on the basis of their criminal conviction alone they
may rule out many suitable candidates and may not therefore recruit the
best person for the job.

Employers are also made aware of the fact that in many cases they have
no legal means of checking the veracity of applicants who do not declare
criminal convictions. Through the adoption of the recommendations out-
lined in the guide, employers can create the environment where candidates
will be able to declare without fear of prejudice and therefore rule out
many of the problems which may arise upon the subsequent discovery of
undeclared convictions. The guide also gives direction when dealing with
individuals who have been convicted of `politically motivated offences'
and the special consideration which must be given to those who have been
convicted of sexual offences.

Generally employers have welcomed the training and support they have
received and personnel departments in particular are keen to develop ap-
propriate ways for handling applications from those declaring a conviction.
To date over 100 organisations both private and public have availed of the
free staff training offered by the unit. At least 25% of those have subse-
quently adopted the equal opportunity measures outlined in the guide by
amending their application forms and equal opportunities policy statement.
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In addition, the Coping with Convictions Unit has attempted to ad-
dress the stereotypical ideas and attitudes which employers and the general
public have with regard to people with a criminal record. During 1996
NIACRO carried out a major bill board advertising campaign throughout
the Greater Belfast area. The advertisements featured a number of indi-
viduals accompanied with various statements, one of which claimed that,
"[s]ometimes the best man for the job is an ex-con". The advertisements
were designed to be deliberately provocative and thereby stimulate debate
in the media around the wider issues of employment for ex-offenders. The
campaign was a huge success and attracted widespread media coverage
with some employers contacting NIACRO with offers of employment for
ex-offenders.

Much of the guide is concerned with explaining the provisions of the
Rehabilitation of Offenders legislation and employers' obligations under
these statutes. However, despite the efforts of the Coping with Convictions
Unit no amount of explanation can overcome the verg serious problems
which exist with the legislation as it currently exists.

The Rehabilitation of Offenders Legislation

The Rehabilitation of Offenders (NI) Order (1978) sets out the conditions
under which certain individuals can have their criminal convictions erased.
The legislation provides the opportunity for ex-offenders who have not
committed any further offences for a specified period of time to regard
their criminal convictions as being `spent'. This allows such individu-
als to discount offences when seeking employment. However, there are
numerous problems with the legislation which render it ineffective and
obstructive. This is particularly noticeable with regard to Northern Ire-
land where certain demographic characteristics mean that the legislation
impacts adversely on a significantly greater proportion of the ex-offender
population. For example, given the unique political situation which exists,
sentences in Northern Ireland tend to be longer than the UK average, that
is, greater than thirty months which means that previous convictions can
never be regarded as spent. Additionally, the legislation does not apply
in all areas of employment and certain employers and occupations are
excluded from its operation. The extensive list of employment areas ex-
cepted under the legislation effectively undermines the purpose for which
the rehabilitation legislation was intended in the first place. The majority
of excepted employers and occupations tends to be concentrated in the
Public Sector and due to an over-dependence on Public Sector employ-

7 The Rehabilitation of Offenders (NI) Order 1979 is a direct transposition of the
Rehabilitation of Offenders Act (1974) which applies to England and Wales.
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ment in Northern Ireland (33% of all jobs are located in the public sector;
DED 1995) ex-offenders applying for jobs in this area will always have
to declare their criminal convictions and therefore do not benefit from the
legislation.

Moreover, the legislation has been widely criticised on the grounds
that poor drafting resulted in "obscurity, complexity and incomprehensi-
bility" (Maxwell and Mallon 1997). A survey by Apex England (1989)
revealed that over 90% of ex-offenders had little or no knowledge or un-
derstanding of the Rehabilitation legislation. Recent unpublished research
by NIACRO's Coping with Convictions Unit, which surveyed over 230
employers reveals that the majority of employers had little or no under-
standing of the Rehabilitation legislation (NIACRO 1998).8 As Earnshaw
(1989) has pointed out, "[t]he Rehabilitation of Offenders Act leaves those
with a dubious past vulnerable and at risk, however much they have aban-
doned the ways of crime". One of the main functions of the Coping with
Convictions Unit therefore is to explain the complexities of the legislation
to employers thus ensuring that it is not inappropriately applied and used
either directly or indirectly to discriminate against ex-offenders.

The Rehabilitation of Offenders legislation has also been criticised on
the grounds that the rehabilitation periods are too long (e.g. ten years for
a custodial sentence between six and thirty months and five years for a
fine). However perhaps the most damning criticism of the legislation from
the perspective of ex-offenders is that it has no `teeth'. "In an era when
equality of opportunity is the order of the day, it is a matter of concern that
ex-offenders may be subject to discrimination without redress" (Earnshaw
1989). The Coping with Convictions Unit exists to provide practical advice
and information to ex-offenders and to advocate on their behalf up to and
including the Industrial Tribunal level, where the situation warrants it. To
date two cases have been settled before going to tribunal by the unit with
compensation being paid to the individuals in both cases.

The existence of so-called `legal' barriers to the employment of ex-
offenders "not only makes a mockery of the concept of equal opportunity
for all but costs us dearly in recidivist crime" (Dale 1976). The Rehabilita-
tion of Offenders legislation, it has been argued, represents the single most
crushing obstacle to the employment of ex-offenders (Breed 1989).

Given the problems with the legislation outlined above, the Coping with
Convictions Unit, through the promotion of the good practice guide, aims
to give clear instruction to employers and ex-offenders on the operation
of the legislation in the employment field. By so doing, some of the bar-

8 Results from a survey of employers in Northern Ireland, carried out by the Coping
with Convictions Unit was published in February 1998.
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riers which exist due to a misinterpretation and misunderstanding of the
Rehabilitation legislation can be removed.

The Police Bill and the Criminal Records Agency

As was highlighted by the European Research, access to criminal record
information is a major obstacle in the employment of ex-offenders. The
unimpeded use of practices such as `enforced subject access' and the in-
creasing computerisation of criminal record information means that an
individual's criminal conviction details are now more accessible than ever
before. The Police Bill (1996) which includes provisions for the establish-
ment of a Criminal Records Agency will allow employers even greater
access to criminal conviction information. The legislation provides for
three types of criminal record checks. The first of these checks is the Crim-
inal Conviction Certificate, which any individual can apply for and which
includes only information on `unspent' convictions. Employers cannot ap-
ply directly for a Criminal Convictions Certificate for existing or potential
employees hut can request those seeking work to provide them with a copy
of their Criminal Conviction Certificate. As Maxwell and Mallon (1997)
have acknowledged:

there can be littie doubt that this practice will become part of the standard recruitment and
selection procedures of many employers, and production of a clean certificate will in effect
become a condition of any offer of employment. The Criminal Conviction Certificate is
enforced subject access writ large.

Where more sensitive areas of employment are concerned the Police Act
will allow employers, who are `excepted' under the rehabilitation legisla-
tion, access to unspent conviction information by means of a `full' criminal
records check. For employers whose work involves "regular unsupervised
access to children", a third, `enhanced' criminal records check is avail-
able, which in addition to the information provided by full records checks
will include non-conviction information from local police records on cases
pending, acquittals and decisions not to prosecute.

Employers who qualify to use full and enhanced record checks will be
required to register with the agency and to abide by the terms of a Code of
Practice. The main provisions of the code compare directly to the measures
described in the Coping with Convictions' good practice guide. However,
the legal status of the Code of Practice is ambiguous and it is unclear at the
moment what sanctions, if any, will be imposed on employers who fail to
comply with the provisions contained in the code. Moreover the code will
not apply to other employers who can still leek to gain access to conviction
information by means of requests for Criminal Conviction Certificates.
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The introduction of this legislation represents a serious challenge and
an opportunity to the Coping with Convictions Unit as increased access by
employers to criminal record information will mean a significant increase
in the number of ex-offenders experiencing difficulty in attempting to gain
employment. The creation of a Criminal Records Agency will allo have
a greater impact in Northern Ireland given its offender profile and the so-
cial and economic factors already outlined above. The introduction of the
Police Act again exposes the very urgent need for the introduction of leg-
islation which recognises ex-offenders as a marginalised group and which
offers some form of statutory protection against discriminatory practices.

CONCLUSION

This paper, while just scratching the surface of a highly complex issue, has
endeavoured to show that current provisions do not address the issue of the
employment of ex-offenders adequately, but that many of the problems can
be remedied. National and European legislation and guidelines can affect
the employment of people with a criminal record, but positive changes
need to be encouraged.

The successful re-integration of ex-offenders into society is essential
for the prevention of future crime. A European-wide approach to this prob-
lem, and an understanding of the policies of the various countries on the
release and resettlement of offenders, are positive steps towards breaking
the cycle of offending.

Recognition of ex-offenders as a disadvantaged group and the provi-
sion of adequate legislation recognising their rights is something which
all European partners should be working towards. However, as the re-
sults of a survey carried out by the Institute of Personnel and Develop-
ment demonstrate, "the law is not enough on its own to be fully effective
in changing the attitudes which underlie behaviour. Discrimination often
takes very subtle forms and can be difficult to prove in court" (IPD 1996).
The contribution which employers can make to the removal of these less
tangible barriers to the re-integration of ex-offenders into society is huge.
The findings of the Coping with Convictions Unit are encouraging in that
employers appear keen to tackle this issue and make a valid contribution
towards a more successful and peaceful society.
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THE RE-INTEGRATION PROCESS FROM THE PERSPECTIVE OF
PRISONERS: OPINIONS, PERCEIVED VALUE AND

PARTICIPATION

ABSTRACT. In this article the presence of the rehabilitation goal in the policy of the
prison system in the Netherlands will be discussed first. Particular attention will be paid
to the question as to why the rehabilitation goal, in spite of the doubtful status of its
impact, still plays a role in the increasing instrumentalist policy of the Dutch criminal
justice systern. In addition, some limitations of a one-sided `nothing works' approach of
rehabilitation will be discussed. Next, empirical research is examined for what it teaches
about the functioning of correctional programmes within the prison system. Special atten-
tion will be paid to the attitudes of inmaten toward rehabilitation. It will be shown that in
spite of a considerable body of research on institutional adaptation, little is known about
the dynamics between inmates' attitudes and personal, situational and organisational back-
ground variables. In addition, the results of a survey, conducted on the nature and sources
of inmaten' attitudes toward rehabilitation, will be presented. Finally, this article will offer
reflections on the benefits of a process-evaluative approach of correctional interventions

KEY WORDS: attitudes, correctional programmes, motivation, penal policies, rehabilita-

tion

During the last ten years, many countries in the world have shown an in-
creasing incarceration rate. Despite the well-documented possible negative
effects of imprisonment on the individual offender and despite its doubtful
status as a remedy for crime reduction, more and more people are sent to
placed in prisons for Jonger periods of time. This trend may, in part be
explained as a more punitive attempt to control growing destabilisation
and conflict in mainstream society. Denunciation of and retribution for
the crime and incapacitation are, especially in the United States, the most
important objectives of this sharper, criminal justice policy. Nowadays in
many countries rehabilitation comes a poor third or fourth place within
the ideology of the criminal justice system. In Europe however retribu-
tive temptations are lens pronounced compared with the US. According to
Kuhn (1996), the utilitarian tradition of the European criminal justice sys-
tem has prevented the complete disappearance of a more liberal approach
with rehabilitative measures.

0 European Journal on Criminal Policy and Research 6: 211-234, 1998.
© 1998 KluwerAcademic Publishers. Printed in the Netherlands.
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REHABILITATION AS AN OBJECTIVE OF THE DUTCH PRISON SERVICE

Until the mid-1980s rehabilitation played an important role in the official
penal policy of the Netherlands. Disappointing outcomes of evaluation
studies about the effectiveness of correctional interventions, however, re-
sulted in a less ambitious interpretation of the rehabilitation goal (Task
and Future, 1982). To enforce transformation of prisoners into law-abiding
citizens was discarded as an unrealistic goal of correctional intervention.
As a consequence of this new policy, rehabilitation became something
that might be accomplished by the prisoners themselves. The task of the
prison was only to support rehabilitation by offering the prisoners op-
portunities and chances to work on their personal development and the
solution of possible psycho-social problems. Another consequence of this
new policy was a greater emphasis in governmental evaluation studies on
the period of detention. The effectiveness of correctional intervention was
measured mainly in terms of two other tanks undertaken by Dutch prisons,
namely the humane execution of the detention and the reduction of harmful
consequences and effects of the detention.

Ten years later, in the mid-1990s, a further restriction of rehabilitative
facilities for offenders was formulated in a new policy plan for prisons
(Effective Detention 1994). This policy plan was a reaction to a more prob-
lematic character of the prison-population, namely the intense pressure
on prison capacity and problems of security and finance. The three key
concepts of the new policy are security, humanity and efficiency.

Special re-integration programmes in the field of education, the use of
drugs and mental health problems will be reserved for a very small mi-
nority of prisoners which is seriously motivated toward self-improvement.
For the majority of the prisoners, facilities for rehabilitation will be dras-
tically reduced. Remarkably, recidivism-reduction formulated as a long-
term security goal, returns in penal policy as an explicit criterion for the
effectiveness of rehabilitation-programmes.

An interesting question is why rehabilitation, in spite of a growing
scepticism about its effectiveness, or even in its validity as a humane prin-
ciple, is still present on the correctional agenda of the penai system of
the Netherlands. Review of the literature shows that in spite of the strong
impact of the `nothing works' ideology (Martinson 1975) rehabilitation
may be defended for humane reasons (Cullen and Gilbert 1982; 't Hart
1993), pragmatic reasons (Conrad 1981; Dilulio 1991; Logan and Gaes
1993) and for a supposed effectiveness of at least lome correctional in-
terventions with at least lome offenders, that is, the differential treatment
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perspective (Palmer 1975, 1991, 1995; Warren 1977; Halleck and Witte
1977; Gendreau and Ross 1979; Cullen and Gilbert 1982; Losel 1996).

The reasons for adherence to the rehabilitation-goal at least until the

beginning of the 1990s in the Dutch penal system are strongly based on

humane concerns and on the supposed normalising effect of rehabilitation
programmes on the prison environment. Even during the 1970s when reha-

bilitation was officially embraced as an important special preventive goal

of the penal system, humane concerns were in practice just as important or

even more important (Denkers 1976; Zwezerijnen 1972; Blokland 1974;

Heijder 1966; Veringa 1963). During the 1970s, according to Denkers

(1976), there was a discrepancy in the correctional system between the

stated goal of rehabilitation which one officially pretended to realise and

other, implicit goals which one also wanted to realise. Because of a number

of unique characteristics, the discrepancy in the criminal justice system

between the organisational goals is greater than in other organisations. Be-

sides characteristics as the chalice character of criminal law, the presence

of juridical fictions and the impossibility for officials to mention the real

goals, a relevant aspect is the intensive, multiform surveillance by public

opinion and politicians. Analysis of the content of Dutch rehabilitation

programmes during the 1970s clearly indicates a strong emphasis on hu-

mane concerns. Moreover they reflect, compared to programmes in the

United States, a typical lack of specific treatment or training aspects.

Blokland (1974) noted: "the way of implementing the rehabilitative
goal in the Dutch penitentiaries is rather one of a humanised prison-
regime". And, according to Denkers (1970), those humane concerns mainly
served other important real goals like the reduction of retributive and harm-
ful effects of incarceration, assuring or suggesting the prevalence of a
humane or liberal criminal justice system and the maintenance of order
and peace. Insofar as one seriously tried to realise the rehabilitation goal,
humane concerns served as a condition for rehabilitation. Rehabilitation in
this sense aims at creating favourable circumstances for rehabilitation and
not at achieving behavioural change in the sense of a purposive recidivism-
reduction. The policy plan Task and Future (1982) may be considered as a
formalisation of an already existing practice of humanisation.

The presence of the rehabilitation goal during the 1990s in a climate
of growing scepticism may also be explained with the analytical tools we
mentioned above. It is likely that remnants of quite a strong tradition of
humane concerns and legal concerns prevented the complete disappear-
ance of rehabilitation in a climate of growing organisational efficiency.
However certain features of the penal policy in the 1990s allo suggest the
prevalence of other more implicit organisational goals such as coping with
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critical surveillance by the public and politicians (Boin 1995). The sudden
revival of recidivism reduction as an instrument of criminal policy (by
serving the goal of security in the long term) or restricting rehabilitative
services to a small number of motivated detainees, is difficult to explain
from penological considerations only. On the contrary, from a penological
point of view they are rather disputable strategies (see Martinson 1975;
Andrews et al. 1990). Therefore an interpretation of recent policy as an
attempt to give imprisonment a face lift to satisfy the public and politi-
cians also seems plausible. An important reason for the introduction of
goals such as recidivism reduction, security in the long term, soberness
and restricted opportunities is to match what the public and politicians feel
to be an appropriate reaction to crime and criminals.

These developments during the 1990s show an important difference
from the way of thinking during the 1980s. About ten years ago there was
still goodwill towards rehabilitation in spite of its disappointing results as
a behavioural-changing instrument. Belief in its value as a humane princi-
ple still made a substantial range of rehabilitative services, like education
and social work, accessible to all detainees. In the 1990s concerns with
efficiency, capacity and the intensive surveillance by an increasingly crit-
ical outside world overshadowed humane concerns and caused a further
marginalisation of rehabilitation, particularly on the level of institutional
practice. To be clear, in principle there is nothing wrong with the emphasis
on results or with motivated participants, but such a functional empha-
sis should not lose sight of fundamental normative questions. During the
1990s however the willingness to pose these normative questions has de-
creased among officials of the criminal justice system ('t Hart 1993).
According to 't Hart stereotypical images of the offender as basically incor-
rigible became increasingly popular among some officials with a one-sided
instrumentalistic and managerial view of the criminal justice system. Be-
sides this disregard for normative questions, other important issues in the
debate on rehabilitation are frequently neglected in present prison politics.

First, adherents of a tough, non-rehabilitative prison policy often reject
the rehabilitation ideal by pointing out that programmes in a prison setting
fail to reduce recidivism ratel. This view is essentially based on the tacit
assumption that prison is an institution which in principle should be able
to affect the process of re-integration of the offender from the beginning to
the end. The prison is held responsible for the failure of the whole process
of re-integration, while it is evident that the scope of the prison is limited to
only a part of the process. Cloward (1969) had already stressed this point
during the 1960s:
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But here we have the basic dilemma of the prison: no matter how lofty the goals to which
the prisoner aspires and no matter how successfully he acquires the values, knowledge,
and skills he needs to make the transition to higher status, the prison cannot make available
legitimate means of access to the goals he has been led to leek; for his public identity re-
mains unchanged, even though he may have undergone a `moral regeneration'. The society
in which he seeks to become re-integrated continues to reject him and thus perpetuates his
inferior status.

Follow-up or post-release guidance performs an indispensable role in com-
pleting the efforts started during the incarceration period. Due to the com-
plexities of the prison setting and of the re-integration process itself more
often than not, the extent of those efforts is limited at best to laying the
foundations for a process of behavioural change.

Second, the lengthy, complex, broad-based character of re-integration-
processes is underestimated. `Nothing works' adherents hold an all or noth-
ing view of re-integration (recidivism is not reduced by correctional inter-
vention, so why continue to try?) instead of a realistic step by step view
based on the daily institutional practice. In repeatedly demonstrating that
correctional intervention does not work, the usefulness of any effort to
assist prisoners is brought into question. The success according to scep-
tical policymakers is defined in terms of recidivism, but the criterion of
success in terms of the participants is quite different. As Warren (1977)
noted: recidivism focuses only on the legal violation of an act and not
on the social, educational or vocational growth the individual may have
experienced. The perspective of the inmates and the prison personnel in the
daily institutional practice is oriented toward the small steps in an uphill
battle.

Third, the view of rehabilitation as a fundamentally hopeless effort usu-
ally goes in tandem with a lack of interest in empirically founded knowl-
edge about what works and how it works. Neither penological consider-
ations with regard to the questionable status of the `nothing works' ide-
ology (Sechrest et al. 1979) or to the results of the developing research
on correctional intervention, nor humane or pragmatic arguments (Logan
and Gaes 1993), seem to play an important role in recent prison poli-
tics. An illustrative example of this lack of interest for a sound empirical
basis may be found in the recent penal policy plan Effective Detention
(1994). In this plan the relevant policy question regarding the motivation
for self-improvement of the current prison population has been superfi-
cially answered on the basis of estimations made by prison perronnel. On
the basis of this estimation 64% of the prisoners were assessed as basically
unmotivated as regards rehabilitation. For them the ways to an effectual
rehabilitation are cut off, mainly for the simple reason that the expected
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results will be too small. Humane and penological arguments leem to play
a minor role.

Background of the Study

This apparent lack of interest in the empirical facts in the current policy
and, in general, the absence of a more objective, rational approach towards
the value of correctional intervention for the managing of current and fu-
ture problems of imprisonment, were important reasons for conducting a
survey of attitudes toward rehabilitation. Clearly, our reason for studying
in more detail the attitudes of prisoners and personnel toward rehabili-
tation is certainly not an unrealistic belief in the possible renaissance of
the rehabilitation ideal. In our view, programmes in a correctional setting
which offer opportunities to offenders still merit examination because im-
prisonment, in accordance with humane standards, cannot do without these
programmes. Moreover these programmes may perform a very important
counterbalancing, positive function in an essentially detrimental and neg-
ative environment. They may reduce the harmful effects of imprisonment
and prevent the degeneration of imprisonment to mere warehousing prac-
tices. Empirically-based, differentiated interventions may contribute to the
humane, effective and correct management of more difficult offeraders. Fi-
nally, developing correctional research shows fruitful attempts to improve
the effectiveness of at least some correctional interventions with at least
lome offenders (Losel 1996).

Another reason to conduct a survey on attitudes of prisoners toward
rehabilitation results from the observations 1 did during my work as a
teacher and advisor in the field of education in two prisons in the south
of the Netherlands. First of all 1 was struck by the difference between the
prisoners 1 observed and the stereotypical images of basically unmotivated
and oppressed prisoners who mainly use rehabilitative activities as a means
to reduce the deprivations of prison life. Despite their reputation as rather
unmotivated, many prisoners are easily motivated to participate in educa-
tional projects, especially when organisational preconditions - such as a
supportive detention climate - are adequately implemented.

Moreover 1 observed individual differences in their motivation to partic-
ipate which have a far more complex and dynamic character than supposed
thus far. 1 was surprised to discover how prisoners who start with rather
negative attitudes toward activities, may broaden their attitudes toward
more serious goals of personal growth. But the reverse allo happens, with
participants in a custodial setting, who are initially heavily involved, drop-
ping out when assigned to a long-term wing. Apparently, activities may
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have different meanings for detainees in the process of adaptation to prison
life.

Finally, I became increasingly aware of the important role of the or-
ganisational or interactional climate, subcultural influences and the prison
regime. As my work is in prisons with different regimes for detainees on
remand, short-term and long-term prisoners and with different organisa-
tional climates, 1 could allo observe remarkable differences in attitudes
which possibly relate to these environmental factors. In short, my impres-
sions from practice convinced me of the fact that in the daily operation of a
prison re-integration is a far more complex and dynamic phenomenon than
suggested until now.

A survey of the literature about attitudes of prisoners toward rehabilita-
tion however revealed an impressive lack of validated empirical knowledge
about this subject. Of course there is a large body of evaluation research
about the effectiveness of rehabilitation programmes, but as to what really
happens as regards the attitudes of the participants during the intervention
period, most studies have what may be called a black-box character. The
process-evaluative aspect is lacking in most studies mainly because of a
strong focus on the outcomes in terms of recidivism reduction. Or, more
precisely, many evaluations at least until the mid-1980s used outcome-
measures that cannot be connected to a process. According to Conrad
(1981), the strong focus on recidivism in the sense of merely counting ar-
rests on a dossier, cannot give an inkling of the answer to questions such as:
what offenders will benefit from what experience and why? What prevents
other offenders from benefiting from whatever treatment was administered
to them? And Conrad (1981) also noted:

The research done to test rehabilitation is a considerable mass, chiefly remarkable for
its sterility. [...1 The reason for this boring sterility is to be found in the researcher's
failure to combine his statistical studies with systematic observation of the phenomena he
is studying. Usually there is not even a direct and regular contact with the people who
conduct the program to be tested or with the offenders who participate in them. It might
be supposed that if observation were part of the study some contributions to the theory of
behavioural or attitudinal change would emerge.

More specifically, important information about what happens during the
correctional programme in respect of offender characteristics and attitudes,
adequate implementation (or programme integrity), and organisational and
staff characteristics have been neglected. Information resulting from such
a process-evaluative approach is considered essential to account for the
expected or unexpected successes and failures (Denkers 1976; Quay 1977;
Krisberg 1980; Conrad 1981; Palmer 1975, 1991, 1995; Losel 1996).

An evidence-based approach regarding the process of re-integration
during incarceration, which examines the nature and sources of attitudes
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toward rehabilitation, may clarify the meaning of rehabilitation for pris-
oners, prison personnel and the prison organisation. This type of knowl-
edge may in particular contribute to our knowledge of the role which
rehabilitative activities play in prisoners' adjustment to prison life and
in their lives in general. Knowledge of the individual and environmental
background factors which possibly affect the implementation of correc-
tional programmes may be used to improve their effectiveness. Finally this
knowledge may clarify the proper place of correctional programmes within
the whole process of re-integration which ideally should continue after
release with additional guidance. Furthermore, an examination of prison-
ers' and personnel's attitudes toward rehabilitative activities may clarify
the issue of the receptivity for rehabilitation which according to current
sceptical and instrumentalist arguments is rather low or diminished.

It is only recently that the process-evaluative approach from the per-
spective of prisoners' attitudes and the prison setting and organisation, has
attracted somewhat more attention in the research on correctional inter-
vention. In the next section of this article a review of the relevant literature
will be presented.

Review of the Literature

In our survey, attitudes toward rehabilitation are defined as cognitions of
the rehabilitation goal as such and as perceptions of concrete activities in
which inmates participate, that is education, art education, social work or
probation services. Research on attitudes of detainees and prison personnel
toward the goal of rehabilitation and related activities is relatively scarce.

Of course attitudes of inmaten have been the subject of evaluation stud-
ies over the past decades. The emphasis in those evaluations however is
often on attitudinal change during or after confinement as a result of inter-
ventions. The aim of the study we will present below is not the measuring
of attitudinal change as a result of a specific intervention, but rather the
nature and sources of attitudes toward rehabilitation.

Dutch research which uniquely gathered detailed information about
attitudes toward rehabilitation is lacking. Only as a small part of larger
governmental studies about attitudes of prisoners toward the prison regime
in general, participation in and the perceived (future) benefit of activities
such as education, art education, and social work were summarily dealt
with during the eighties (van der Linden 1981; Grapendaal et al. 1985;
Brouwers and Sampiemon 1988).

The common view in Dutch penology of inmates' attitudes toward re-
habilitative efforts is strongly based on interpretations of the deprivation
model. Participation of detainees and their attitudes toward the activities
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are mainly interpreted in the light of the pains of imprisonment. Activi-
ties originally meant to be conducive to an effectual return to society, are
transformed in the daily practice of prison life to a remedy for the painful
circumstances of incarceration. Moreover, from the point of view of the
prison management, activities are supposed to lose their initial rehabili-
tative aims in favour of becoming an institutional management tool such
as the principle of order and peace (Denkers 1976; Moerings 1984; Kelk
1977; Melk 1985, 1993). However, an empirical basis for these assump-
tions, based as they are on impressions, is lacking.

In Anglo-American research there is more empirical research about at-
titudes toward rehabilitation. Mainly on the basis of a large body of (early)
prison research (Clemmer 1985; Goffman 1961; Garabedian 1963; Irwin
and Cressey 1962; Morris and Morris 1963; Sykes and Messinger 1960)
prisons and other custodial settings are generally considered inadequate
for rehabilitation. As a reaction to deprivation, prisoners are supposed to
adopt subcultural norms, attitudes and various institutional argot roles. Re-
habilitative goals are rejected due to the adaptation to an inmate subculture
which is essentially characterised by opposition to conventional norms,
values and institutional goals.

However, the level of support for rehabilitation and its relationship with
various relevant imprisonment variables such as length of incarceration,
interpersonal involvement, social roles, organisational structure and type
of institution has been dealt with in early empirical research in a summarily
way. Attitudinal change as a result of the process of imprisonment is usu-
ally measured in terras of infractions of the prison rules. Only Street et al.
(1966) explicitly combined time variables and institutional type (custody-
oriented versus treatment-oriented) with attitudes toward rehabilitation.
They clearly discerned a negative effect of the custody-oriented character
of institutions on perceptions toward rehabilitative activities.

The attempts in prison research to explain the development of responses
to incarceration on the basis of a deprivation or importation model have
been criticised for using variable and ambiguous measures and for adopt-
ing a singular focus on the mechanisms that promote anti-social behaviour
and attitudes among prisoners. Zamble and Porporino (1988) conclude that
this research tradition has not served to clarify why and how prisoners
adapt in particular ways during confinement. It directs attention to what
may be called a rather restricted component of the prison experience -
what prisoners share - rather than exploring the broader issue of differ-
ences in how prisoners experience incarceration. To understand how pris-
ons affect individuals and conversely, how individuals function to shape
their prison experiences, Zamble and Porporino (1988) propose an inter-
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actionist approach which studies not only the conditions of imprisonment
but also how individuals come to perceive these conditions. In short, they
propose a much finer analysis than is afforded by the notion of (prison)
institutionalization. Such an analysis that examines more specific aspects
of behaviour in prison is a more successful tool in explaining the observed
variation in the behaviour of inmates. Examining what role rehabilitative
activities play for inmates, from the perspective of their shaping of the
prison experience may offer an interesting contribution to this more re-
cent interactionist approach of adaptation to incarceration. Therefore in
our study we examined attitudes toward rehabilitation also from the per-
spective of internal and external background variables which may affect
adaptation.

Among the pioneers of prison research some authors hold a more bal-
anced view on the predominant, negative impact of the trials of impris-
onment on inmates' attitudes. Cloward (1969) supposes the presence of
more positive attitudes toward rehabilitation. In fact positive attitudes play
an important role in his explanation of a deviant subculture which is said
to arise during imprisonment. His hypothesis is that deviance artses in
prison largely as a consequence of discrepancies between aspirations for
rehabilitation and expectations of achievement.

Irwin (1970) described a typology of categories of inmates, which sup-
poses one category of prisoners with positive attitudes toward rehabilita-
tion. This category called `gleaners', are those who work to use the prison
experience for self-improvement and to better themselves. More recently
Hamra and Schrink (1989) proposed that "after years of embracing reha-
bilitation's basic tenets, submitting themselves to treatment strategies, and
then leaving prison with great hope yet limited opportunity for a better
future, many `career criminals' have become reluctant to participate in
prison treatment programs". According to Patterson (1989) a barrier to
the iniplementation of correctional programmes is prisoner attitude. In his
view the basic problem lies in infiltrating the informal system of inmate
subculture which determines the actions and reactions of those who are
imprisoned. As to the detrimental impact of imprisonment, however, there
are also recent findings which suggest that negative incarceration effects
are not as general as it is often claimed in early prison research (Bonta
and Gendreau 1990). The assumed negative effects of imprisonment and
probably also the attitudes toward rehabilitation depend on the moderating
effect of personal, situational and organisational variables.

Kolstad's study (1996) shows broad support for rehabilitative goals
and activities among inmates, although it found imprisonment to be un-
suitable as a means of rehabilitation and reducing of crime. Zamble and
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Porporino (1988, 1990) found positive attitudes toward self-improvement

among a substantial number of the inmates especially during the first part

of a prison term. Zamble and Porporino also distinguished three categories

of inmates: experienced criminals who adjusted quickly to the prison envi-

ronment; inmates who were grateful that they had been apprehended and

expected their lives to change; prisoners who were very negative towards

their imprisonment but were optimistic about their futures.

Empirical studies which examine the nature and sources of prison-
ers' attitudes toward rehabilitation with a special focus on the percep-
tien of the programme activities are also relatively scarce. An important
early study was conducted by Toch (1977). Toch shows, using a transac-
tional approach, how activity and support as a dimension of the prison
environment may play an important role in the adaptation or survival of
the individual. Regarding the activity dimension, Toch distinguishes such
functions as the release of energy, talk involvement, ego involvement and
self-actualisation. Within those functions activity may serve basic needs
- coping with stress - and higher needs, such as personal growth, self-
actualisation, and the need to express oneself. Toch concludes: "[m]eaning-
ful and engrossing activities can be oases of psychological nurturance; they
become dominant, positive features of an otherwise negative experience".

Boshier (1983) was the first researcher to attempt to determine the moti-
vational orientation of inmates toward education. He developed the Prison
Educational Participation Scale (PEPS). Boshier found five factors which
relate to inmate participation in education programmes: personal control,
self-assertion, outside contact, self-preservation, and cognitive interest. In
an attempt to verify the factor structure of Boshier, Parsons and Langen-
bach (1993) divided the factors relating to the inmate's motive for par-
ticipating into four groups: goal orientation, activity orientation, cognitive
control and avoidance posture or the avoidance of the depressing aspects of
being incarcerated. Winters (1995) measured inmate attitudes toward edu-
cation and participation in education programmes and concluded that many
inmates became involved in educational activities for motives relating to
avoidance posture. But Winters also concludes that avoidance posture is
not the main reason for inmates attending educational programmes. In-
mates agree on the important role education can play in their pursuit of
opportunity for growth and advancement.

In an explorative study of attitudes toward educational programmes,
Whittington (1994) found that avoidance posture is a factor which is men-
tioned only by a small minority of the inmates. More important motives
are to prepare for the future, to do the time, to stay sane and active and
to maintain links with the outside world. A positive impact of education
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on self-image and social skills is reported by Ryan (1991) and Tootoonchi
(1993). In Tootoonchi's study we find some interesting comments of pris-
oners on rehabilitation. One of the prisoners wrote the following about
education:

Some people believe that education alone will reduce the rate of recidivism. I don't! Even
though you are educated, society stilt will place roadblocks in your path because of your
conviction record. However, getting an education in prison will allow you to confront these
roadblocks more rationally and construct more feasible alternatives. Without education in
prison, a released inmate would probably resort to destroying the roadblock and returning
to his/her old methods, and ultimately return to prison.

Anglo-American research which measures attitudes of inmates toward ac-
tivities in the field of the arts and probation from similar perspectives as
the education studies we have just mentioned, is lacking. Most recent em-
pirical information about attitudes toward art education mainly consists of
qualitative accounts of inmates about the positive impact of these activities
on their mental wel]-being, self-image, self-confidence and social skills.
An English prisoner wrote this about the meaning of art education:

By creative grappling with the experience of prison you can maintain a strong sense of self.
We are outcasts but art enables people to look at you as a human being. Outside they say
we are having fun in prison. But this is the only thing that has a rehabilitation effect. 1 have
become more the person 1 should have been (Financial Times, 7 November 1993).

Research Questions

The purpose of this study is to examine the attitudes of prisoners toward
rehabilitation. Our review of the literature suggests that from a descriptive
point of the view the following questions should be examined:

1. What are the opinions of inmates toward rehabilitation as a goal of
detention?

2. How do inmaten perceive their engagement in activities perceived to
be beneficial to their return into society, that is education, individual
counselling and creative activities?

3. What is the frequency of inmates' engagement in the institution's pro-
gramme of activities?

4. What is the relationship between inmates' opinion, perceived value
and degree of participation?

Everyone who works or lives for any length of time in a prison knows that
inmaten, in spite of the same uniformly restrictive environmental charac-
teristics, show different reactions to imprisonment. Some react with apathy
and withdrawal, others develop more co-operative or rebellious behaviour
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styles. Obviously the restrictive conditions of confinement are not so pow-

erful as to determine uniform behavioural effects. Neither characteristics

nor dispositions are so predominant as to determine behaviour across envi-

ronmental conditions. Behaviour or attitudes of prisoners can be explained

only by considering both the situation and the ways the person reacts.
In our survey we tried to understand from this interactional perspective

how external and interral factors might affect different attitudes toward

rehabilitation, which is reflected in the following question:

5. What is the relationship between attitudes on the one hand and envi-
ronmental and individual characteristics on the other hand?

Data Collection

In 1996 detainees of three prisons in the south-east region of the Nether-
lands were approached to participate in an attitude survey. Two prisons
housed detainees on remand and one prison housed detainees on remand
together with offenders sentenced to short or long prison terms. The main
reason for using the survey technique was the relative lack of quantita-
tive data on attitudes toward rehabilitation. More qualitative data resulting
from interviews with inmates and from observation was gathered during
the explorative period.

A questionnaire with 140 items, in a Dutch and a French version, was
distributed among the entire male population of the three prisons. Out of
the total number of 496 potential respondents 75 persons were eliminated
for reasons of absence (transport, over-work, illness, total illiteracy, in-
adequate command of a Western European language, isolation or mental
health problems). From the remaining 421 detainees, 226 filled in the
questionnaire - a response rate of 54%. For prisons, a response of 54%
is a good result, as much lower results are not uncommon according to
governmental researchers in the field of correction (Herbschleb and Zorge
1992). They mention response rates of 18% and 27% in surveys conducted
during the 1990s in other Dutch prisons. A governmental survey regarding
the detention climate in 1992 in one of the prisons in our survey achieved
exactly the same response rate.

One question to consider is whether the respondents of this study were
representative of the general population of inmates in the Netherlands.
Therefore we compared the background characteristics of the respondents
with those of the incarcerated population in general using information
(1995) from the Central Bureau of Statistics (CBS) and the Policy Infor-
mation Department of the Dutch Prison System.
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The respondents in our survey were representative on characteristics
such as age, marital status and education. The percentage of offenders
convicted to a short or long prison term in the survey population was 58%
and in the general incarcerated population this percentage was 56%. The
percentage of offenders incarcerated on remand in the general population
was 41% and in our study this percentage was 42%. On two characteristics
there are small differences. First, the sample included a disproportionate
percentage of respondents with a Dutch cultural background. This may in
part have been due to demographic factors, that is, to a smaller proportion
of inhabitants with a foreign background within the general population
of the south-east region of the Netherlands. One prison in this survey re-
ported only 20% detainees with a foreign nationality. Second, in the survey
sample the percentage of employment before confinement was lower than
in the general population. However, the percentage of unemployed was
the same in the survey as in the general population. So we were able to
conclude that the survey population was a representative sample of the
general population of prisoners in the Netherlands.

FINDINGS AND ANALYSIS

Inmates' Opinions toward Rehabilitation

With respect to the inmates' opinions toward rehabilitation as a goal of
detention, a large majority expresses positive attitudes. A large majority
of the respondents agrees for instance with the view that the more sup-
port detainees receive during incarceration, the better they will maintain
themselves later in society (80%). Almost all respondents (95%) believe
that inmates should receive opportunities to prepare themselves for a better
future. A large majority subscribes to the idea that as a prisoner, one should
do all one is able to do for a better future.

The smallest percentage of support, over 50% however, was found for
the item "I use my detention to restore some order in my life". Support for
the rehabilitative goal seems to be strong, however, a strong endorsement
of the rehabilitative goal does not imply equally strong attempts to improve
one's situation. Responses on the second scale which measures opinion
towards the perceived opportunities during incarceration are consistent
with this finding. Four out of ten respondents believe incarceration to be
a favourable moment to change one's life for the better. Once imprisoned,
61% thinks that future life may not be adequately influenced. Thee out of
ten detainees disagree with this point of view.
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Although a majority of the inmates thinks that the prison environment

is an inadequate environment to better one's life, the future is an important

subject one is concerned about. Remarkably, in spite of a common scepsis

toward opportunities for self-improvement, during confinement a majority

of the respondents disagrees with the view that efforts on behalf of rehabili-

tation are meaningless. For about a quarter of the respondents those efforts

are futile. Our data are consistent with the findings of a survey among

Canadian inmates by Zamble and Porporino (1988, 1990). They found a

similar pattern of positive opinions toward rehabilitation especially among

inmates who are at the beginning of their terms.

In our survey the mean scores on the opinion scales of inmates staying
on remand and who are at the beginning of their terms compared with the
mean scores of long-term prisoners clearly indicate the impact of recent
incarceration on motivation. Zamble and Porporino found more than one
third of the sample with a uniformly optimistic view of their terms, the
conditions of their imprisonment and their future. In our survey we allo
find a substantial minority of the prisoners (nearly 40%) who have a posi-
tive view of their opportunities for change during incarceration. Like in our
survey they found a majority which was critical about the penal system and
its opportunity to bring about change but nevertheless was concerned about
the future and thought positively about the idea of rehabilitation as such.

Our findings are allo consistent with information about the Dutch prison
system concerning the estimated motivation of detainees in three represen-
tative prisons. According to this information based on estimations by the
prison personnel, about 37% of the detainees are very strongly or strongly
motivated to use the detention period for self-improvement. In our survey
we also find a substantial minority (nearly 40%) which is very optimistic
about the opportunities for reform during incarceration and which is not
critical of the penal system.

An interpretation of these findings should of course consider the danger
which might be particularly serious with (convicted) offenders to present
themselves in a unrealistically favourable light. We tried to avoid this prob-
lem, the so-called `social desirability response bias' by formulating the
items as carefully as possible. Although the effect of social desirability bias
may not be entirely eliminated, the character of our findings and especially
the consistency with other research findings (see also Kolstad 1996) justify
confidence in their reliability. In our view an interpretation of the positive
attitudes toward the opportunities for rehabilitation among a substantial
part of the respondents who are at the beginning of their incarceration
should focus on the characteristics of this beginning period.
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It is a well known fact not only in research but also in the daily practice
of prison life, that the event of being incarcerated might be considered
as a moment of crisis and emotional distrens in the life of the individual
prisoner and even for the career criminal. It is a situation which is often
experienced as shocking and humiliating. The prisoner is confronted again
with his personal history of failure and rejection and faces a lot of funda-
mental and practical questions about his (future) life, his social relations
and his place in this world. More often than not his situation is one of
disorientation, and chaos. As a reaction many prisoners feel a strong urge
to put some order in their life. They are looking for a frame of reference,
a hold in their disturbed and ruined lives. Under these circumstances the
intention to live a law-abiding life in the future and to change for the better
is easily made. As Zamble and Porporino succinctly state: "[m]isery is
one of the best motivators". There may even be a genuine insight that
changing one's life is the only option left. Therefore it is not surprising
that especially at the beginning of their incarceration detainees favour the
idea of rehabilitation, and possibly this period of stronger motivation offers
an interesting starting point for a process of behavioural change.

Perceived Value of Activities

To illustrate how impressive the eye-opening impact of activities in the
field of art education may be on the personal development and mental well-
being of at least some prisoners I will present a story told by one of our
respondents:

In the beginning of my incarceration the prospect of staying so many years of my life in
prison drove me almost mad. At that moment I became obsessed with the idea of breaking
out of prison, but my attempt to escape failed and 1 discarded it as a solution for my
desperate situation. At the same time I did not see other ways to cope with the situation
and 1 became absolutely desperate. One day another prisoner came to me and raid why
don't you start painting just like I do all the time. So I made my first painting and I enjoyed
it very much and I continued painting and painting. At that moment something strange
happened to me: a feeling of rest and resignation came over me. It seemed as if all the
stress and pressure of prison life fell off while painting. 1 recovered a feeling of freedom or
autonomy in painting, because on the canvas 1 found a space or world which I could shape
according to my wishes. At the same time my ability to think about my life in a more stable
and less distressed way came back. When 1 look back now this was a very important period
for me because I started thinking about the causes of my trouble and finally 1 had the power
to find these causes in myself. 1 became curious about myself. 1 wanted to know myself
in a honest and confronting way. During the past four years 1 changed myself a hundred
times and now 1 think I dare to look all the fears in me right in the eyes. 1 don't want to
sink in boredom frustration and grousing on the system as so many others do. 1 don't want
to walk around here with a dead mind and therefore 1 took up a study in the department of
education and 1 am still painting, 1 think this is my way to fight the walls. 1 think 1 really
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have found my place here in this prison, now 1 have some grip on my life. You know, for
me it is still amazing that things like éducation or painting really may help you to change
your outlook on yourself and the world.

The common view in literature and also among prison personnel is that

the main reason detainees choose to participate in activities is the sheer

avoidance or reduction of the pains of imprisonment. The story aforemen-

tioned shows that although the depressing aspects of being incarcerated

may trigger the process of behavioural change, prisoners once engaged

in the activities may gradually discover their meaning for higher needs

such as personal growth and self-actualisation. The results of our survey in

which we also asked respondents about their motivation for participating in

activities show their importance for botte basic and higher needs. However,

among the reasons for attending educational activities avoidance posture

factors - the factors related to short-term, basic needs such as avoiding the

depressing aspects of confinement like boredom, being out of the cell and

reducing tensions - played an important role for only a small minority of

the inmates (20%). For a substantial number of the respondents education

has a positive impact on personal growth aspects such as self-confidence

(62%), self-knowledge (57%) and optimism about the future (46%). A very

large majority (88%) believes education in itself to be a positive and useful

activity. However, when asked for perceptions of more specific impact on

future socio-economic status the percentage of positive attitudes is lower

(46%).

Also a majority of the respondents who are involved in creative activ-
ities perceives those activities as positive and useful. Avoidance posture
factors played a more important role compared with educational activities.
Especially if the only choice for detainees on remand or serving a short
prison term is between staying in their cells or visiting the creative activi-
ties, avoidance posture factors such as being out of their cells, sociability
and distraction play an important role. However, just doing time (31%) or
avoiding boredom and idleness (31%) is an important motive for only a
minority of the inmates. The majority values the activities for such reasons
as learning something for the joy of learning and opportunities for self-
actualisation and self-expression and considers creative activities as useful
for their future life.

Perceptions of the services in the field of social work show the consid-
erable impact of the depressing or stressful aspects of being incarcerated.
Although a majority of the respondents considers social work contacts as
probably useful for the future, only one third explicitly values these con-
tacts for their personal development, solution of psycho-social problems
and a future law-abiding life. In individual contacts the majority of the
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respondents emphasises the counselling function of social workers, their
importance for establishing emotional stability and for solving practical
problems relating to the direct consequences of being incarcerated.

The above findings clearly modify the common view of inmaten' atti-
tudes toward rehabilitation as negative or as uniquely influenced by depri-
vation. A majority holds positive opinions toward the goal as such and a
substantive minority (40%) of the survey population has favourable per-
ceptions of prison and thinks positively about the opportunities for growth
and advancement. However, if we consider the data on active participa-
tion in activities which are specifically beneficial to rehabilitation (such
as education) a large proportion of the inmaten stays rather passive. The
frequency rate for participation in education and art activities, for instance,
reveals a substantial number (28% and 27%, respectively) who participate
(very) often in those activities. About 20% admits to participating now and
then or rarely. Over 50% had no contact with education or creative activi-
ties. Although a part of this group may have positive opinions toward the
idea of rehabilitation as such they prefer serving time as they are sentenced
to do it, by passing through it rather than actively using it.

The Context of Attitudes toward Rehabilitation

Our correctional analyses revealed significant relationships between the
attitudes and environmental and personal background variables. Moreover
we found relationships between opinions toward rehabilitation and partic-
ipation in and evaluation of the activities.

The more positive the appraisal of opportunities for rehabilitation dur-
ing incarceration the more frequently inmates engage in activities. More
positive opinions about the rehabilitation goal as such are related to more
positive evaluations of the activities, especially with respect to aspects of
personal growth and advancement. A clear influence of the time variable -
the time served in prison - is discernible. The Jonger one remains in prison
the more negative a prisoner becomes about his opportunities for rehabil-
itation. An additional comparison of mean scores of prisoners remaining
on remand with mean scores of prisoners serving long-term or short-term
centences supports this finding. The highest mean scores regarding the
perceived opportunities for rehabilitation are found among detainees on
remand who are at the beginning of their prison term.

As to the environmental variables such as the perceived supportiveness
of the regime and the perceived information and support with regard to the
activities, our data show positive correlation with attitude toward rehabili-
tation. Similar to Toch's results (1977) we found that inmates who evaluate
the regime and preconditions of activities in a more supportive positive
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way perceive more opportunities for rehabilitation, show a greater desire
to advance educationally or vocationally, are more interested in keeping
busy and have more positive evaluations of the activities.

Personal background factors showed a positive relationship between

educational attainment and post-release expectations and the perceived op-

portunities for self-improvement. This possibly indicates the creaming or

skimming off of better educated inmates with more positive views on their

future society. From the perspective of adaptation to the stressful circum-

stances of imprisonment this relationship may be explained by the concept

of coping. Better educated inmates possibly tend to use more effective,

higher level modes of coping with the stressful circumstances or the shock

of incarceration. As an expression of these more effective coping styles

the inmates tend to react to their situation with more active thinking and

planning instead of with resentment, avoidance or withdrawal. As a result

they perceive more opportunities for rehabilitation, show more positive in-

teractions with the staff and show a stronger desire to create a comfortable

niche with a higher involvement in activities and personal advancement.

However, the role of rehabilitative services in the adjustment process
of the more activity-oriented prisoners shows changes over time. Highest
mean scores on participation and perceived value of the activities were
found among a group of long-term prisoners living in a wing which houses
more motivated and activity-oriented prisoners. At the same time this group
is the least positive about opportunities for rehabilitation and the most criti-
cal about the regime. This decreased importance of rehabilitative concerns
together with highest scores on feelings of boredom and highest values
placed on personal growth aspects may reflect a changing role of the activ-
ities for long-term prisoners. These findings suggest a growing importance
of activities for psychological survival in the sense of staying sane and
avoiding institutionalisation.

CONCLUSION

The purpose of this survey is certainly not to plead for an unrealistic re-
naissance of the rehabilitation ideal. The main purpose of this study is to
examine the circumstances of rehabilitation efforts in prison. In analysing
only a part of our data our conviction that the subject has been relatively
unexplored became even stronger. Furthermore we were struck by the rich-
ness of our subject and the presence of quite clear relationships between
the relevant variables. Therefore we believe that further exploration of the
characteristics of the re-integration process especially in relation to the
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process of imprisonment might be a fruitful path for future correctional
research.

This will help to determine the most effective contribution of the prison
to re-integration efforts. Our finding for instance that the amenability to
change is highest at the beginring of a prison term may have implications
for the timing of rehabilitation programmes. In institutional practice how-
ever the prison system hardly capitalises on this opportunity. In fact the
current practice is one of creating less restrictions and offering more proba-
tional support towards the end of the detention. This policy of phasing the
detention aims at gradually enlarging contacts with the outside-world and
offering more rehabilitative services by assigning offenders to half-open
or open prison-settings towards the end of their term.

However, at the beginring of a term in the setting of a remand centre,
access to services in the field of re-integration are rather limited due to a
more restrictive regime. If motivation to change is highest at the beginning
of a term these initial restrictions are undesirable from the point of view of
effectiveness of correctional intervention.

More often than not the effect of self-confrontation caused by the initial
shock of incarceration is a very transient one. As some authors point out,
most inmates do not engage in a process of further recognition or analysis
of their problematic behaviour but soon get involved in a negative spiral of
denial and resentment (Kelk 1993; Melk 1985). These negative attitudes
may be important impediments to behavioural change during subsequent
phases of the detention in which more rehabilitative services are offered.

With the recent Dutch policy of cutting down the rehabilitative services,
the possibilities for an adequate initial impetus to a process of behavioural
change are further restricted. On the basis of recent information from the
Dutch Ministry of Justice it even seems likely that for a substantial part of
the prison population an adequate preparation for their release by means
of detention-phasing, is entirely lacking. The ministry reveals that about
two thirds of the prisoners sentenced to long prison terms are released
without following the route through `half-open' institutions (Justitiekrant,
28 November 1997). Considering these facts the importance of interven-
tions which start as early as possible become even greater. Stopping the
decline of motivation by offering cognitive programmes seems to be a
promising approach. Cognitive skill programmes which focus on basic
subjects such as values, self-evaluation, expectations and understanding
the consequences of one's own behaviour should be the first essential in-
gredient of any attempt to strengthen and consolidate motivation (Ross
et al. 1990). In institutional practice however programmes which aim at
social-cognitive skili development are exceptional. In Dutch prisons efforts
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for self-improvement of motivated offenders are limited to participation
in educational or vocational programmes. Basic socio-cognitive skills and
interpersonal problem-solving abilities which are equally important for
successful re-integration are ignored.

As our data show evidence that at least at the beginring of their prison
terms a substantial part of the prison population is struggling with basic
questions or perceptions regarding their lives, an important improvement
might be the development of programmes which effectively build on this
initial receptivity to change. The existing practice to offer low service
levels at the beginning of a term should be reconsidered.

A challenge for correctional institutions and future research is to find
ways to create a prison environment in which inmates are encouraged to
use their time instead of merely serving time. The prison regime may be a
policy-relevant factor for modifications in the environment. Modifications
in the lense of increased activity and more support for self-improvement
may lead to positive attitudes and reductions in distress and disruptive be-
haviour (Wright 1991). In Dutch prisons the daily operation of services in
the field of rehabilitation is still far removed from such an objective. More
often than not rehabilitation is interpreted by the prison management in
terms of luxury and frills. Due to the historical development of our present
institutions there is a great resistance to change, in spite of the intentions of
central policy. Prison policy in practice is often based on pre-conceptions
and invalidated assumptions. During my daily work in prisons over the last
few years I have unfortunately observed how these pre-conceptions have
become more and more indifferent or negative toward recent useful empir-
ical knowledge about correctional intervention. Considering the growing
number of people who will have to serve longer prison terms, this indif-
ferente carries the risk of transforming the prison into an institution which
restricts its goals to sheer warehousing. In the light of this danger and to
ensure the effective and humane management of other crises and problems
a continuous, rational and empirically based improvement of prison policy
and prison regimes is now needed more than ever. Perpetuation of policies
based on indifference or ignorance should be avoided.
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OFFENDERS AND ENTREPRENEURSHIP

ABSTRACT. This paper reports on a study into the potential which offenders have for
entrepreneurial activity, and discussen some policy implications for the training of prison-
ers and ex-offenders in small business skills. The study had a number of elements; firstly
a survey of current small business training and support within prisons and the probation
services in the UK; secondly, a survey of prisoners and probationers to establish their
potential for entrepreneurial activity, experience of working in their own businesses and
intentions of doing so in the future. The questionnaire included a psychometric test which
assessed individuals across five well-established entrepreneurial traits; and finally case
studies of three ex-prisoners who were intending to start up their own businesses once
they left prison.

KEY WORDS: correctional programmes, employment training, ex-prisoners, psychomet-
ric test, small business training

This article discusces whether offenders have potential for entrepreneur-
ial activity. It is partially based on a study which was sponsored by the
UK government's Economic and Social Research Council and carried out
at Cranfield School of Management. This study examined the entrepre-
neurial potential of offenders in terms of their conformance to established
psychometric tests for entrepreneurial characteristics. It also examined the
provision of training and support for offenders who wished to work within
their own businesses in the United Kingdom, both in terms of the training
provided for prisoners during their sentences, and afterwards from the pro-
bation service, the agency responsible in the UK for post-sentence licences
and the supervision of less serious offenders in the community on com-
munity service or probation orders. This paper, in considering offenders'
potential for entrepreneurial activity and the current provision of support
within the UK criminal justice system, therefore has an implicitly politi-
cal and social agenda to improve the position of offenders' employment
(Foucault 1980; Giddens 1984; Bhaskar 1989).

For ease of comprehension, in this paper the terms entrepreneurship,
self-employment and small-business ownership have been used inter-
changeably. Although `self-employment' normally implies that the indi-
vidual does not have responsibility for the employment of others, in many
cases this categorisation is muddied by the individual's use of sub-contrac-
tors, and is in any case often the first stage on the road to a larger business
venture. Similarly, the term `entrepreneur' in much of the academic litera-
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ture on the subject is used to define those who build large businesses and
create significant wealth. However, it is also commonly used to define a
small business owner, thereby providing a convenient encompassing term
for both of these types of business activity, where it is in any case often
difficult to decide where a small business owner becomes a creator of sig-
nificant wealth. Similarly, unless specified, the term `offender' is used as
a generic term to include those who are in prison, those who have served
a sentence and been released whether on licence or not, and those who
are convicted by a court and dealt with by means of community-based
treatments.

OFFENDERS AND ENTERPRISE

The interest in understanding the potential which offenders have for entre-

preneurial activity started as the result of a discussion between a business

school professor of entrepreneurship and myself, then a doctoral student

of entrepreneurship, who had recently left the probation service where my

job had been as the manager of a hostel for serious offenders. It was during

this period that I developed a strongly-held belief that employment was

an important potential contributor to the prevention of re-offending. This

was the result of a combination of effects which included the increase in

self-esteem which resulted from employment, the reduction in boredom

which came from having something to do, let alone the additional spending

power which came with work. My beliefs, which were derived almost

entirely from practitioner experience, find support in previous research

which suggests that employment may be an important issue in the pre-

vention or reduction of re-offending (e.g. Pati 1974; Jensen and Giegold

1976; Englander 1983; Homant 1984; Farrington et al. 1986; Votey 1991).

However, none of these studies appears to have considered the potential

of self-employment for offenders, concentrating instead on training for

employment by others, or the development of marketable skills. The only

study with even a peripheral relationship to the theme of self-employment

(Goodman 1982) describes the beneficial effects of allowing prisoners to

manage as well as work in prison workshops, but even this treats such a

policy as preparation for managerial employment, rather than self-employ-

ment.

Despite the potential benefits which accrue, offenders often find work
hard to obtain, for a number of very good reasons. Firstly, they often lack
the skills, training or personal qualities which would encourage an em-
ployer to think that they were a suitable candidate for paid employment.
Given the apparent trends for relatively menial work to be mechanised, and
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the increasing importance of `knowledge' work, this lack of marketable

skills may be an increasing problem. Offenders may allo lack the pre-

sentation skills which would enable them to pass the initial hurdles of

application forms or job interviews. They also, obviously, have criminal

records, sometimes going back may years. Questions relating to previ-
ous convictions are routinely asked in job applications in the UK, and

although lying about previous convictions is an option which many offend-

ers choose, there is always a risk that such inaccuracies may be discovered.

For many the fear of being asked this question and therefore being rejected

is a reason for not making the attempt in the first place.

Nevertheless, during our discussions, such factors indicated that in fact
they may act as a spur to offender entrepreneurship, rather than the oppo-
site. There is considerable research which has attempted to identify some
of the factors which spur people into setting up their own businesses. Stud-
ies have focused both on the environmental circumstances which encour-
age, or even force, people to take such a step, and on the personal attributes
and personality characteristics which appear to be linked with entrepre-
neurial activity (Bruce 1976; Harper 1985; McClelland 1967; Stanworth
and Stanworth 1997).

There is a great deal of evidence, at a national, a community and in-
dividual level, that many people start their own businesses because they
are compelled to for want of other options in a social or an economic
sense, or because of a `determining event'. A number of studies within
the field of entrepreneurship have focused on marginalised groups and
found their disadvantaged circumstances to be a considerable spur to en-
trepreneurial activity (e.g. Bruce 1976; Gilder 1984). Examination of the
careers of many entrepreneurs suggest that a shock, such as redundancy,
divorce, forced relocation or other loss was the critical stimulus to the
founding of their firms (Harper 1985; Stanworth and Stanworth 1997). Ex-
amples of these `reluctant' entrepreneurs include editorial and managerial
staff in the publishing industry who were made redundant in the `down-
sizing' sweep of the 1980s, and who are now forced into self-employment.
Another well-known group of entrepreneurial candidates includes interna-
tional migrants, those who have been forced to leave their own countries,
such as the Ugandan Asians in the early 1970s, or those who move to
another country movitivated by ambitions to improve an impoverished
economic situation in their homeland. The result is that they arrive in a
new place with few conventionally acceptable qualifications and find them-
selves on the margins of society with few contacts or clear entry points into
traditional career routes. However, an initial reluctance to work in their
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own businesses is not an indicator of likely failure; many go on to run
considerable enterprises.

Thus it appeared possible that offenders, many of whom have lost their
jobs, families, or homes as a result of their offending, or who may have
had few of these assets in the first place, and are located on the margins of
`conventional' society, may find that these circumstances act as a stimulus
to their starting their own businesses and therefore a means of obtaining a
legitimate income.

However, this was not the only reason for thinking that offenders may
make good candidates for entrepreneurial activity. Considerable research
within the field of entrepreneurship has attempted to examine the per-
sonalities of entrepreneurs and isolate their differences from the 'normai'
population. Although this stream of research has been criticised recently
on the grounds that personality characteristics cannot be examined in isola-
tion from their surroundings; the individual's circumstances, environment,
experience and response to stimuli are all equally important to a person's
character and behaviour and traits are less stable than was once thought
(Shaver and Scott 1991), nevertheless much of this research has found that
entrepreneurs differ from others in a number of ways. Such differences
include their preparedness to take risks, their need for autonomy and in-
dependence, and their creativity (McClelland 1967; Sexton and Bowman
1985). Individuals who start up their own businesses are doing something
new, and are also, in many cases, taking a large and potentially risky step
in the dark. It can also be argued that offenders who by definition break the
law, are also taking risks and behaving in a self-centred and autonomous
way (Buck et al. 1989; Horvath and Zuckerman 1993).

Therefore we thought that it was possible that both for environmental
and innate personality reasons offenders may be more likely to set up their
own businesses and be more suitable for entrepreneurial activities than
others. Given these underlying premises we began an investigation into two
main issues. Firstly whether offenders are inherently more entrepreneurial
than the general population and whether in fact they are more or lens likely
to end up working in their own businesses than others and if so what types
of problems would they encounter. And secondly as a parallel strand to
this study, what sort of provision is currently available within the UK's
criminal justice system (which includes the probation and prison services,
and specifically the education departments within prisons) to support, en-
courage, champion, or train offenders for employment within their own
businesses.
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THE NATURE OF THE STUDY

Given the extremely sparse theoretical framework on which this research

was based, the study was almost entirely exploratory in nature, although

the research which related to the personality traits of entrepreneurs has

been relatively well validated previously. Generally speaking, however,

the intention was to explore issues on which further research could be

carried out if appropriate. This data was achieved in a number of dif-

ferent ways. In the first place a survey was carried out of prisoners who

were currently serving sentences, and probationers who were being super-

vised by the probation service in the community. This questionnaire was

intended both to assess the entrepreneurial potential of offenders, and to

establish whether they had worked in their own businesses previously and

if so what types of support they had obtained before they had set up on

their own and their intentions for future employment. More specifically

they were asked whether they intended to be self-employed or run their

own businesses again. The questionnaire included a previously validated

test instrument, the so-called GET (General Entrepreneural Tendency) test

(Caird 1988), which examines entrepreneurial personality characteristics

across five empirically-derived dimensions: risk-taking; creativity; internal

locus of control; need for achievement; and need for independence and

autonomy.

One hundred and seventy-five questionnaires were mailed to prisoners
in nine different prison establishments, ranging from young offender in-
stitutions to high-security, local, and open prisons. The questionnaire was
to be completed, with the help of prison education officers if necessary,
during the induction process which all prisoners undergo. These question-
naires were specifically administered to all new inmates, not simply those
who had expressed an interest in small business training. A total of 87
responses were received from a variety of different prison types, which
were added to a pilot GET test survey of 55 prisoners which had been
carried out in Leyhill open prison - an institution for those offenders who
are considered to be at low risk of escaping.

A similar questionnaire was issued to probation clients who were cur-
rently under the statutory supervision of the probation service. Initially it
was hoped that following briefing phone calls to Assistant Chief Probation
Officers, and Senior Probation Officers in order to gain commitment and
to explain the research, probation officers would issue questionnaires to
clients, or help fill them in during supervision sessions. Over 100 ques-
tionnaires for clients were sent out to probation officers in a number of
different parts of the UK. The questionnaire was similar in complexity
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and information requirements to that sent to prisoners, but only one usable
response was received from this mailing, and as discussed below, there was
little support from probation officers for this research or the assumptions
and intentions behind it.

Because of this poor response rate, 1 used personal contacts dating
from my previous employment in the probation service to gain access to
residents in probation hostels or in reporting centres, where I personally
went through questionnaires with the individuals concerned. Through do-
ing this, a total of 52 responses were obtained. This was a much poorer
response rate than hoped for, and the heavy proportion of probation hos-
tel residents almost certainly influences the results. Whilst not wishing to
generalise too much, those who are ordered to live in probation hostels for
their period of supervision often have relatively low interpersonal skills,
even compared to the general offender population, although that is an ob-
servation based on my own practitioner experience rather than statistically
or empirically valid research.

The remaining aspects of the study, namely to find out the provision
of small-business or self-employment training and support for offenders,
was addressed by means of telephone and postal surveys of probation
officers, chief probation officers, and prison education officers. Seventy-
seven responses from 126 mailed questionnaires (61% response rate) were
received from prison education officers. These results were added to a
small pilot study of prison education officers. A small number of specific
training programmes within prisons were allo assessed. Instead of a postal
questionnaire, a telephone survey using a semi-structured questionnaire
was considered to be the most effective way of obtaining the required
qualitative data from probation officers which would allow for explanation
and enlargement of the answers to the specific questions of interest. The
intention was to interview two probation officers from each county in the
UK, but because of problems of gaining access this proved impossible
within the time constraints. In six of the counties which had dedicated em-
ployment specialists we spoke to them as well as a probation officer. From
115 telephone calls we obtained a total of 29 responses from 23 counties
in England and Wales. These results were also aggregated to findings from
a pilot study survey of chief probation officers.

Finally three longitudinal case studies were undertaken over a period
of several months to follow individuals who had been released from prison
and who were attempting to set up in their own businesses on release, in
order to examine whether they experienced any particular problems as a
result of, for example, their criminal convictions, their character, or their
prison experiences.
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RESULTS OF THE STUDY

Training and Support for Self-Employment for Offenders in the British
Criminal Justice System

Almost all prison establishments within the UK offer education and train-
ing to prisoners. These provide not only basic educational needs in literacy
and numeracy skills, but also formal qualifications leading to GCSEs or
`A' levels and degrees. They also provide specialised work-skills training,
such as that which leads to trade or professional qualifications such as
NVQs (National Vocational Qualifications) in, for example, plumbing or
carpentry. Included within this category are business subjects such as ac-
countancy, software applications, marketing or book-keeping which are
provided, to lome extent at least, in most prisons. Training in specific
small business skills was less prevalent in prisons. For example, training
in the development of marketing or business plans for prisoners' own in-
tended future businesses were rare, as was the opportunity to assess the
individual's ideas against a panel of experts such as venture capitalists or
bankers. Access to the type of data which might give information about
future business decisions such as market research or financial intelligence
was also infrequently available.

Indeed, much of the prisoners' training is carried out without any means
of applying the newly acquired knowledge to real business situations, al-
though there were exceptions to this rule. Some prisons were allowing
inmates to run real businesses, such as manufacturing and `selling' greet-
ings cards or small gifts mostly to fellow prisoners. However, in most cases
there was a problem about how the prisons managed and distributed the
`profits' generated; there was a general policy at the time that prisoners
should not be allowed to gain personally from their activities whilst in
prison. Nevertheless, there is a long history of both training provision and
enterprise within British prisons, as a means of defraying some of the
colts of imprisonment, as a means of relieving boredom and as a form
of employment training.

In contrast, the picture from the probation service was more patchy,
and there was generally less enthusiasm or concern for such issues as em-
ployment training for offenders' or in fact employment issues in general,
and very few of the probation officers contacted showed little interest in
or knowledge about small-business issues. Perhaps not surprisingly a very
high proportion feit unable to offer advice to their clients on such matters.
Even those probation officers who responded to our requests for infor-
mation, and therefore perhaps may be assumed to be more sympathetic
to employment issues than their colleagues, claimed that self-employment
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for offeraders was for the most part likely to be an unrealistic option. Part of
this lack of concern appeared to be a cultural one; most probation officers
did not consider that employment was part of their brief, either as part of
their defined formal role, or something that they should be involved with
at what might be termed a political level. One of the most common reasons
given for this was that the intention was to use community based resources
as far as possible. Another was that they had too few appropriate offenders
on their caseloads. Individual probation officers generally had at most two
or three individuals for whom they considered self-employment to be a
relevant option.

The view that community resources should be the first port of call for
employment support and training seems to be changing, however, and
there appears to have been a trend within probation service senior man-
agers over recent years to appoint employment specialists. Even in those
counties without an employment specialist, there appeared to be an in-
creasing number of nominated probation officers with a responsibility for
employment issues. Most of the probation officers in these areas said that
they would refer clients to the specialists, rather than attempting to offer
advice personally. However, no probation area had a specialist whose role
was to deal purely with self-employment matters although many of the
generic employment specialists considered that this formed part of their
responsibilities. Despite this, only a very few appeared to have any specific
information or resources directed specifically to self-employment or small
business needs, and only two employment specialists felt they could them-
selves offer advice on aspects such as marketing or finance. Most, still,
preferred to refer clients to local resources, and the resources identified
were not always those in the best position to offer this type of advice. Thus
even where the support and advice for probation clients who were consid-
ering running their own business existed there was a gap in the provision
of appropriate support and advice. In the areas without specialists, this gap
was considerable.

Offenders' Experience of Self-Employment

Fifty-eight percent of our sample of prisoners and 52% of probationers had
been self-employed or had run their own businesses in the past, the large
majority for Jonger than one year. In fact 60% had spent more than two
years working for themselves. Of this group of fifty prisoners, 27 (54%)
were running their businesses immediately before they went to prison. It is
impossible to say whether this is a high percentage as directly comparable
data is not available for the population at large. However, at any one time
approximately 13% of the working population in the UK is self-employed,
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a figure which has remained reasonably constant for some years. These

figures do not include those who are employees of their own limited com-

panies or PLCs that they have founded, and which in some cases may

be substantial enterprises, and they do not identify what proportion of the

population have ever been employed in their own businesses. Nevertheless,

these figures appear to indicate that entrepreneurial activity is a significant

source of employment for offeraders, although as suggested above there are

some concerns about the representativeness of the probationers sample in

particular.

My own experience of working in the probation service suggested that
many offenders are self-employed, working as cleaners, in the building in-
dustry as labourers, or as jobbing gardeners for example. I was anticipating
that these were the types of work which would emerge from our sur-
vey. However, the range and levels of work which were identified through
means of an open question were much broader than this. This question
produced a list of forty different categories. Approximately one third of
our respondents had worked in mechanical, building or allied trades, such
as car repairs, flooring, horticulture, roofing, or building repairs. However,
the remainder had worked in a wide range of other industries such as
retailing, transport, catering, and computers, and included the occasional
curiosity such as antiques, financial consultancy or services and securi-
ties. The businesses identified were also those which appeared to require,
in some cases, high levels of capital investment, again confounding my
original, biased and subjective, expectations that their businesses would be
relatively low-status and low grade such as window cleaning or general
labouring.

A large proportion of our respondents in all groups, 77% of prisoners
and 70% of probationers, anticipated that they would be employed in their
own businesses in the future although only 25 (50%) of the group who
were employed in their own businesses immediately prior to their sentence
intended to return to these businesses immediately after their release. Of
those who did not intend returning to these businesses, the reasons cited
were financial problems and problems in finding customers; lack of busi-
ness skills; or that they had not enjoyed running their own businesses in
the past. Also cited was the effect of the bad publicity that would result
from imprisonment. However, for those who did intend to work in their
own businesses in the future (and including those who had not done so
previously) once again, the types of activities identified showed nearly the
same level of diversity of industry as those which prisoners who were
running their own businesses before were in, although there were some
interesting differences. In particular there was a move away from building,



244 ALISON RIEPLE

or other `heavy' work such as engineering, into, for example, printing.
The development of ambitions to run this type of businesses may reflect
the availability of this sort of work within the prison's workshops. It was
a category, for example, which was not represented at all amongst the
probationer's sample. However, the causes behind such choices was not
specifically tested within this study

Offenders' Experiences of Small-Business Training and Support

Many of the respondents from our prisoner sample had availed themselves
of the training programmes provided during their prison sentences, al-
though only 27 (31%) said they had specifically received small-business
training. However, of those who intended to start up their own businesses
in the future, the majority had been able to take courses which were specif-
ically aimed at small business development covering such subjects as the
preparation of business plans, marketing, human resources, and financial
management. Most thought that such training was an important factor in
the potential success of their intended future businesses and were keen
that this provision should be carried on after they were released. Given the
probation services' general lack of co-ordination with the prisons over such
training this appears unlikely to have been achieved, although those, ad-
mittedly few, offenders who we interviewed post-release had clearly made
considerable efforts to identify sources of further training for themselves.

However, one of the most frustrating problems cited by the prisoner
group was the Jack of continuity of training even within prisons. During
what were often quite long sentences, prisoners were moved from institu-
tion to institution, often more than once as their category was reassessed,
or to fulfil other logistical criteria. Moves were made with little apparent
concern for the educational stage of the prisoner, and more than one ex-
ample was provided of a move which took place just before the date of an
exam, allowing no time for re-registration at the new prison. Indeed, more
than once it was said that the new prison did not offer the same courses,
thus blocking the offender's attempt to gain qualifications. This problem
applied particularly to the more specialised courses, such as those relating
to small-business issues. Lack of continuity of class membership was also
a frustrating problem for the prison education officers surveyed. Because
of this, it was suggested that this type of training should be undertaken
just prior to release, although there are obviously considerable practical
problems in achieving this.

In addition to the problems of continuation of training there was also
lome criticism of the content of many of the prison's training courses,
particularly, as suggested above, their `detachment' from real-life practi-
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cal application of the skills learnt. Similar concerns were also expreseed
by many of the prison education officers, and in some institutions where
governors were supportive, some small but `real' businesses had been set
up. However, this provision was patchy, and was very much dependent on
the goodwill of a specific governor, who was not always going exactly by
the prison governing authorities' 'rule-book'.

Another criticism which was identified by some prisoners was that the
courses did not cover the specific needs of offenders. Although it is debat-
able whether offenders are a `special case', a large majority of our sample
of probation officers and offenders (of both categories) thought they were.
When setting up their own businesses most thought that offenders were
more likely to experience problems such as lack of suitable contacts or role
models; difficulties in obtaining finance and insurance; poor educational
and literacy ability; the inability to drive due to lack of a licence, lack of fi-
nancial support, and the stigma which results from publicity about criminal
convictions. Other problems, cited particularly by probation officers, were
the profound lack of self-confidence which offenders have, lack of follow-
through, persistence or dedication, and problems related to the dulling and
repressing effects prison exerted on some individuals. In fact, 47% of our
prisoner sample said that prison had affected in some way their desire to
run their own businesses. Of these 92.5% thought that it had made them
want to run a business more, and only 7.5% less.

Many of the prisoners were concerned about how to present their re-
cent history and lack of a track record to, for example, banks or potential
customers, whether to be honest about a criminal record or how to deal
with the negative effects of pre-trial publicity in the cases where a prisoner
was returning to the same area on release. Although these issues may not
actually be problematic, many prisoners anticipated that they would be,
and it is arguable that such fears may discourage offenders who might
otherwise be successful given suitable support and encouragement.

Problems Offenders Experience When Setting up Their Own Businesses

In fact, lack of confidence and uncertainty over how to approach bank
managers and other `professional' individuals were problems identified
to a greater or lesser extent by all three of our case study-prisoners who
attempted to set up their own businesses on release. Clearly three cases
are not enough to generalise findings, but all three individuals described a
lack of confidence in their ability to run their businesses on release, even
though two had been working in such enterprises prior to sentence. The
one who had no experience had not, by the time data gathering was com-
pleted, started his own business although he expreseed strong intentions
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to do so whilst in prison and according to his tutors inside showed a con-
siderable talent for furniture making and repair. He in particular appeared
to demonstrate a profound lack of self-belief in his ability to raise capi-
tal. although his probation officer was particularly supportive and knowl-
edgeable about such matters. For this reason alone one has to question
whether this particular individual would be able to survive in his own
business. In this he was conforming to the expectations of lome of our
probation officers, who commented that prisoners often said they wanted
to be self employed whilst in prison, but rarely followed it up and often
had unrealistic expectations.

The ability to raise finance was in fact not such a problem as might
have been expected. The two ex-prisoners who did start their businesses
had contacted their banks and obtained the funding they needed, aided
in one case by acceptance on the UK's enterprise allowance scheme, a
government programme at the time which provided training and financial
support to those individuals who were considered to have a viable business
proposition. Both ex-prisoners had chosen to be honest with their bank
managers, and despite fears about the likely response, had been successful
in obtaining finance. This perhaps indicates that the fear of rejection is
greater than the reality, and other factors such as personal presentation
skills and a credible business plan are more relevant issues. However,
other financial problems were less straightforward. Obtaining business in-
surance was said to be difficult and extremely expensive by one of our
interviewees, in part because of the nature of his offences which involved
financial dishonesty. Similarly a consumer credit licence was said to be im-
possible to obtain, because they were barred to those with recent criminal
records. This meant that setting up credit payment schemes for customers
and suppliers was harder than might otherwise have been the case.

Other issues, such as the need to deal with adverse publicity or stigma
were not so clear-cut. In one case an individual who was returning to the
same type of business he had run previously, his offences had been widely
publicised within his network of industrial contacts, and he felt that he
had nothing to lose by `coming clean'. This was helped by his previously
successful track record, and also perhaps by the fact that his offences,
which were mainly cases of tax fraud, were what he considered to be
relatively socially `acceptable'. The other two cases, both of whom were
convicted of serious crimes of violence, manslaughter and armed robbery,
were much more concerned about stigma and did their utmost to disguise
their offences from prospective clients. This was a source of considerable
stress to one individual even after he had successfully started his business,
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as he worried that he would be `found out' by a major customer - a large,
and reputedly ethical, retailer.

Whether these problems constitute grounds for treating offenders as a

special case and therefore deserving of specialist training and support is

debatable. For example, problems of finance or stigma cannot be removed
by the simple provision of training, although the issue of how to overcome

such problems could be dealt with. The Jack of confidence is perhaps more

of an issue. Even those of our cases who were highly motivated and/or had

run their own businesses previously, appeared to suffer from a profound

lack of confidence on release from prison which took several months to

overcome.

The Entrepreneurial Potential of Offenders

Finally, this paper considers whether offenders are a special case in another
way; whether they are more or less entrepreneurial than the population at
large. As described above, there is considerable support from our sample of
probationers and prisoners to suggest that they may be more likely than the
general population to be employed in their own businesses. It may be that
this is due to force of circumstances, or it may be that there are personality
factors which predispose offenders to both offending and entrepreneurial
activity. The final part of this paper considers the latter aspect. This propo-
sition was tested on both prisoners and probationers using a previously
validated test of entrepreneurial personality factors, the `GET' instrument
(Caird 1988). Caird validated this instrument by comparing entrepreneurs
with control groups of non-entrepreneurs such as nurses and civil servants.

This instrument measures an individual's potential for self-employment
based on five traits which have well-established links with entrepreneurial
activity. These comprise: risk-taking; creativity; the need for autonomy;
the need for achievement; and internal locus of control. Risk taking is
concerned with pursuing actions about which the outcome is uncertain and
also the ability to cope with uncertainty. It is a construct about which there
has been some considerable debate in the entrepreneurship literature (e.g.
Birley 1989; Gibb 1988; Shaver and Scott 1991) because of the problems
in defining risk; what is risky to me may not be risky to you because of
your greater knowledge about a situation. Nevertheless, in its many guises
it has been well linked with entrepreneurship because of the breaking off,
or the starting of something new which is an inherent part of the creation
of a business. Creativity is defined as the ability to devise novel ideas or
solutions for situations using original thinking and the preference for un-
conventional ideas. Once again, it is linked with entrepreneurship because
of the element of novelty in starting something afresh.
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TABLEI

GET test comparison groups mean scores (figuren in italics from Caird 1988).

Attribute Prisoners Leyhill Probationers Entrepreneurs Civil Nurses

n= 87 n= 51 n = 55 Servants

Achievement 8.44 7.38 7.68 9.92 8.45 8.52

Autonomy 7.15 6.94 6.27 8.28 6.00 6.94

Internal locus 8.34 7.67 7.00 9.51 7.50 7.76

Creativity 7.77 7.43 7.27 8.77 7.70 7.97

Risk-taking 7.15 6.82 7.14 8.75 6.80 6.61

Total 39.04 36.24 34.90 45.23 36.45 37.80

The need for autonomy reflects the individual's decire to manage his

own life, without being controlled by others. This is a frequent spur to

starting up in business on one's own, and may be linked with other en-

trepreneurial constructs such as creativity, which require independence of

thought and action. Internal locus of control is a belief that one's destiny

lies within one's own hands. It also may be seen to have some commonality

with the need for autonomy. The need for achievement is a personality

characteristic which reflects the individual's desire to succeed in whatever

they choose to do. This particular trait is slightly different from the others,

in that it is also commonly associated with successful individuals in other

walks of life, for example senior management.

This instrument was administered to probationers and all new prison-
ers, not simply those attending small business classes. Our overall results
indicate that offenders, whilst not as fully entrepreneurial as the entrepre-
neurs group, appeared to be more so than Caird's comparative groups (see
Table l).

However, at this point it is worth re-stating that our samples, which in
any case were relatively small, were skewed, and thus the results identified
above should be assessed with some care. The probationers group included
a large proportion from probation hostels, individuals who are in my expe-
rience different from the normai probationer population, although perhaps
less so from the prisoner population. Similarly, the prisoners sample was
administered by a third party, prison education officers. Even though they
were given a specific brief, it is possible that the types of individuals who
were encouraged to respond to our questionnaire was skewed towards
those who were inherently more interested in small business education.
The sample from Leyhill, which is a low-risk category open prison, there-
fore has a higher proportion of minor sex offenders or those who have
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committed offences such as fraud. It is also a prison where long-term pris-
oners are housed just prior to release, and therefore may contain offenders
who have been in prison longer than most. It is a fault of this research that
there was no control on the length of time in prison. Our survey was also
heavily weighted towards young male respondents although as the original
GET test results do not specify age or gender it is not clear whether, and
if so how, this biases our results. Because of the sampling problems our
resuits therefore do not allow us to claim more extensive generalisabilty,
and the question would benefit from further research.

Nevertheless, there are some potentially interenting differences between
the groups in some of the categories. Firstly risk-taking. An initial assump-
tion was that offenders take risks by committing offences which may carry
heavy penalties if they are caught. The results indicated above are therefore
lower than might have been expected. However, another weakness of this
study is that we did not test for type of offence, and it was clear from
our discussions with probation officers that different types of offences
have very different risk components, and in any case, in line with the
discussion in the entrepreneurship literature, it is possible that perceptions
of risk depend on where it is being perceived from. Probation officers
also commented that offenders, in committing offences, are often being
conventional. Criminality is a norm in the cultural environment in which
many offenders live, a view which is upheld by some previous research
(for example Buck et al. 1989; and Buikhuisen 1989). The economic and
social situation of many offenders is such that the risk of not committing
offences may be greater (in terms of, for example, the damage to family
circumstances which can result from poverty) than the perceived risks of
offences being discovered. Most offenders after all do not commit crimes
with the intention of being caught.

Similar questions may be asked of the need for autonomy scores. Of-
fenders are not doing what they are expected to do when measured against
the expectations of conventional, or perhaps middle-class, society - the so-
ciety that for the most part sets and implements legislation. However, once
again, if a narrower view is taken of `society' then offenders, in committing
crimes, may be behaving conventionally and within the mores of their local
environments. Our results show some interesting anomalies however, for
example the Leyhill sample, who show lower scores on this factor than the
other prison group. It is possible to speculate that the Leyhill prisoners are
pre-selected on the basis of their conforming behaviour. The low scores
of the probationers group is more difficult to account for, although it is
possible that the slightly lower average age of this sample influenced their
score, assuming that the need or desire for autonomy increases with age.
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The internal locus of control scores also show the prisoner group to be
more entrepreneurial than non-entrepreneurs. It is difficult to suggest why
these scores should be so high, other than suggesting that the prisoners
did not expect to be caught. The scores appear to indicate that prisoners
are quite willing to take responsibility for their situation. However, one
problem with this study is that we have been unable to access prisoners at
different stages in their sentence in order to test the potential socialising
effects of prison, which is reputed to increase passivity and a lense of
powerless on the part of prisoners. There is increasing evidence in the field
of psychology and psychometric testing that people are not as consistent
in expressing their personality as once thought (Chell 1990), and situation
and recent experience influence responses (Shaver and Scott 1991). Thus
it may be imagined that offenders at different stages in their sentences may
have different scores. Our sample was too small, and time constraints too
tight to assess this.

A similar problem lies behind the results for the need for achievement
category. The nAch scores from all the offender groups are lower than
those of Caird's control groups. This is the category that relates most to
success in all walks of life, and appears to indicate that offenders are lens
ambitious, less competitive and less determined than others. This would be
supported by those probation officers who suggested that offenders often
fail to see things through, and lack the will or the ability to overcome
setbacks. These scores are perhaps surprising, however, given the need for
excitement and challenge identified as being part of criminal behaviour
(Haapasalo 1990), although again there may be considerable differences
in motives behind different types of offences. The desire for wealth can lie
behind both offending and entrepreneurial activity (Gilder 1984; Harper
1985). It is, for example, possible that those within our sample who had
offended for economie gain had a greater need for achievement scores
than those whose offences were not motivated by money, for example sex
offenders or those convicted of violence. The creativity element similarly
did not give clear indications of differences between offenders and other
non-entrepreneur groups, perhaps for similar reasons.

Although these results are only tentative and sample and results do not
allow for statistical significance to be claimed, on the basis of the mean to-
tal scores displayed above there are grounds for considering that offenders
may be rather more entrepreneurial than has previously been considered.
Although not approaching the real entrepreneurs' scores, the total mean
scores lie above those of the other occupational groups. These mean scores
also include some individuals whose scores were near the maximum on
each factor. All three of our ex-prisoner case studies, for example, also
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TABLE II

Statistical significance tests (t-tests) for previous self-employment and GET test.

251

Risk-taking scores and prisoner's previous self-employment

Number Mean Standard Standard

of cases deviation error

Previously self-employed 47 7.8290 2.130

Previously not self-employed 33 6.7879 2.058

F Value 2-Tail Prob.

0.311

0.358

1.07.850

Need for achievement scores and probationer's previous self-employment

Number Mean Standard

of cases deviation

Standard

error

Previously self-employed 9 7.7778 1.481 0.494

Not previously self-employed 42 9.0238 2.992

F Value 2-Tail Prob.

0.462

4.08.041

Locus of control scores and probationer's previous self-employment

Number

of cases

Mean Standard

deviation

Standard

error

Previously self-employed 9 7.3333 2.000 0.667

Not previously self-employed

F Value 2-Tail Prob.

42 9.0238 2.992 0.462

2.03.292

Average entrepreneurial tendency scores and probationer's previous self-employment

Number

of cases

Mean Standard

deviation

Standard

error

Previously self-employed 9 36.6667 7.399 2.466

Not previously self-employed

F Value 2-Tail Prob.

42 40.2619 10.360 1.599

1.96.317

scored higher than average (case A had a score of 49; case B a score of 47;
and case C a score of 42). It therefore was interesting to examine whether
those who had high GET scores on the various categories had been more
or less likely to be employed in their own businesses in the past. T-tests
for statistically significant links between GET scores and other categories
were therefore carried out (see Table II).

Surprisingly, in the prisoner group, it was only the relationship between
previous self-employment and risk-taking capacity where a statistically
significant link could be found. The probationers were perhaps more pre-
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dictable, in that links could be made between the need for achievement,
internal locus of control, and the total mean entrepreneurial potential score,
and history of previous self-employment. Offenders' intentions to run their
own businesses in the future were also not significantly linked to scores on
the GET test either individually or in total. These results are surprising and
bear further investigation. One conclusion from the prisoner sample is that
they end up running their own businesses by default, as our initial propo-
sition suggested, although we did not ask whether the individuals con-
cerned had convictions prior to their previous period of self-employment
and therefore cannot say whether, for example, fear of disclosing their
offences had led to this employment option. However, these results also
indicate that those who have entrepreneurial potential do not appear to be
fulfilling this to the eitent that their GET scores would indicate, again for
reasons unknown. Nevertheless many offenders have been employed in
their own businesses in the past and similarly many intend to be so in the
future and for this reason alone, the provision of training and support for
such initiatives encouraging self-improvement is something which policy
makers within the criminal justice system may wish to consider.

CONCLUSION AND IMPLICATIONS FOR FURTHER RESEARCH

This paper addresses a number of issues. One is whether suitable offenders,
who may be identified by the use of such psychometrie instruments as the
GET test or other indicators of entrepreneurial potential, can, or should,
be encouraged into self-employment as an effective way of reducing their
offending. If offenders do end up working in their own businesses, their
success can be improved by training and support which specifically address
the requirements of what could be considered a special needs group within
society. Two underlying issues are also relevant here. The first is whether
training in such aspects as finance, business planning, or marketing or
other core business skills, actually does improve the success of those who
undertake such training. The second, is whether offenders' needs are in
reality any different from those of other potential entrepreneurs. Finally,
depending on whether such premises are true, there are clear indicators
for criminal justice policy makers both in the UK and elsewhere in terms
of the content, quality, and coherence of business training and support
both within prisons and for offeraders serving community-based sentences.
However, our study was exploratory in nature and contains many method-
ological weaknesses, and although some interesting issues emerge from
our data considerable further research is warranted. This paper therefore
begs rather more questions than it answers.
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For example, the questionnaire design did not reveal such issues as the
types of offences committed by respondents, whether they had criminal
records prior to their previously setting up in business, or the capital in-
tensity of the offenders' previous businesses. Knowing about the types
of offences committed would help to identify more specifically the of-
fenders, for example those who commit crimes for financial gain who are
likely to be involved in entrepreneurial activities, or who are perhaps more
likely to be successful. Similarly, a better understanding of the numbers of
employees or the level of complexity or sophistication of the business in
which offenders are involved would help to explain whether offenders are
different from the normal population of small business owners, and if so
why.

In fact, obtaining much greater qualitative data through more detailed
questionnaires or longitudinal case studies of offenders' experiences in
setting up and running their own firms, or understanding their motivations
for setting up such concerns would help to target training and support
more appropriately. If offenders do have specialist needs, as indicated to
some extent by our case studies, then it is debatable whether these needs
are currently being met in the UK's criminal justice system. The current
provision in the UK for offender support or training in small business skills
is rather inconsistent and uncoordinated. Most prisons that we investigated
provided training, and indeed considered it was part of their responsibility
to improve the chances of prisoners obtaining employment once they were
released. However, to be properly effective it is arguable that this policy
should be co-ordinated to a greater extent, both between individual prisons
and between prisons and the after-care providers, than appears currently to
be the case within the UK. Most probation officers did not consider self-
employment to be something about which they knew much, and few had
any interest in developing this knowledge further, preferring to use com-
munity resources based on an assumption (an untested one) that they had
the competente to advise offenders. It is of course completely unknown
what the relevant policies and practices are elsewhere in Europe, and com-
parisons between best practice in different countries would appear to be a
fruitful area for further research. Underlying this paper is an assumption
that offenders do have special needs. However, this may not be the case,
in which case this in its own right has implications for policy development
within the criminal justice field.

The initial results from the GET test suggests that offenders do appear
to have more entrepreneurial potential than other groupings within the
general population, although lome of the anomalies between the groups
are interesting and would bear further investigation. The differences in
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GET scores between the probationer and the prisoner sample suggest that
prison may have some effects on responses, although it is not clear why
this should be so. The sampling problems of the probationer group, and
weaknesses in the questionnaire which failed to allow for types of offences
to be identified, have not allowed any conclusions to be drawn about such
matters, and once again greater depth of qualitative data may help to clarify
these issues.

One obvious purpose of using the GET test might be to identify the
potentially more entrepreneurial offenders with the purpose of directing
increased resources and support to them. This would arguably encour-
age them into their own businesses and also improve the chances of high
performance. This policy would benefit from longitudinal studies of sub-
sequent relative success, research which would experience some consid-
erable methodological difficulties in its need for a long-term perspective,
and the difficulties in obtaining an appropriate control sample and in con-
trolling for extraneous variables. However, whether training aids small-
business success has been subject to some considerable debate in its own
right even in the `normal' population of entrepreneurs, although there is
increasing evidence that training does improve subsequent performance
(Brown 1995). In addition, there is to my knowledge no research which has
established links between GET scores and future entrepreneurial success in
the wider population, which in its own right is an area for further research.

However, what appears to be clear from our data is that a large num-
ber of offeraders have worked in their own businesses in the past, and an
even higher proportion intend to do so in the future - whether by default
or not. Although individual prisons or probation areas may have a rela-
tively small number of individuals within their remit, in total there are
possibly some six or seven thousand current offenders (that is, those who
are serving community orders or who are on post-sentence licenses) who
are running their own businesses in the UK alone. This figure could be
multiplied several times if those indicated by our survey who intend to
start their own businesses in the future actually do so. There is therefore a
potentially large population of offenders who might benefit from training
in small business skills, and who if sufficiently encouraged may become
the successful entrepreneurs of the future.
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EFFECTIVE DETENTION: THE DEVELOPMENT OF A POLICY *

ABSTRACT. The Dutch Prison Service developed a new policy on indoor employment
programmes. The development of this policy, the definition of these programmes and
the chosen methodology of Individual Employment Counselling is described. Also lome
examples of good practice are given. We learned a great deal from good practice, from
external advisors, from co-operation with partners like employers, probation services, local
authorities and from comparable programmes in other European countries. The devel-
opment of these programmes was supported by changes in the prison service, economie
growth in the Netherlands, a new employment policy initiated by the Dutch government,
and by sub-financing of the European Social Fund. Future challenges are: better match-
ing of prisoners (their motivations, their capacities and handicaps) with the programmes,
further development of co-operation with partners and the implementation of a good mon-
itoring system.

KEY WORDS: correctional programmes, employment training, ex-offenders, penal poli-
cies, re-integration

At the beginning of this decade, the prison service had real problems with
its performance and its image. Too many prisoners were sent away be-
cause of a lack of cell capacity. There were a number of serious incidents
with violent escapes from prisons and prison staff being taken hostage.
The general public voiced a lot of criticism concerning the image of the
prisons. Prisons were thought to be luxurious hotels, where the prisoners
themselves could do as they pleased. Moreover, the prison service was held
responsible for the fact that it was not successful in reducing criminality
and recidivism.

Early in 1994, the answer to this criticism was given in a new policy
paper from the Dutch Minister of Justice: Effective Detention (Ministry of
Justice 1994). The most important element of this policy paper was that it
was meant to address the criticism of the outside world. It differed from
earlier policy noten, which were actually written from within the system.
This was the reason that at first there was a lot of frustration within the
prison service about this policy for change. The policy set three goals
for the regimes in the prisons: they should be liveable and humane, they
should become more austere, and extra facilities (vocational training, edu-
cation, help from specialist staff) should only be given to people who really

* This article was written in co-operation with J.M. Bost, E. Boerema, G.P. Hoekendijk
and J.J. Luyben.

European Journal on Criminal Policy and Research 6: 257-277, 1998.
© 1998 KluwerAcademic Publishers. Printed in the Netherlands.
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needed them, or who showed the motivation to use them well. Groups of
prisoners that were mentioned specifically were: mentally disturbed peo-
ple, drug addicts, and prisoners who were evidently motivated to solve the
problems that hampered their re-integration into society at the end of their
sentence. This was the start of new activities that led to the development of
effective programmes to integrate prisoners into the labour market at the
end of the sentence.

A number of project teams were formed to implement the ideas
of Effective Detention. One team had the task to develop strategies that
would help motivated prisoners who wanted to take responsibility for a
successful re-integration in society. Other project teams had to develop
new strategies for providing adequate help during and after detention for
mentally disturbed people, and programmes for drug addicts who wanted
to overcome their addiction. One team was formed to develop guidelines
for a more austere regime with more hours of productive labour and less
freedom to choose all kinds of activities during the day.

The project team that was created to develop successful re-integration
programmes was composed of people from the main office, prison staff,
probation officers, and an external advisor (from the Provinciaal Steun-
punt Werkgelegenheid (PSW) - Provincial Employment Support Centre)
who had been involved in the development of programmes for the integra-
tion of long-term unemployed people and disabled people into the labour
market.

One of the first choices the project team had to make was to decide what
was meant by successful re-integration. We decided to concentrate on re-
integration into the labour market, although we realised that this is only
attainable for a small number of prisoners. We did lome research, which
showed that most prisoners (more than 70%) had bad school results and
had had serious problems in getting and keeping jobs before their detention
(Sprenger 1995; van Netburg 1996).

We also conducted an investigation in four prisons to assess which as-
pects of their experimental programmes for re-integration of offenders into
the labour market were strong, and which aspects were weak (van Hooren
1994). We wanted to learn from the best practices in our country. From
employers we learned that it would be impossible to `sell' them people for
a job who were less than the best. They did not want to employ an ex-
prisoner, because he was seen as a victim and had had no chances in life
and a lot of bad luck.

Apart from this disheartening message, we also understood that the
most important thing needed was a change of attitude of the prison staff
working in vocational training and education. They needed to start ac-
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quainting themselves with the demands of the labour market. They could
no longer stick to their position of suppliers of traditional vocational train-
ing and education alone, and they had to learn to work in a completely
different way. The first question should no longer be: `What can we teach
a prisoner?', but `Is there a job for that prisoner, what qualifications does
he need to fulfil that job, and can we teach him those skills?' We decided
to train management and staff in the Education and Training Department.

In two other fields developments within the prisons supported the
change of attitude we were looking for. One important factor was that a
process of structural change within the prison system had been completed.
We called it: `de-concentration'. Until a couple of years ago all decisions
concerning staff and prisoners were taken at ministerial level. To create
conditions for a better, more efficient management of the prisons, the pow-
ers of decision of the prison governors were extended. This process of
de-concentration is changing prisons from being bureaucratie, closed, in-
trovert organisations, into more dynamic and efficient organisations, that
are developing relations with the outside world (Wartna and Brouwers
1996). The other change had to do with prison industries. A rapid moderni-
sation of prison industries, meant to bring more and better paid productive
work into the prisons, is paving the way to a new orientation towards the
changing world of industries and employers outside.

When a new government came into power in 1994, the policy in the
field of unemployment and social security was revised. More attention was
given to the lowest part of the labour market. The importance of prevention
of social exclusion was recognised. And the combined responsibility of
players in the labour market was stressed: companies, labour providers,
social partners, local authorities (Ministry of Social Affairs 1994). The
new Social Security Law of January 1996 also focused on activities to
prevent long-term unemployment and social inactivity. The government
created tens of thousands of additional jobs, specifically for young people
coming onto the labour market (Jeugd Werk Garantieplan, further referred
to as JWG). The `Safer Cities' Policy created possibilities for co-operation
between services of the central government, educational institutions, the
police, the probation service and employers. So our efforts received an
extra impulse from other government initiatives.

The project team concluded that the problems that keep ex-offenders
from finding a job are diverse and often complex. They have to do with
inadequate education, lack of vocational training and basic skills, financial
problems, housing problems, health problems, drug addiction, relational
problems, etcetera. A multi-disciplinary approach, based on a schedule of
goals and activities that is drawn up for each individual, is necessary to
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address these problems effectively. We decided to adapt methods that had
been developed for other groups of people with problems getting into the
labour market.

The above also implies that prisons have to work together with other
government services, employers, local authorities, training institutions out-
side the prison, and non-governmental organisations to produce results.
The development of effective networks with other partners is an impor-
tant aspect for successful programmes. Because prisons in the Netherlands
are free to develop programmes autonomously, we decided to concentrate
on the development of instruments which would support the prisoners in
developing their own strategies.

1. The prison staff was trained in methods of counselling and in develop-
ing networks with external partners.

2. Subsidies were allotted for small scale vocational training projects for
prisoners, in which employers were involved.

3. A brochure was produced for potential employers.
4. A computerised client tracking system `Perspective', by means of which

the outcome of our activities could be measured was developed and
computerised.

5. A manual with quantitative and qualitative descriptions of all Dutch
pilot projects, with an analysis of these projects, and a guide for setting
up re-integration projects was produced.

6. A small help-desk at the main office, where prison staff can turn for
information and support was created.

And last but not least we were accepted into the European Social Fund
(ESF), which pays for 45% of the additional costs of indoor-employment
activities. This amounts to a substantial amount of money: in 1998 there
will be more than thirty projects in Dutch prisons, with an additional ESF
funding of eight million Dutch Guilders. We expect that a few thousand
people (out of 20,000) will start in these programmes to prepare them for
a job. Most of them will continue their vocational training following their
sentence, and a few hundred of them will be guided into a job at the end of
their sentence.

We realise that, under the current economic conditions in the Nether-
lands, our position is quite comfortable. Unemployment ratel have fallen,
and opportunites in the job market are getting better for young people with
a low level of academic schooling. Employers show more and more interest
in the potential labour force that we keep in the prisons. It has become
absolutely clear that because of the active strategy of the prison service
over the last few years, it is now recognised as a serious partner for sections
of the labour market that need staff.
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VOCATIONAL GUIDANCE PROGRAMMES, OR INDOOR-EMPLOYMENT

PROGRAMMES

During approximately the last five years, the number of indoor-employment
programmes that have been carried out under the responsibility of Dutch
prisons has increased substantially. Until the early 1990s, there were only
a few vocational training programmes in a small number of Dutch prisons.
You could not call those programmes indoor-employment programmes
since their objective was mainly qualification, rather than preparation for
the labour market.
The best known programme is the one in the Zutphen juvenile prison.

Together with the Centra Vakopleidingen, a Dutch vocational training in-

stitute carrying out training programmes for the labour service organisa-

tions, several vocational training programmes are carried out in this prison.

Juvenile delinquents could follow various courses, for example in brick-

laying, carpentry, welding and car mechanics. Employees from the prison

taught the juveniles the practical skills and teachers from the Centra Vak-

opleidingen came to the prison to examine the juveniles in the courses

they had taken. The examinations are in accordance with Dutch Qualifi-

cation Standards, and the acquired certificates are not traceable to a penal

institution.

It will be obvious that these programmes differ from most of the regular
programmes in prison, which consist mainly of prison labour and prison
education. The prison education programmes are usually restricted to adult
education programmes and the main objective for prison labour was (and
still is) to generate lome income for the prison itself.

Although the vocational training programmes were much more prisoner-
oriented than the other programmes, it is important to stress the fact that
these programmes are not indoor-employment programmes. The prisoners
who have followed the courses, are better qualified for jobs, but they are
still without prospects after their release. As one of the employees once
stated: "[t]hese boys are well trained and well qualified at the end of their
sentence, but because of the stigma of the criminal record, there is still an
unbridgeable gap to the labour market".

Apart from the programmes just discussed, the Dutch prison system has
a history of `open institutions' where long-term prisoners stay during the
last few months of their sentence. Activities in those prisons are mainly de-
signed to support social re-integration. Nevertheless, the labour activities
have more to do with generating a profit for the penai institution than with
a consistent plan to re-integrate the prisoner. Of course, work experience
could contribute to the re-integration process, but it differs a lot whether
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work is meant as an apprenticeship, or whether it is just a way to provide
cheap labour.

You might say that it was not until the early 1990s that several prison
administrators considered it within their competence to carry out actual
indoor-employment programmes. Two of those pioneers are the Amster-
dam renrand house De Havenstraat and the Penitentiary Training Institute
`De Corridor' in the south of the Netherlands. Since these two pioneers
started in 1991 and in 1992 with their indoor-employment programmes,
more and more penal institutions have started their own vocational guid-
ance programmes. Last year over 25 prisons carried out more than thirty
vocational guidance programmes. This momentum brought about two mod-
els of indoor-employment programmes: labour-market demand-oriented
programmes and labour-market supply-oriented programmes.

In the first form of indoor-employment programmes the demand for
employees on the labour market is the starting point for a vocational guid-
ance programme. The programme in the Amsterdam remand house is an
example of such a programme. It was originally called the `Roustabout'-
project. In 1991, the `Roustabout' training was developed. In this course,
candidates are trained to work in the offshore industry. The two latest
vocational training courses at De Havenstraat have proved to be the most
successful; these are called `Under Pressure' and `Half-Way Home' and
they train people for work in industrial cleaning positions (Hoogendam
1997). In addition to these courses more courses have recently started in
co-operation with employers in catering services, domestic cleaning, and
metal work. These programmes are all of extremely short duration, the
average being six weeks, and they are characterised by strictly individual
and intensive guidance and support.

In the second form of indoor-employment programmes, the target-group
itself is the starting point for a vocational guidance programme. The voca-
tional guidance programme `Inside Out' ('Binnenste Buiten') is an indoor-
employment programme based on this principle. In 1994 an experiment
based on a similar starting point was set up, called the Juvenile Work
Institutions, the JWIs (Jeugdwerkinrichtingen). Both programmes have re-
cently been evaluated (Spaans 1997).

Although the starting point of the first group of programmes differs
from the second group of programmes, there are a lot of similarities in the
methodology used, the so-called `Individual Employment Counselling'.
This is a way of carrying out a Vocational Guidance Programme and is
based on seven parameters, which have been drawn up in the Manual
into Employment, that was published by the Dutch Agency of Correctional
Institutions (Beun and van Hoorn 1996):
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the maximum duration of an indoor-employment programme is eigh-
teen months;
all activities have been co-ordinated beforehand in an individual vo-
cational guidance plan;
the Individual Employment Counsellor (IEC) is responsible for di-
recting and implementing the indoor-employment programme;
the programme is linked to a demand for labour on the labour market;
the programme means performance of all work activities; it is a multi-
disciplinary programme;
the involvement of employers is an inextricable part of the programme.

Duration of Eighteen Months

When a person is in detention, he or she has certain expectations about
`the world outside'. Those expectations usually run high, even too high. In
order to start a programme with the right lense of reality, it is important not
to start an indoor-employment programme earlier than twelve or eighteen
months before the end of the sentence. Apart from prisoners' own expec-
tations, the reality `outside' changes rapidly while people are in prison.
Relationships are broken up, houses happen to be cleared, and the hoped
for job is given to someone else. These aspects make it very difficult to
plan ahead more than a year and a half. The progranune in the Amsterdam
remand house starts six weeks before the participants are released, and the
counselling continues for several months (and sometimes even more than a
year) after release. The programme of the Juvenile Work Institution (JWI)
lasts a year and a half at the most, and three to six months of this period
are executed outside of prison.

An Individual Vocational Guidance Plan

The individual vocational guidance plan forms the backbone of the indoor-
employment programme. It should be a tight, but flexible, guideline, more
or less like a railway timetable. One has to know when, why and what
should be done, but one always has to be prepared for delay. This plan
not only includes the dates that people are transferred to other prisons, but
allo the actions that are to be taken after the transfer. This means that the
Individual Employment Counsellor is familiar with the possibilities and
the restrictions of the institution to which the participant is transferred.
In the `De Havenstraat'-programme the realisation of the total vocational
guidance plan is monitored by the same Individual Employment Counsel-
lor. The choice for implementing a vocational guidance programme this
way implies that there will be no handing over within the scope of transfer.
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Actually the JWIs are monitored more or less in the same way. The intake
of the participants is done by an Individual Employment Counsellor, to-
gether with a probation officer. They stick to `their clients' from the intake
onward, until the end of the programme (including the part outside the
prison).

It is not mandatory to carry out this individual vocational guidance
plan from start to finish of the programme. This will be practically un-
feasible most of the time. However, in that case it is even more impor-
tant to develop a consistent vocational guidance plan, in order to prevent
misunderstandings somewhere along the line.

The Individual Employment Counsellor

The Individual Employment Counsellor is usually called a Vocational Guid-
ance Officer in English-speaking countries, but the two concepts are not
completely analogous. Although there are a lot of similarities, the respon-
sibility of an Individual Employment Counsellor includes more than just
the transition to employment. The most important role of the Individual
Employment Counsellor is to build a relationship with the participant,
based on mutual trust. As stated above the Individual Employment Officer
is also responsible for directing the vocational guidance plan. He or she
has to make sure that all activities are geared to one another. First of all
this will mean fine-tuning the activities in the penal institution in which
the participant is incarcerated. Secondly it means fine-tuning activities
following the detention. These include preparations for housing, prepa-
rations for re-establishing relationships, preparations for gambling or drug
addiction programmes, as well as preparations for the actual transition to
work. The above mentioned are only a few examples of the activities which
the Individual Employment Counsellor directs. The `De Havenstraat'-
programme, as well as the JWI-programme, works along these lines. In
De Havenstraat the Individual Employment Counsellor works by him-
self, which makes the programme vulnerable. On the other hand, the par-
ticipants are really attached to their Individual Employment Counsellor,
because he takes care of things and he realises the `impossible'. In the
JWI-programme, there are always two Individual Employment Counsel-
lors, which corresponds to the idea that there is one Vocational Guid-
ance Officer and a Probation Officer acting together. Most important for
both programmes is that counselling continues after the sentence has been
served. This is an important characteristic feature anticipating the `Penai
Programmes' under the new Penal Law.
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Linked to the Labour Market

Linking the indoor-employment programmes to the labour market seems

obvious. Nevertheless it is important to emphasise this issue. As stated

above, there is a distint difference between labour market demand ori-

ented programmes and labour market supply-oriented programmes. It

seems to be much easier to carry out a labour market demand oriented

programme than a supply-oriented programme. After all, when a demand

for employees is anticipated, the jobs for participants are waiting for them.

However, it is far more complicated than that. For one thing, it entails em-

ployees being involved in the programme during the detention stage. They

have to be convinced of their profit beforehand. The `De Havenstraat'-

programmes are based on this principle, and only two courses a year with

closed groups are started. The curriculum for the programme is drawn up

together with the employers.

The JWI-programmes are labour market supply-oriented programmes,
so they are based on personal qualifications and personal desires. Partici-
pants are educated and trained according to their own capabilities. Antici-
pating their release, the JWI Vocational Guidance Officer tries to match
the participants' capacities with the labour market possibilities. Never-
theless, both programmes are labour market oriented. The actual advance
towards employment is the focus of both programmes. It is, however, im-
portant to be aware of the fact that the JWI-programmes pretend to be
indoor-employment programmes, but are actually vocational training
courses. Again, they are significant and useful programmes in the course
of someone's detention, but they are definitely not indoor-employment
programmes.

Performance of the All Work Activities

A Vocational Guidance Programme contains many distinguishable aspects.
Within the scope of the trans-national programme `Entrance' (see below)
the project group describes 34 areas to be assessed for their possible in-
terference with smooth job mediation. In order to draw up a consistent
indoor-employment programme, it is very important to gain insight into
all impediments. The Individual Employment Counsellor outlines which
actions should be carried out and when. This could mean that several ac-
tivities are set into motion simultaneously, and other activities necessarily
follow each other up. This issue is very closely tied in with the next; the
multi-disciplinary nature of the programme.
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A Multi-Disciplinary Programme

The large number of areas to be taken stock of (34) implies that the Individ-
ual Employment Counsellor needs to delegate several activities to others.
Although the Individual Employment Counsellor remains approachable
for the participants and the officers involved, he or she has to depend on
the professionalism of other people.

In the JWI-programme, there is already a separation between employ-
ment related issues (education, training, apprenticeships and job media-
tion) which are dealt with by the Vocational Guidance Officer and the
social services (housing, debt-restructuring, budget counselling, therapeu-
tic support) which are handled by the Probation Officer. One of the two,
however, has insight into the overall programme, like the Individual Em-
ployment Counsellor. In the `De Havenstraat'-programme, the Individual
Employment Counsellor for example contacts the municipal housing de-
partment, and/or a drug rehabilitation centre, and/or a debt-restructuring
organisation, in order to organise these specific issues.

Involvement of Employers

The involvement of employers is a crucial topic. Although it is more or
less ensured in the link to the demand for labour on the labour market,
there are some differences. Linking the programme to the labour market is
sub-ordinate to involving employers by executing the indoor-employment
programme. Since the employers provide the participants with jobs, it is
very important to involve them in the programme as early as possible.

CO-OPERATION IN EUROPE

In recent years, several collaborations related to indoor-employment pro-
grammes have been developed between the Dutch Agency of Correctional
Institutions and other European penal institutions and European Prison
Administrations. Most of those co-operative endeavours arose from the
possibility to raise European funding to develop either indoor-employment
programmes in penal institutions or to develop pre-conditions on the prison
administration level.

Both the penal training institution `De Corridor' and the penetentiary
juvenile institution in Zutphen developed programmes under the EU
`Horizon'-funding. `De Corridor' developed co-operation with prisons in
the United Kingdom - HM Young Offender Institute Deerbolt - in Bel-
gium with the Penal Institution Hoogstraten and in Germany with Jugend
Strafanstalt G^ttingen. The NACRO (National Association for the Care
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and Resettlement of Offenders) from the United Kingdom participated in
this programme.

The penitentiary juvenile institution in Zutphen developed co-operation

with France and Italy under the EU `Horizon'-funding. In 1995 and 1996,

the prisons for women in Breda and Sevenum ('Ter Peel') shared expe-
riences with the women's prison Mount Joy in Ireland and in the United

Kingdom with NACRO, under the EU 'N~-funding (New Opportuni-

ties for Women).

Since the Dutch Agency of Correctional Institutions has formalised the
indoor-employment programmes within the scope of policymaking, it has
found other prison administrations along the same lines. It is of great value
to share the developments in this area not only with other prison adminis-
trations, but also with non-governmental or private organisations, and with
the representatives of other Ministries.

In the Netherlands the prison administration has created a partnership
with the PSW (Provinciaal Steunpunt Werkgelegenheid) - the Provincial
Employment Support Centre - located in 's-Hertogenbosch. Among other
national advisory tasks, the PSW fulfils the role of co-ordinator in several
trans-national programmes. In 1995 and 1996 the programme `Making
Standards Work' was executed together with the people of the Prison De-
partments in Belgium, Finland, the United Kingdom, Catalunya (Spain),
Lower Saxony (Germany) and Ireland. The programme contributed to a
systematic exchange, implementation and research of results of successful
methods (Luyben and Verhoeven 1996).

In 1996 the trans-national programme `Entrance' started its activities.
Together with several Dutch organisations, trans-national partners in this
EU `Leonardo da Vinci'-funded programme are the Finnish Prison Ad-
ministration, the Greek organisation ARSIS (Association for the Support
of Youth), the German organisation BFW (Berufsfortbildungswerk), and
NACRO from the United Kingdom. The aim of this programme is to de-
velop effective instruments for the diagnosis of and allocation of training
to disadvantaged youths.

In 1997 `De Corridor', together with their partners from the former
Horizon programme, started the REAP-project, also under the `Leonardo
da Vinci'-funded programme (REAP stands for Research and Analyses
of Prison Education). The objective of this programme is to analyse the
influence and impact of prison education on employability.

In 1998 the European Offender and Employment Forum (EOEF), an
expert group on the subject of in-employment programme's for offenders,
will receive legal status as a foundation under Dutch Law. The EOEF is
a body of experts, whose members are concerned with offenders and em-
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ployment issues. Its activities are also financed by the European Commis-
sion DG V. The Dutch Ministry of Justice is represented on the board and
supports the activities of the EOEF (seminars, newsletters, handbooks).

PENAL TRAINING CAMP `DE CORRIDOR' - AN EXAMPLE OF GOOD

PRACTICE

Project: Inside Out ('Binnenste Buiten')'

The objective of the programme is: development and implementation of
methods and structure for guiding young prisoners onto the labour market.
Short-sentenced offenders aged between 18 and 23 years of age are the
target group. Parties involved in the programme are: the Provincial Em-
ployment Support Centre (PSW), De Corridor Penal Training Camp, the
Centre for Vocational Guidance and Training, the National Foundation for
Probation and After-Care Services.

Context

Finding a job is extremely difficult for young ex-offenders. The majority
of these young people has a low level of education. They are often without
even a basic qualification for the labour market. Apart from this they also
have to deal with other problems after their release: housing, finances,
social adjustment and stigmatisation. Thus young ex-offenders often have
`multiple handicaps'. This calls for extra supervision and guidance. How-
ever, until recently there were no adequate instruments for guiding these
young people into employment. The staff of the semi-open institution `De
Corridor', which forms part of the Oosterhoek Penal Institutions, was also
aware of this in their attempts to re-integrate the ex-offenders successfully.
In `De Corridor' they had indeed already started with methodical group
work as a means of influencing behaviour. The instruments used were
forestry work, playground construction and sports. After release from the
penal institution many of the youngsters were seen to relapse into their
old Nabits. The institution therefore made an attempt to prepare the young
people for a return to society by means of non-formal education and work
experience places. However, this also failed to produce the expected re-
sults. This was partly due to the fact that the supervisors usually completely
lost sight of the prisoners after their release.

With a view to developing an adequate instrument for guiding young
people into employment, the institution got in touch with the Provincial

1 The main text of this section is an adaptation of Making Standards Work (Luyben and
Verhoeven 1996).
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Employment Support Centre (PSW) in 1992. The PSW is a service insti-
tute for labour adjustment and assimilation. It provides third parties with
information and advice. The PSW also develops and examines instruments
for guiding people into jobs. These two bodies have jointly set up the 'Bin-
nenste Buiten' (Inside Out) project. In preparation for the project a pilot
survey was carried out about activities for guiding young people onto the
labour market in other semi-open penal institutions. Recommendations for
setting up Inside Out were made based upon the information gained about
bottlenecks and conditions for success.

Target Group

The inmates of `De Corridor' are young men aged between 18 and 23,
whose (remaining) sentence does not exceed eight months, with little risk
of recidivism and reasonable prospects for rehabilitation. The young men
must also be physically fit, and mentally receptive to spending a period
of time in a semi-open institution such as `De Corridor'. About half the
population in `De Corridor' is of foreign origin.

Recruitment and Selection

Young offenders are only admitted to the project after a strict internal
selection procedure. The candidate is exhaustively screened regarding his
wishes, past experiences, (in)abilities, motivation and perseverance. Moti-
vation, perseverance in a hostile social environment, and chances of suc-
cess are the most important criteria in the selection procedure. From the
beginning of the project at the end of 1993 up to January 1, 1996 some 240
participants entered the project. Of these participants 51% is of Dutch ori-
gin. The non-indigenous participants consist mainly of boys of Moroccan,
Turkish, Antillian and Surinam origin. Sixty-six per cent of all participants
have not finished any education and have no work experience.

Project Organisation

Formally speaking the Inside Out project falls under the responsibility of
the governor of the Oosterhoek Penal Institutions. The Inside Out project is
directed by a management team, which consists of the director of De Cor-
ridor and an advisor from the PSW. The director of the institution manages
the administration and lees to the daily operations of the project. The sector
manager of the PSW is responsible for the content and the methodological
and structural development of the project.

The management team is assisted by a Regional Advisory Group, which
meets once every six weeks. The members of this group are: representa-
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tives of the Employment Agency, the Centre for Vocational Guidance and
Training, the Public Prosecutor, the Probation and After-Care Service, the
Prison System and PSW. Through this network, information about all sorts
of developments within Inside Out are passed on to the rank and file. In this
way the network is maintained.

The daily operations of the project are taken care of by the Inside Out
team, which consists of a network co-ordinator, two staff members for
individual employment counselling, a member of the Employment Agency
staff and a general careers counsellor. The implementation team is an inde-
pendent organisational unit within De Corridor. The IEC staff directs the
routes followed by the participants.

The Employment Agency representative is seconded to the Inside Out
project and maintains contacts with the Regional Employment Agencies
and the Vocational Training Centres throughout the Netherlands. The gen-
eral careers counsellor is particularly active during the intake phase of
the project. The network co-ordinator is the central reference point of the
project. He is responsible for the local network and for arranging training
and work experience places for the participants. He is also responsible for
the co-ordination of the staff of De Corridor.

PTK `De Corridor'

One hundred boys can be accommodated in the prison. Half the boys en-
tering the institution come from remand centres or other prisons. The other
half has been summoned and has reported to De Corridor. The prisoners in
De Corridor live in small units, accommodating ten boys, looked after by a
team of four or five supervisors. The idea behind this is that living together
in a group is in itself a learning process. During the week the programme
consists of sports, work, and non-formal educational activities on site. The
boys have on average one weekend leave once every four weeks. If the
offerader remains in the penai institution longer than three months, he can
take part in projects to guide him into a job, such as Inside Out.

The type of programme carried out in De Corridor is based on the length
of time the offender stays in the institution. The traditional programme
for prisoners who stay in De Corridor for less than three months consists
mainly of group work and so-called confrontational methods. Motivated
prisoners, who stay longer than three months and have finished the tradi-
tional programme, can make a start with training and activities to guide
them into a job. For these prisoners their detention period is `tailor-made',
as far as possible. This means that the offender himself can choose one
of the programmes available in De Corridor. However, a non-committal
attitude on the part of the offender is absolutely out of the question. After
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an offender has chosen a programme, he is obliged to follow it through.
One of the programmes which can be chosen is a project within the Inside
Out framework.

Discharge

Before the participant is discharged from the prison, the project's IEC
staff have already been in touch with various bodies in the participant's
home-environment, such as schools, the JWG organisation, the employ-
ment agency and/or social services. The transfer of the responsibility for
the young person to an institution of this kind outside the prison is dis-
cussed with representatives of the bodies in question. The purpose of this
transfer is to prevent possible impediments in the continuation of the routes.
The IEC staff member accompanies the participant on a visit to the bodies
with which he will be involved after his release. The idea is that such visits
will strengthen the participant's confidence in a new environment.

Before discharge the participant's so-called `very important person'
(VIP) is approached. This is a confidant in the immediate circle of the
offender, who can play an important and stimulating role in his life. It is
often the father or mother, an older brother or sister, the girl friend or a
student counsellor. This person also plays a part in the transfer. The most
important role of the VIP is to be available as a counsellor both for the IEC
staff and for the young person. To do this the VIP must fully support the
Inside Out project. The hope is that in this way the aftercare will have a
solid social base.

After-Care

The after-care, which lasts for about six months, consists principally of the
exchange of information and the transfer between the route supervisor and
the contact persons at the school, the employment office or the place of
work, and of course the VIP. The IEC staff maintains contact with the ex-
prisoner himself, often by telephone. The work experience gained during
the detention period, is rewarded with references.

Everything that has happened to the participant during the route is reg-
istered by the IEC staff in a client monitoring system. This enables every
supervisor, inside or outside the prison, to check at any given moment how
the route has progressed up until then. In the event of problems, the Inside
Out team tries to take action as quickly as possible. In principle the IEC
staff only terminates the after-care after the participant has been placed in
a job. The final placement is done by the employment office in the region
where the ex-offerader lives.
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TABLEI

Resuits of the Inside Out project (1994-1996); 240 participants.

Period (in months) Number %

Finished successfully 10 163 68

Dropout during detention 2 51 21

Dropout during after-care period 6 17 7

Stilt in programme after January 1996 4 9 4

Source: Spaans (1997).

Reach

The reach of the Inside Out Project is not yet as extensive as the Inside
Out team would wish. Up tilt now the project has only reached the young
inmates of De Corridor, who meet certain criteria. However, throughout
the Netherlands, there are many more offenders who could profit from
the project. Young people in secure and open prisons could join an Inside
Out route, if the different penal institutions in the Netherlands were to co-
operate more closely with one another. At the moment, however, the active
policy to further co-operation (especially) at the regional level, and on the
other hand the need to have a nationally coherent system, is growing.

Internal Effectivity

The length and content of a route in the Inside Out project is variable,
depending on the wishes and possibilities of each individual participant.
In principle the route starts after the selection and ends with a period of
after-care after placement in a job (see Table I).

During the after-care period the participants often leave the project
involuntarily, because they have been removed on account of certain inci-
dents, such as excessive aggressive behaviour, drug abuse, etcetera. After
all, the immediate environment of the project is a prison where strict rules
apply to all the inmates. Another cause of dropout is lack of motivation. In
spite of the thorough selection and intake procedure, these youngsters had
not fully appreciated beforehand what participation in the project would
involve.

External Effectivity

Table II shows that a reasonably high percentage of this very difficult target
group did find a job after finishing the route. It should be noted that this
includes boys who found a JWG-job after the route. The most successful
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TABLE II

Contents of guidance trajectories of 240 participants.

Number %

Education 40 17

Work 93 39

Education + work 28 12

Regular programme long-stay pavilion 79 33

Total results 240 100

Source: Spaans (1997).

TABLE III

Situation shortly after leaving PTK `De Corridor' for 189 participants.

Number %

Education/work 101 53

Registered at the employment agency 46 24

Transferred to another institution/programme 25 13

No longer have work/education 7 4

Temporary returned to native country 4 2

Unknown 6 3

Total results 189 100

Source: Spaans (1997).

ex-prisoners found a job for 38 hours a week, initially with a temporary
employment contract. Of the participants who left to start a job, seventeen
found jobs in a technical, craft or industrial occupation, for instance as a
welder or a car mechanic. Ten boys were placed in factories and eight in
care and service occupations, such as cleaners, shop assistants or workers
in the catering industry. The remaining youngsters ended up in occupations
varying from sailor to clerk. Table III shows the results for the participants
shortly after leaving De Corridor.2 Table IV shows the results six months
after leaving De Corridor.

2 Total 240 participants, 51 dropped out during the detention period, so results for 189
participants.
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TABLE IV

Situation six months after leaving PTK `De Corridor' for 189 participants.

Number %

Education/work 114 60

Registered at the employment agency 24 13

No longer have work/education 10 5

Dropped out during after-care 17 9

Still in after-care programme 4 2

Unknown 20 11

Total results 189 100

Source: Spaans (1997).

Secondary Effects

The Inside Out project is unique within the prison system and has been
copied on a national scale. There is interest in the methodology of the
Inside Out project from other penal institutions. The European Social Fund
has allocated a budget to support projects such as Inside Out in the prison
system. The success of Inside Out was one of the reasons for doing so.
The programme has also stimulated greater regional involvement in the
re-integration of ex-offenders.

Cost Aspects

The direct cost of a participant in Inside Out amounts to NLG. 111.95
per day, of which NLG. 49.69 is subsidised. Virtually everything which
is directly connected to the project is paid out of this sum: education, the
self-confrontation method, co-ordination, the employment counsellor, su-
pervision, the heads of departments, the Adult Vocational Training Centre,
etcetera. The Inside Out participants can also make use of the facilities
available to all the prisoners, such as social work, probation and after-care,
etcetera.

Barriers

Contacts with trade and industry are slowly being established by the project
supervisors. Normally, the prison system does not have this type of contact.
At first the employers were somewhat hesitant about employing a prisoner
or ex-prisoner. Thanks to intensive information about the project, positive
experiences of employers with Inside Out youngsters, a personal approach,
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and the employers' sense of social responsibility, it was possible to find
enough work experience places for the project participants.

DEVELOPMENTS IN THE NEAR FUTURE

There are three major developments which will influence the policy of the
prison services aimed at enlarging the employability of prisoners signif-
icantly in the near future. In the first place new legislation is expected to
come into force in 1998, that will increase the possibility for labour-market
oriented programmes. In the second place public and political support for
labour-market oriented programmes is growing. In the third place the tar-
gets imposed on the prison services by the Ministry of Justice tend to be
enhanced every year. In the following paragraphs these developments are
elaborated.

New Legislation

The new legislation that most certainly will come into force in 1998 is the
new Law on Penitentiary Principles. Besides a renewal of the legal position
of prisoners, this law will introduce a legal base for so-called penal pro-
grammes. These are external programmes for prisoners who have served
50% of their prison sentence of more than a year, whereas unconditional
preliminary release is only possible after two thirds of the sentence has
been served. The programmes, which last at least 26 hours a week, are
exclusively for prisoners who are fit and motivated to participate, and they
will consist of activities that contribute to the re-integration of prisoners.
This will create the possibility for a vast range of programmes for various
categories of prisoners. Training on the job as a final stage of labour-market
oriented programmes is expected to be a substantial part of these penal
programmes.

In the second place new legislation is in preparation to open up social
security benefits for prisoners participating in a penal programme. Primar-
ily this will provide supply for the costs of living during these programmes.
Additionally, this allows these prisoners to participate in community pro-
grammes for the long-term unemployed.

GROWING PUBLIC AND POLITICAL SUPPORT

The second major development is the growing public and political support
for labour-market oriented programmes and for employing ex-offenders.
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Besides possible altruistic motives, this development is clearly influenced
by the forecasted shortages on the labour market. Representatives of the
employer organisations have recently expressed their interest in employing
ex-offenders and have pointed out several opportunities. On the whole, the
widely held conviction that no good can come from detention other than
punishment, seems to be diminishing somewhat. Remarkable in this per-
spective is the emerging political support for abolishing the total exclusion
of ex-offenders from the public service.

Enhanced Targets

For both budgetary reasons and to ensure sufficient effort to produce suc-
cessful results, the targets to be met by the prison services concerning
prisoners in re-integration programmes will be enhanced over the next
couple of years. As a result of the policy guidelines which limit the cat-
egories of prisoners where double bunking can be applied, the growing
need for capacity can only be met by increasing the number of cells, or by
increasing unconditional preliminary release. In order to avoid the Jatter,
and yet moderate the number of extra cells to be built, the Minister of
Justice has imposed targets for the number of prisoners concluding their
detention period with penal programmes that amount to one third of those
sentenced to a prison for one year or more. In practice this means the
labour-market oriented programmes can no longer be restricted to the most
highly motivated and well equipped prisoners, but must be broadened to
include ex-offenders in their target groups, who need more preparation for
the labour market than just vocational training and on-the-job training. The
initial assessment can no longer focus on the candidate's actual capacities,
but must also include the person's potential.

To reach higher targets it will also be necessary to give more atten-
tion to the development of programmes in prisons that help prisoners to
develop basic skills, for it is clear that for most of the prisoners the en-
trance conditions for the existing indoor-employment programmes pose
too high a barrier. Common to all these developments is the fact that even
more emphasis must be put on co-operation with a wide range of external
partners. The co-operation with both the prosecution and the probation
services must be intensified and co-operation with local authorities and
future employers must be established.
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ALFRED HAKKERT

NO MORE EXCUSES: A NEW APPROACH TO TACKLING YOUTH
CRIME IN ENGLAND AND WALES; A SUMMARY

INTRODUCTION

In the autumn of 1997 the British Home Office issued three consultation
papers inviting those concerned to give their views in response to proposals
for a radical reform of the youth justice system in England and Wales. The
proposals took on a more definitive nature with the publication in Novem-
ber 1997 of a White Paper entitled No More Excuses: A New Approach to
Tackling Youth Crime in England and Wales. No more excuses are to be
made, then, either for the ineffectiveness of the youth justice system or for
the young offenders who end up in the system. In his preface, the Home
Secretary Jack Straw even refers to the `excuse culture' that has grown in
the youth justice system: the White Paper draws a line under this.

The editors of the European Journal on Criminal Policy and Research
would like to encourage the debate on the British proposals concerning
youth crime. In respect of this, an extended summary is published in this
issue. In the next issue comments on these proposals will be published. The
summary was made by Alfred Hakkert of the Dutch Ministry of Justice.'

In 1996 the Audit Commission found grave defects in the present youth
justice system. It is inefficient and expensive when it comes to tackling
youth crime, and fails to deal with the disorder caused by young offenders.
It does not make enough effort to lead youngsters from a life of crime
towards more constructive activities, with the result that they repeatedly
pass through the youth justice system. The goals of the reform programme
are:

a clear strategy to prevent offending and re-offending;
to encourage young offenders and their parents to take responsibility
for their offending behaviour;
earlier, more effective prevention;
faster, more efficient procedures from arrest to sentence;
partnership between the agencies involved to improve the effective-
ness of the system.

1 The complete White Paper can be found on the Home Office Internet site (http:
www.homeoffice.gov.uk) or can be ordered from the Home Office.

O European Journal on Criminal Policy and Research 6: 279-291, 1998.
© 1998 Kluwer Academic Publishers. Printed in the Netherlands.
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These measures are to be embodied in the Crime and Disorder Bill. The
White Paper allo puts forward some proposals for consultation on a proto-
col focusing on preventing criminal behaviour. The main proposals, how-
ever, involve changing the culture of the youth court.

The various proposals in the White Paper are summarised below. Some
of them are outlined in less detail in the White Paper than they were in the
consultation papers: from time to time the White Paper refers to these for
clarification. The same approach is adopted here.

A CLEAR STRATEGY

Principal Aim of Youth Justice System and Duty of the Agencies

Until now, according to the White Paper, the youth justice system has
been split between two ideas that were actually regarded as incompatible:
looking after the young person's welfare on the one hand, and protecting
the public, punishing offenders and preventing crime on the other. This
confusion has resulted in a locs of public confidence in the youth justice
system. But there is no longer seen to be any conflict between looking
after the young person's welfare and preventing him from re-offending:
by tackling criminal behaviour we are enhancing the individual young per-
son's welfare as well as protecting the public. Preventing crime must be the
principal aim of the youth justice system and the duty of those working in
it. The Crime and Disorder Bill will make this a statutory duty. In practice,
for example, this duty could result in avoiding unnecessary delay in trying
a young offender's case so that he does not re-offend while awaiting the
court's decision.

It is proposed that the principal aim of the youth justice system and
the duty of agencies in the system be backed up by certain non-statutory
objectives for those agencies, involving:

- fast-track justice;
- confronting young offenders with the consequences of their offending

for themselves and their family, their victims and their community;
- punishment proportionate to the seriousness and persistence of of-

fending;
- encouraging reparation to victims;
- reinforcing the responsibilities of parents;
- helping young offenders to tackle problems associated with their of-

fending and to develop a lense of personal responsibility.
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A new protocol will set out in more detail how the agencies should work
together to achieve the objectives, as well as offering guidance on how to
achieve the principal aim.

Tackling the Causes of Youth Crime

Clearly, the search for the causes of youth crime has not yielded simple
answers about cause and effect. A number of risk factors have been found
which may be offset by positive influences such as good parenting. Risk
factors that have been linked with youth crime include: being brought up
by criminal parents; growing up in a family with multiple problems; poor
parenting; poor discipline in the family or at school; truancy; and asso-
ciating with delinquent friends. Two major factors are persistent truancy
and associating with offenders, hut the most important factor is the young
person's family life, including parenting.

Not enough is being done at present to prevent children and young
people becoming involved in criminal and anti-social behaviour. To set
about preventing youth crime we need to start as soon as possible, and
the prevention must be targeted. This is not to say that government should
involve itself in every aspect of family life or dictate to parents how to
raise their children, hut it can help parents recognise their responsibility to
give their children a Bood upbringing, e.g. by making them aware of the
difference between right and wrong.

Prevention in Practice

In practice the government is doing a lot to help families, children and
the community, e.g. by supporting families, preventing social exclusion,
helping children to achieve at school and providing job opportunities for
young people. These policies have a broad social impact, hut they also
help in tackling juvenile crime. There is a need, however, for specific ac-
tion to prevent youth crime, and the government intends to build on these
measures, with:

- grants for education support and training, which provide money for
drug education and crime prevention programmes;

- the `Safer Cities' programmes and Crime Concern's youth crime pre-
vention work;

- work with the National Neighbourhood Watch Association and the

National Association for the Care and Resettlement of Offenders

(NACRO) to encourage young people to be part of the solution to
crime.
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Prevention will only work if there is a partnership between local agencies.
The Crime and Disorder Bill will contain measures to ensure that local
partnerships exist across England and Wales to combat crime and disorder.
It will place a joint duty on local authorities and the police to establish
statutory partnerships. Local authorities will also have a duty to consider
the crime and disorder implications of all policies.

Tackling Drug and Alcohol Misuse

Drug and alcohol misuse are problems which are linked to juvenile crime.
They not only affect youngsters' health, they can seriously disrupt their
education and lead to anti-social behaviour and a lifetime of criminality.
There is great concern about under-age drinking. The Crime and Disorder
Bill will help youngsters whose offending is linked to alcohol or drug
misuse to break their habit and turn away from crime. It also provides for
the introduction of Youth Offender Teams (YOTs) in England and Wales.
Each YOT will include a representative from the local health authority,
to ensure that expertise on alcohol, drugs and mental health problems is
accessible to those dealing with young offenders.

For offenders aged sixteen or over who take drugs, the Crime and Dis-

order Bill will provide a new community penalty, the drug treatment and

testing order, enabling the progress of drug-misusing offenders who are

undergoing treatment as part of their sentence to be monitored. Offenders

who undergo treatment under the order may be obliged to subtuit to regular

testing.

REINFORCING RESPONSIBILITY

To respond effectively to youth crime, we must stop making excuses for
children who offend. Children must learn to take more responsibility for
their actions as they grow older, and the responsibility of parents should
not disappear as their children approach adulthood. The responsibility of
young offenders (and their parents) must be reflected in the law.

`Dolf Incapax'

The first step is to drop the common-law assumption that children under
fourteen are not capable of distinguishing between right and wrong. If a
child cannot make that distinction it is not capable of criminal behaviour,
in other words it is `incapable of doing evil' (doli incapax). In the juvenile
law of England and Wales the lower limit of criminal responsibility is ten
years of age. Because of the principle of doli incapax children can only
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be convicted if there is a clear demonstration of wrongful intent - more
than just naughtiness. In practice this can cause serious problems for the
prosecution, e.g. resulting in the case being dropped for lack of evidence.
To remove these practical problems the dolf incapax principle needs to
be abolished. It is not the age limit that is at stake here but the principle.
The first of three consultation papers (Tackling Youth Crime) explained the
government's proposal to abolish the principle: by doing this, the British
government wants to give a clear signal that children can be held respon-
sible for their actions from the age of ten. This does not mean, however,
that the distinction between young offenders and adult offenders is to be
dropped. The wider reforms to be made in the youth justice system take
proper account of the stages of development different young offenders
have reached.

Parental Responsibility

The second step is the introduction of the parenting order. This is based
on the idea that inadequate parental supervision and harsh or inconsistent
punishment are connected with offending behaviour. The purpose of the
order is to improve the parents' parenting skills and help them control
their children's behaviour. It will be available, for example, for parents of
convicted young offenders, parents who have been convicted of failing to
send their children to school and parents of children who have been made
the subject of a child safety order. The child safety order is a preventive
measure, according to Tackling Youth Crime; its purpose is to prevent chil-
dren under ten (below the age of criminal responsibility) from becoming
involved in a life of crime. The parenting order requires parents to attend
guidance or counselling sessions, and can impose other obligations, e.g.
taking the child to school or ensuring that it is at home at certain times.
It will apply for a maximum of three months as regards the sessions; a
maximum of one year is envisaged for the other obligations.

The parenting order will complement existing measures to support par-
ents. The UK already has lome promising schemes of this kind: Home
Start, for instance, uses volunteer parents to support families; an exper-
imental project by the Dorset Healthy Alliance promotes closer links be-
tween parents and schools to tackle problems such as truancy, bullying and
disruptive behaviour; and the Parent Network offers a thirteen-week course
for parents which aims to improve the quality of family life and reduce the
likelihood of family breakdown.
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Reparation

The third step is the introduction of the reparation order, meaning here
reparation to be made in kind, not financial recompense (a compensation
order already exists for the latter). Making reparation for the harm he has
caused forces the young offender to face up to his actions and see the
suffering he has caused. Victims stand to benefit from these orders: they
can receive compensation or have a chance to ask the offender why he
committed the offence. If the victim does not want reparation it may be
made to the community. The reparation can include apologising (in writing
or in person) to the victim or doing light work, e.g. cleaning graffiti or
repairing criminal damage, up to a maximum of 24 hours' work within
a period of three months. Once the order is available, courts will have to
consider imposing it in all cases where a compensation order is not made.
It should be available for all types of offence and for any young person,
starting with the first conviction, says Tackling Youth Crime.

EARLY, EFFECTIVE INTERVENTION

Besides punishing young people for breaking the law, serious attempts
need to be made to prevent criminal behaviour. For repeat offenders, pun-
ishments should be progressive.

Protecting Children under Ten

Research shows that the younger the age at which children begin to of-
fend the more likely they are to continue offending. More intervention is
needed, therefore, in the case of children under the age of criminal re-
sponsibility, which, as we have seen, is ten in England and Wales. Family
problems and inadequate parental supervision are mentioned as risk fac-
tors in children's offending. As already noted, the Crime and Disorder Bill
provides for the introduction of the parenting order to support parents in
raising children with behavioural problems. Another risk factor in chil-
dren's offending is associating with delinquent peers. Two measures are
proposed to protect children under ten against criminal influences.

The Child Safety Order

The child safety order is designed to prevent children under ten slipping
into a life of crime, and to nip any criminal or anti-social behaviour in the
bud. Under it the court will be able, for instance, to prohibit a child truancy
from school, or order him to be at home at certain times or to stay away
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from certain people or places. It could be imposed in conjunction with a
parenting order. It will be available in the family proceedings court.

Child Curfews

Children staying out late at night unsupervised can cause a good deal of
local disquiet, and they can egg one snother on in their anti-social or crim-
inal behaviour: this, according to Tackling Youth Crime, is the reason for
introducing local child curfews. The Crime and Disorder Bill will give the
local authority and police the power to impose a curfew for children under
ten, barring unaccompanied children from frequenting specified areas at
night. The curfew must not start before 9 p.m. and must last no more
than ninety days. Any local curfew will require the consent of the Home
Secretary.

The Final Warning

In many cases a police caution is enough to deter young offenders from re-
offending - but not in all. Cautions allo grow progressively less effective.
Often there is no follow-up, so the opportunity to put a stop to a criminal
career at an early stage is lost.

Under the Crime and Disorder Bill the practice of cautioning is to be
replaced by a new police reprimand and Final Warring scheme. The re-
sponses will be progressively more severe: a reprimand for a first offence
will always be followed by a Final Warning or criminal charges. If the
offence is serious enough, a Final Warning can be issued straight away,
and any further offence will automatically lead to criminal charges, except
where two years have pasled since the first offence and the subsequent
offence is minor.

The Final Warring actually comprises two parts: the idea is that it
should be followed, as a rule, by a community intervention programme,
the purpose of which is to address the causes of the offending, bring about
a change in behaviour and prevent further offending.

More Effective Community Penalties

The Crime and Disorder Bill provides for a new type of community penalty
for young offenders aged ten to seventeen, the action plan order. This in-
volves a short, intensive programme focusing on the specific causes of the
offending behaviour. The order is described in Tackling Youth Crime. The
plan will be tailored to the individual young offender, targeting offend-
ing behaviour and aimed at preventing further offending. The local YOT
will make proposals on what the order should contain: e.g. educational
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arrangements, compensation for the victim, a timetable laying down spe-
cific activities or ordering the young person to stay away from particular
areas.

Existing community penalties also need to be made more effective, and
it was with this in mind that Tackling Youth Crime made some proposals on
supervision orders. Amendments to the existing law will enable courts to
place any young person who breaches a supervision order, or who offends
during the course of it in non-secure accommodation for six months, if
living arrangements contributed to the breach or offence.

Custodial Sentences and Remands

The foregoing has focused on interventions designed to prevent crime.
For the most serious and persistent young offenders aged ten to seven-
teen, courts must also have the option of sentencing - and remanding - to
custody.

The secure accommodation facilities for young offenders and young
people remanded in custody are currently under review, as are the existing
regimes for young offenders. A custodial sentence should not be an end in
itself. The fundamental aim - in line with that of the youth justice system -
should be to prevent offending. Regimes should therefore be constructive,
so as to provide young offenders with better opportunities when they are
released back into the community.

Remand Facilities

The courts should have powers to remand young people, aged ten to sixteen
awaiting trial, to secure accommodation, where this is necessary to protect
the public. Currently courts may only order a secure remand for fifteen-
and sixteen-year-old boys, and only to Prison Service accommodation.
The Crime and Disorder Bill will empower the courts to remand certain
categories of young people to secure accommodation. `Vulnerable' fifteen-
and sixteen-year-old boys should not be remanded to prison if possible:
this applies to boys who are unsuitable because of their physical or emo-
tional immaturity or their propensity to harm themselves. Other boys of
this age, in the meantime, will continue to be remanded to Prison Service
accommodation. Prison regimes are being adapted to take account of the
young people's welfare.

A New Custodial Sentence

Various custodial penalties are currently available for ten- to seventeen-
year-olds. Two of these are to be replaced by a more constructive and flex-
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ible custodial sentence focusing on preventing young people re-offending.
These are: detention of two months to two years in a Young Offender
Institution for fifteen- to seventeen-year-olds, and the secure training order
for the detention of persistent twelve- to fourteen-year-old offenders in one
of the Secure Training Centres.

The new sentence is the detention and training order (DTO). With it the

government is focusing on post-release supervision and tackling the causes

of the criminal behaviour. It can be imposed on ten- and eleven-year-olds

who are persistent offenders, but only if the public needs to be protected

from further offending. It can be imposed on twelve- to fourteen-year-olds

in response to persistent offending, and on fifteen- to seventeen-year-olds

for any offence sufficiently serious to justify custody under the Criminal

Justice Act 1991. A DTO will be for a minimum of four months and a

maximum of two years. Half of the DTO will be served in custody, the

other half under community supervision. The young offender can influence

the length of time spent in custody: good progress may be rewarded with

early release, and poor progress could result in a longer custodial period.

A member of the YOT will be responsible for post-release supervision.

FASTER, MORE EFFICIENT PROCEDURES

The average time taken to try a young offender is too long, and this gives
particular cause for concern in the case of persistent offenders. The delay
is not only frustrating for the victims, it also increases the risk of young
offenders released on bail re-offending. Top priority is to be given, there-
fore, to halving the throughput time (from arrest to sentence) for persistent
young offenders.

Less Delay

There are substantial regional differences in the way cases against young
offenders are handled. The aim must be to follow best practice throughout
the country. The law needs to be amended if the throughput time is to
be halved, however. The consultation paper Tackling Delays in the Youth
Justice System put forward proposals for a comprehensive system of statu-
tory time limits for criminal cases involving young people: these are to be
brought in under the Crime and Disorder Bill.

Statutory Time Limits

Time limits for juvenile cases will be stricter than for cases involving
adults, and even more rigorous limits will be set for cases involving per-
sistent young offenders. Time limits will cover the period from arrest to
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sentence. No time limit will be set for the period of the trial itself, as
this could undermine the fairness of the court proceedings. Experience
with existing non-statutory time guidelines has shown that upper limits can
come to be seen as targets. That is why, in addition to statutory time limits
(which are upper limits), the government also proposes to introduce new,
non-statutory, performance targets. A new body, the Youth Justice Board
(see below) will monitor performance against these targets. Information on
this may be published to provide greater accountability.

PARTNERSHIP

The foregoing set out the plans for new interventions to protect the public
against criminal behaviour by youngsters. We now outline the new struc-
ture designed to improve the operation of the youth justice system. The
consultation paper New National and Local Focus on Youth Crime made
some proposals on this subject.

A National Framework

The Crime and Disorder Bill will establish a Youth Justice Board for Eng-
land and Wales with a fourfold remit: to monitor the operation of the youth
justice system, including the youth court and the YOTs; to advise the Home
Secretary on standards for the YOTs and juvenile secure estate; to dissem-
inate good practice; to advise the Home Secretary on the operation of the
youth justice system in delivering its aim. By monitoring the agencies' per-
formance in the youth justice system, the Youth Justice Board will create
more openness in the system and encourage greater accountability. In turn,
the Board will be accountable to the Home Secretary for the performance
of its functions.

New Local Partnerships

Young offenders often present multiple problems, e.g. drug or alcohol mis-
use, missed schooling or problems at home. It makes sense for these issues
to be tackled together, locally. The Crime and Disorder Bill will place a
duty on local authorities to ensure the provision of a YOT in partnership
with the other relevant local agencies. The other key agencies, e.g. the
police and health authorities, will allo be under a duty to participate. YOTs
will allo need to work with the courts and the Prison Service and, for exam-
ple, alongside the new community safety and crime reduction partnerships
to be established under the Crime and Disorder Bill. YOTs' functions will
include:
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work in support of the Final Warning and the community intervention
programme;
supervision of the new reparation orders and action plan orders;
placement of young people on remand in open or secure accommo-
dation;
supervision of youngsters who have been released from custody;

preventative work, including, where appropriate, supervising parent-

ing and child safety orders.

FURTHER REFORMS

In the foregoing we have seen what plans there are to encourage early,
pre-judicial intervention, how young offeraders can be made to take re-
sponsibility, and how the handling of juvenile cases can be speeded up.
But there are aspects of the youth courts in England and Wales that are
also capable of improvement.

In practice, all too often the youth courts give inadequate attention to

changing offending behaviour, as a result of certain structures and proce-

dures. The purpose of tbc youth court must change from simply deciding

guilt or innocence and then issuing a sentence, to looking at the circum-

stances behind the offending behaviour and then seeing whether it can be

changed. This requires a fundamental change of approach within the youth

court system.

Engaging with the Offender

It is vital to involve the young person and his or her parents directly in the

judicial process. Three measures are envisaged to achieve greater involve-

ment:

encouraging training for magistrates in direct communication with
the young defendant and his or her parents;
removing obstacles in the Magistrates' Courts Rules so that magis-
trates can question defendants about the reasons for their behaviour;
creating a more informal atmosphere in court.

Opening up the Youth Court

Youth courts are still too closed: present practice places too much emphasis
on protecting the identity of young offenders, at the expense of the victim
and the community. They should make more use of their discretion to lift
reporting restrictions following conviction, especially where the offence
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is a serious one or the offerding is persistent. In lome cases it may be
inappropriate to lift the restrictions, e.g. if this would result in revealing
the identity of a vulnerable victim. Guidelines will be issued on the matter.

Defence Services

Every defendant has the right to a fair trial, including a proper defence. He
can choose his own lawyer, or, if he cannot afford one, he can take advan-
tage of legal aid. At present, payment to lawyers is on a time basis. This
can provide a perverse incentive and result in delays in practice: lawyers
may Beek unnecessary adjournments, for instance. Thus the present pay-
ment systern runs counter to the objective of reaching speedier decisions
in the youth courts. One solution is to apply fixed-price contracting there.
The Legal Aid Board is currently planning pilots of contracts for criminal
defence services. Similar projects for youth court work would take some
time to devise.

A Change in the Culture of the Youth Court

These proposals could help bring about a significant advance over the
current operation of the youth court. But more radical action is needed
to maximise the impact of the youth court on young offenders and their
offending behaviour. The reforms build on the principles of restorative
justice, which are:

- restoration: young offenders apologising to their victims and offering
to make amends;

- re-integration: young offenders paying their debt to society and re-
joining the community;

- responsibility: young offenders - and their parents - facing the con-
sequences of their offending behaviour and taking responsibility for
preventing further offending.

Under the new approach, the most serious young offenders will continue
to be dealt with in a criminal court, but for less serious offenders there
will be a new, non-criminal, youth panel under the auspices of the youth
court. The new approach will allo try to involve young people more in
the proceedings. They will be encouraged to admit their guilt and face up
to the consequences of their behaviour. Victims will be involved in the
proceedings if they so desire. The new approach will also focus on pre-
venting young people from offending. In practice this will entail a number
of procedures, described below, which will apply to young offenders aged
ten to seventeen appearing before the youth court for the first time. They
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would not apply for serious offences as set out in the Children and Young
Persons Act 1933.

The New System

If the young person pleaded not guilty, a trial would take place with the
full range of disposals available under the Crime and Disorder Bill. If the
young person pleaded guilty, and it was his or her first court appearance,
the young person would be convicted and referred to a youth panel by way
of disposal.

The youth panel and the young person would draw up a `contract',
clearly setting out requirements of the offender and his or her parents.
These could involve making amends to the victim and tackling the causes
of the offending behaviour. The contract would always include an obliga-
tion to make reparation. This might be achieved through a letter of apology
or a meeting with the victim; by rectifying the damage; or through financial
compensation. No reparation would be made to an individual victim with-
out that victim's consent; in other cases the offerader could make amends
to the community. In addition, the contract might include requirements to
participate in particular activities, such as family counselling sessions or
drug rehabilitation courses, or to undertake unpaid work in the commu-
nity, comply with educational arrangements, or stay away from particular
places.

The contract would be enforced by the youth court. In the event of a
breach of contract the young person would be returned to the youth court
to be sentenced for the original offence. The young person would also be
returned if the youth panel was unable to agree a contract with him or her.

Who would sit on the youth panel? The members would be youth jus-
tice practitioners, e.g. magistrates, members of the YOT and police offi-
cers. Parents of young offenders under sixteen would be required to attend
the panel session. Absence without due cause would be a criminal offence.
Parents of offenders aged sixteen and seventeen would be encouraged to
attend. Victims would also be able to attend, though they would never be
compelled to have any contact with the offender.

Lastly, there would be no legal representation, as guilt would already
have been determined in court. Legal representation would get in the way
of the panel dealing directly with the young offender.

Ministry of Justice

DGPJS, Room H 1629

PO. Box 20301

2500 EH The Hague

The Netherlands
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NESTOR COURAKIS

FOOTBALL VIOLENCE: NOT ONLY A BRITISH PROBLEM

ABSTRACT. In this article several Greek studies on hooliganism are described. A research
group was formed under the direction of the author of this paper to research different
aspects of the problem. In view of this objective, seven particular projects were planned
and carried out, the principal one being that which was set up to investigate the behaviour
and attitudes of hard core fans.

KEY WORDS: attitudes, classification, football fans, hooliganism, socio-economic status

The aim of this article is primarily to present some results of field research
undertaken at the University of Athens on Football Violence at Greek
Sports Stadiums. The research was conducted between 1986 and 1988,
in the aftermath of the Heysel Stadium disaster in Brussels (May 1985), in
which 39 fans were killed and 425 were injured. The incident occurred not
as the direct result of hooligan activities but as a consequence of a weak
retaining wall suddenly crumbling after rampaging Liverpool fans charged
the fans of Juventus. In 1985 a European Convention on Spectator Vio-
lence and Misbehaviour at Sports Events was hastily brought forward and
delegates signed a declaration as a token that the Council of Europe was
determined to bring the situation under control. At that time, although the
problem of football violence and hooliganism in Greece could not be said
to be threatening, the beginning of the 1980s saw a discernible increase
and subsequent escalation of incidents involving fans; a phenomenon that
needed to be approached systematically and addressed accordingly.

OBJECTIVES AND ORGANISATION OF RESEARCH INTO GREEK

HOOLIGANISM

A research group comprising nine scholars (criminologists, sociologists,
statisticians etcetera) and thirteen under- or postgraduate students was
formed under the direction of the author of this paper to research different
aspects of the problem. In view of this objective, seven particular projects
were planned and carried out, the principal one being that which was set up
to investigate the behaviour and attitudes of hard core fans. A total of 319
young persons were questioned, almost all of whom were active members
of certain notoriously aggressive fan clubs affiliated to major football clubs

O European Journal on Criminal Policy and Research 6: 293-302, 1998.
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in Athens and Salonica (86.5%). The selection of subjects was thus based
not only on their assumed participation in supporter activities, but also
on the intensity of their emotional commitment to their clubs. Secondly,
a project was set up concerning participant observation in major sports
events. For this study, 84 football matches and thirteen basketbal) matches
were attended over a period of twelve months, to examine the role that
certain circumstantial factors (such as insufficient police vigilance) might
play in creating conditions conducive to acts of violence. Thirdly, a survey
(content analysis) of court cases involving sports violations was carried
out, in which 72 decisions concerning violent incidente at sporting events
over a five-year period were studied. In addition, a number of questions
were put to persons professionally involved in the problem. Referees, foot-
ball players, police officers detailed to maintain order in sports stadiums,
and sports journalists were invited to comment and give their views on
the subject. Thus, by delineating the main parameters of the problem and
localising the factors attendant to it, the research team endeavoured to build
up a global picture of football violence in Greece.

On completion of the main body of research, two additional Greek
projects were carried out. The first, over the period of 1991-1993, was
conducted by a team of sociologists and anthropologists at the `Panteion',
Athens University. Its principal object was to study hooliganism as a sub-
culture and lifestyle frequently associated with heavy metal and rockabilly
music in some of the `rougher' working class areas of the Athens re-
gion. The second was undertaken between 1993 and 1995, by a team of
researchers from the Technological Educational Institute, Department of
Social Work, in Athens. Research material comprised interviews with 100
active members of fan clubs from Athens and Salonica, whose attitudes
and behaviour were subsequently compared with an equal number of lens
involved supporters. Some of the findings of these papers will also be
described here.

MAIN FINDINGS OF THE RESEARCH

Preliminary Remarks

While not outside the scope of this paper, it is perhaps unnecessary to
repeat conclusions of the research conducted by the University of Athens
on Hooliganism, the results of which are available (in English) in a report
presented to the XIII Informal Meeting of European Ministers of Sport in
Athens, May 1988. What would be interesting and pertinent in the limited
space of this paper, is an attempt to compile a profile of the persons who
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constitute the active clientele of some hard core fan clubs, the so-called
`gates', in Greece. While accepting that these findings may be of limited
value in terms of time and place since they refer to a period ten years
ago and to a country where hooliganism was not particularly well-defined
or developed, they may be useful. In other countries, for example, and
for newer generations the problem has different forms and impact. At the
same time, a profile resulting from statistical evidence cannot always give a
clear picture of the individual features and personality traits of the persons
involved. Within the framework of such a profile, it is not always easy
to pinpoint the different characteristics and mentalities of a hooligan, as
opposed to those of an average committed fan or casual supporter. It is also
difficult, when talking about violent behaviour, to take into consideration
all the components which make the difference between a serious act of
violence and one of a symbolic and ritualistic nature. These questions are
certainly better explored not through statistics, but through ethnographic
and anthropological methods. Yet while these reservations are undoubtedly
valid, the `profile' of a person exhibiting a typical kind of behaviour such
as that identifiable with hooliganism, can always be useful as a means of
understanding their social background and general behavioural tendencies.
From this point of view, the profile of the Greek hooligan which follows
can assuredly be of scientific interest even now.

Demographic and Socio-Economic Characteristics

The majority of persons questioned in the `hard core fans' project com-
prise single males of, on average, twenty years of age, who were mostly
bom (58%) and raised (63.3%) in large cities (Athens, Piraeus, Salonica),
where they still reside and where the questionnaires were completed. As
far as their parents' occupations and incomes are concerned, most of them
were in employment to a greater extent than the corresponding general
urban population (fathers' unemployment: 4.1% against 7.4%; mothers'
unemployment: 65.8% against 81.65%). Yet in comparison to the general
urban population, these parents were less frequently employed in profes-
sional, scientific or managerial positions but were more likely to be salaried
employees (fathers but not mothers) or in skilled labour (mothers but not
fathers). Hence, their social position could be said to range between lower
and higher working class. In addition, their average joint income seems to
level out at about one third higher than that of the corresponding general
population, due to the fact that both parents in these families enjoy a higher
percentage of employment than that of the population in general. Thus, in
a way, the parents of this sample of hooligans were in a position to offer
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their family a better standard of living than average, but this at the cost of
more time spent (particularly by mothers) outside the home, at work.

This remark, which is in itself significant as far as parental supervision
and family cornmunication is concerned, should be seen in the wider con-
text of a hooligan's family life, which is indeed problematic. A significant
percentage of the subjects responded that one or both of their parents had
died (10.0%), or that their parents were divorced (7.3%) and that this had
happened mainly before the subjects' twelfth birthday (59%). At the time
of the survey, a large number of these young men, approximately one third,
did not live with both parents (30.1%), and declared that their relationships
with theet were problematic (30.4% of the subjects questioned replied that
they got on indifferently, or not at all well with their parents). In addition,
19.4% of them admitted that one or both of their parents had, at lome time,
been involved with either the Police or the Courts, as a result of some sort
of criminal act or some form of public disturbance.

Regarding the socio-economic status of the subjects, their level of ed-
ucation does not differ significantly from that of their peers in the larger
area of the capital, the only striking differente being that there were fewer
University/College entrants among theet (attributable to their compara-
tively young age) and more secondary school pupils or graduates. How-
ever, many of theet (24.8%) had been obliged to repeat a school-year be-
cause of excess absenteeism and, as they themselves admitted, had some-
times or always had difficulty in getting on with their classmates (24.4%),
and frequently or always had problems with their teachers (51.4%). Not
surprisingly, the majority of young people questioned was not attending
school but was in employment (71.4%), mainly in the private sector
(37.8%) or as skilled or unskilled workers. (22.0%). However, only 31.9%
had steady jobs, while the remaining 35.5% (of which 14% were students)
stated that they worked seasonally. Thus, only 28% of the youngsters in
the sample were employed or at least seasonally employed. Hence, the sub-
jects who were questioned, were employed in greater numbers than the rest
of the population and earned a monthly income (calculated as slightly less
than that of the average worker of the same age), which could give them
some sense of independence. On the other hand, the precocious way in
which these young men entered the work force without first having known
three or four years of carefree student life, may well have contributed to-
wards creating conditions under which certain strains and tensions would
almost certainly develop and which would ultimately need an outlet.
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The Attachment to the Football Teams and to the Fan Club

This pent-up tension must be related to the more general problematic en-
vironment surrounding these people both at home and at school. A lack
of understanding and a feeling of alienation in combination with the nor-
mal quest for excitement and stimulation among people of this age, incite
them to search for psychological release among their peer groups. Hence
they search for peer groups to which they can devote themselves utterly
and completely, and where they can achieve an increased sense of self-
worth and importance. Football games, with all the thrill and suspense
of the match, the competition and conflict, the ceremony and rituals of
spontaneously co-ordinated reactions en masse, such as flag waving, scarf
displaying, loud clapping and rhythmic chanting, allow these young people
to immerse themselves in an intensely exciting atmosphere, thus offering
them, perhaps, the best way to escape the routine of their everyday lives.
When one's team actually achieves victory, the humiliation of the rival
team's supporters and the consequent recognition of one's own superiority
may provide a dedicated fan with a chance to redress the balance.

Why these young people choose their peer groups from among the fan
clubs and allow their whole way of life to be ruled by this attachment to a
football team is quite understandable. Most of the fans stated quite clearly
that they had belonged to these `gaten' for Jonger than two years (54.6%)
and that they had joined them in order to support their team "more directly
and more dynamically" (40.9%), or because at some time they had felt the
need to meet with other people who `believed' in the same team (17.2%).
The percentage of non-respondents to this question was a quite substantial
26.9%, perhaps because these young people considered their reasons for
joining a fan club as self-evident. They also said that they got together at
certain gathering places at least two or three times a week (60.8%), that
they read mainly those sports journals that supported their team (55.5%),
that they supported their teams at away matches "frequently" or "very
frequently" (58.0%), and that they went to watch their teams play at home,
even when the match was going to be televised (89.3%).

Forms of Deviance

Quite revealing were answers to questions relating to the eitent of their de-
votion to their team. In their own words, as many as 35.0% said they would
be determined to get involved in actual fighting with fans of the opposing
team, 16.8% would challenge the police and 8.5% would cause damage to
private property. However, the percentage of persons who did not answer
this question, for obvious reasons, was especially high (34.3%), and in
actual fact, almost half of the individuals questioned (49.5%) admitted to
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having personally had fist fights or having thrown objects onto the field.
They also raid that they had been involved in a fight(s) or in causing dam-
age on the way to or from the football ground quite frequently (62.7%).
More importantly, almost all of them had witnessed acts of hooliganism
or vandalism (96.6%), and knew individuals who had participated in such
acts (94.0%) or who had been tried and sentenced for them (85.0%). It tran-
spired that a substantially smaller percentage of individuals in the sample
admitted to having been convicted for one (7.5%) or two or more (6.9%)
offences involving violence at sports-stadiums, or for other offeraces un-
connected with sport (14.1%).

If these figures and their interpretation are accepted as reliable, it fol-
lows that not all of the members belonging to a hard core fan club behave
in a similar, typical way. There is probably a fanatically obsessed nucleus
of say 7-15% who are the most violent, having already been previously
convicted for their provocative and aggressive behaviour. Involved to a
lenser extent, there are another 40-50% who are prone to becoming in-
volved in violent incidents of minor importance (e.g. throwing objects) or
even major ones (e.g. fist fighting), especially if they are induced by the
anonymity and swayed by the emotional outbursts of the crowd. Finally,
there seems to be an equally large group of young people who, although
they belong to these hard core fan clubs, seem happy enough to experience
the exhilarating atmosphere of the football ground without feeling the
need to do more than put up a ritualistic show of violence, with insulting
chants and charges against their opponents. Two other facts revealed by
this research, were allo interesting. The first is that a large percentage of
subjects (48%) had tried and (83%) had acquaintances, albeit few (83.4%),
who had tried addictive toxic substances such as narcotica, stimulants and
pills. This percentage is excessively high, particularly in comparison to the
number of students who, according to estimates at the time, were using
such substances all over Greece (just 3-6%, slightly higher in Athens).
The second fact is that, according to the opinion of the subjects, there were
many individuals who could be characterised as `rockers' (34.2%), `freaks'
(16.3%) and `pill poppers' or `junkies' (14.2%) among the members of a
typical `gate'. Additionally, they believed that members of a typical `gate'
also comprised neo-nazis (5.4%) and anarchists (10.2%), a fact which
should not appear as especially surprising, considering these two extremist
political groups have long been attempting to penetrate the circles of the
hooligans, in order to win them over and have them join their cause.

A further analysis of the sub-cultural characteristics of fan club mem-
bers was undertaken, as was mentioned, by the research team of the `Pan-
teion', Athens University, under the direction of Dr. A. Astrinakis and Dr.
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L. Stylianoudi. It must be said here that justice cannot be done to this

extensive 600-page study in just a few lines. Yet it is interesting to note

that, according to the remarks made by these researchers after participant

observation and interviews with some fans from `rough' working class ar-

eas, there is a marked distinction between the attitudes of hard core and less

involved fans towards participation in violent incidents. Nevertheless, all

these groups put an emphasis on resoluteness and fighting ability against

opposing fans whom they tended to incite. In addition, they considered

it an obligation to defend both the team of their place of origin and that

of their place of residence. They usually consumed alcohol, pills and soft

drugs (even inside the spons grounds) and, in some cases, they adopted a

`casual life-style', or regarded heavy metal music as definitive of `tough

guy' mentality.

Factors Which Contribute to the Incidents

That the negative attitude of fans towards the supporters of the opposite
team verges on barely checked hostility has also become clear in our own
research, where the subjects declared that their opinion of these people
was principally `bad', ranging from `almost bad' to `verg bad' (71.2%).
Equally negative was their opinion of the police (80%). According to the
subjects, then, the factors that contributed to the occurrence of incidents,
were mainly: the provocative behaviour of the opposing team's fans
(25.8%); decisions taken by the referees that were, in their opinions, `un-
just,' (14.2%); and the presence of and/or provocative attitude of police
officers present (13.7%). Similarly, according to the findings which were
obtained from the project of participant observation, the high degree of
volatile tension in football and basketball matches was attributed to a com-
bination of the following circumstances: the prevalence of fanaticism
among the opposing teams (e.g. for reasons of retaliation, prestige or be-
cause of provocative statements made by sports officials to the Press); the
extent to which the rating of a match was critical for either one or both
of the teams playing; when a rumour to the effect that the result of the
match has been predetermined (fixed) because either the referee and/or the
players had been bribed; and the incidental triggering off of passions such
as that provoked by a referee's bad or wrong decision.

In view of the above findings, a seemingly unjust decision by a referee
during a decisive match is not sufficient in itself to spark off violent inci-
dents, unless it functions as a sort of fuse that ignites an already existing
potentially explosive situation. Besides, these young people are not always
in a position to judge whether the referee's decision is unjust or not, as their
knowledge concerning the technicalities of the game seem to be limited
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(this research shows that only 38.9% of them could answer a relevant
technical question correctly). In any case, it appears that beyond chance
errors made by the referees, a continuously latent cause for triggering off
violent incidents is the hostile fanaticism harboured against the opposing
team's fans; a fanaticism which has far less to do with provocative behav-
iour, `paid off matches' and the like, than with deeper socio-economic,
cultural and/or geographical differences (e.g. between the Greek teams of
Salonica and Athens, or between teams of England and Scotland) - differ-
ences that merely find an outlet and manifest themselves at these football
confrontations.

Responsibilities Related to the Incidents

These remarks allo suggest that young people belonging to hard core fan
clubs cannot be considered as solely responsible for violent incidente. It is
more likely that they constitute the last link in a chain of responsibilities
or, to use another metaphor, the visible tip of the iceberg. Questionnaires
completed by people professionally involved in the problem of foot-
ball violence, show that a number of other factors, which are not directly
visible, play an important role.

In Greece the administrative heads of football clubs are usually suc-
cessful business people who tend to regard football as a business propo-
sition capable of generating financial gain, albeit not necessarily to them.
Hence, in most cases, they have no scruples about encouraging the atten-
dance of hard core fans who, thanks to their enthusiasm, can in turn exert a
positive influence on their team, so that the match acquires more intensity
and effectiveness (ergo financial success!). Such irresponsible gambling,
given the unpredictability of these fans' reactions is undeniably playing
with fire, especially when their team falls foul of the referee's whistle.

An equally large share of the responsibility for violent incidents goes
to sports journalists. In recent years the sports press in Greece (and this
is true of both political and sports journals) has avoided instigating fans to
displays of emotional fervour and exciting their fanaticism through large
front page titles with provocative statements from sports officials or by
revealing some apparent or real conspiracy. However, there is a recent ten-
dency in Greece (particularly on Greek television) to place great emphasis
on the kind of violent incidente that occur during demonstrations or other
crowd gatherings. This type of sensational spectacle is doubtless cheap for
television management and healthy for ratings. The way in which these
incidents are presented is not necessarily negative, although it can instil a
form of mild hysteria and moral panic in more vulnerable viewers. More
important is the fact that this kind of publicity may encourage young fans
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to indulge in provocative behaviour simply to bask in the limelight and add,
in this way, to their status within their fan clubs or acquaintances. Interest-
ingly, the results of the research of the Technological Educational Institute
of Athens, show that about 91% of the hooligans questioned would turn on
the television to watch violent incidents that they had themselves taken part
in or witnessed on the terraces and would feel, by watching these incidents,
a lense of anticipation, interest, pleasure and recognition. Another 87% of
the subjects said that they would feel socially important in cases where a
third person commented on these incidents. The press may thus provide
reinforcement for future acts of hooliganism and this should be taken into
consideration by those responsible for monitoring news programmes.

A smaller share of the responsibility also goes to the other professionals
involved. Referees can purposely or by chance take wrong or seemingly
wrong decisions. In fact referees in the study admitted that to a large extent
(34.1%), the objectivity of their decisions is `partly' affected by their psy-
chological state during the match. In recent years football players appear
to have acquired `star status' psychology and are eager to change teams
for higher pay (31.1% of them admitted to playing football solely `for the
money!'); they also commonly fall short of the expectations of the sports
fan, thus creating a well-grounded feeling of bitterness or even infuriation
at the disproportionate gap between their excessive high pay, expensive
tickets and poor performance, such as delays, laxity and inaccuracy of aim
exhibited in the game.

The members of the police force entrusted with maintaining order in
sports stadiums are also sometimes responsible for the escalation of vio-
lent incidents, especially when they intervene either with lens and/or with
greater delay than the circumstances call for, or, more than and/or earlier
than necessary, thus contributing to the aggravation of a still latent climate
of violence and annoyance. The police stated in our questionnaires that it is
possible for them to get carried away `very often', `often' or `sometimes'
(49%), by psychological states such as fear, nerves and anger. Respon-
sibility for these incidents can be further attributed to the sports ministers
and officials, who have neither taken measures to prevent the negative side-
effects of football professionalisation and commercialisation, nor drawn up
a substantially preventive policy to cope with hooliganism (e.g. organising
alternative forms of risk-taking activities for young fans).

Finally, responsibility for incidente is also borne by society as a whole,
mainly in view of the general indifference and lack of understanding of its
members towards the ever increasing problems of its youth. The stress of
their daily lives and the lack of long-term aims or values, without, however,
being given the opportunity to participate actively in social life are seen as



302 CURRENT ISSUES

contributory factors. This situation becomes even worse for social outcasts
or deviants, who, instead of being heard and understood, are principally
confronted with repressive policing measures and/or social reprobation,
which eventually leads to their fulfilling the negative prognostics made of
them. It must be noted here that in our research 75% of police and sports
journalists said that they had a "very low opinion" of hooligans.

Athens University
57, Solonos Street, Room 111
GR 10675 Athens
Greece
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The Department of Criminology was established in 1979 when the Section
of Criminology, which had existed within the Department of Criminal Pro-
cedural Law since 1969, became a Department in its own right. By this act,
criminology gained recognition as an independent discipline. The author of
this profile was the legding scholar and Professor of Criminology at Edtvds
Loránd University School of Law over a period of 32 years (1964-1996).
However, the current research and teaching activities of the Department
may be assessed only if the preceding three decades of activities are also
surveyed.

ANTECEDENTS

The concept of criminology has been present in Hungarian thought since
the turn of the century. At that time, the ideas essentially followed the
trends prevalent or developing in Western European countries. In Hungary
the school of thought of Franz Liszt, the so-called intermediary school,
became the predominant trend and the essence of that was that criminal-
ity could be traced back to endogenous and exogenous causes and fac-
tors. Criminology as a new discipline was considered, as a rule, to be an
auxiliary discipline of the doctrinal science of penal law.

Owing to the existence of the well-known power relations after World
War II, Hungary became one of the socialist countries. Accordingly, from
the late 1940s onward - just like in the Soviet Union and other socialist
countries - criminology was considered to be an apologetic bourgeois dis-
cipline (Vfgh 1996). Views on criminality in the discipline of criminal law
were formulated as follows:

- crime is alien to the socialist social order;
- crime will disappear as law and state wither away and this is going to

happen in the not too distant future;
- crime as it exists is not a mass phenomenon anymore, it is actually an

individual phenomenon, and as the social factors determining crime
are on the verge of disappearing so the phenomenon may be traced
back primarily to somatic and psychic factors;
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- existing crime is a remnant of capitalism and does not have roots in
socialism, thus it is fed by the vestiges of capitalism in the awareness
of people and by the capitalistic environment. Offenders are the ene-
mies of the people and consequently they must be dealt with as they
deserve, that is, strictly (see Vfgh 1991-1992).

This dogmatic view which distorted reality was increasingly forced into
the background as the result of the efforts aimed at the elimination of the
cult of Stalin after his death (1953) and the opportunity for describing
and publishing the real laws of criminality was presented. In Hungary,
the social and political changes taking place after the popular uprising in
1956 gave a significant impetus to the scientific evaluation of phenomena,
including criminality. Making statistical data public, particularly the data
of crime statistics, was a strong contributing factor.

Various treatises were published, which mostly dealt withjuvenile crime
but they usually also dealt with the laws of the development of crime
described in the process of building socialism (Szabó 1961; Vfgh 1964b;
Huszár 1964; Molnár 1962). These works initiated the revival and devel-
opment of criminology.

It should be noted that similar favourable changes concerning the as-
sessment of crime were evident in other socialist countries as well. The
views on the real crime situation increasingly expressed that crime was
not alien to social order even in the socialist society, but was an inevitable
concomitant of, the process. It was not the Jack of connections between
social conditions and crime but the loosening of those tier that was an
inevitability, which explained, at least partly, the relatively low crime rates
and trends towards a decrease in criminality (Vfgh 1964a).

TEACHING CRIMINOLOGY

The renwal of criminological research, and the engendering of a closer
harmony between perception and reality, resulted in criminology being
included in the curriculum of law schools as part of the 1963 education
reforms. Thus, in the academic year of 1964-1965 all three schools of
law (Budapest, Szeged, Pécs) offered courses on matters related to crime.
On the basis of the experience gained during the first semester, the teach-
ers of criminology prepared written teaching materials published under
the title Kriminologia ('Criminology'; Fáldvári and Vfgh 1965). In the
opinion of contemporary authors this exerted an impact on the develop-
ment of research, "it pointed beyond the results of Hungarian crimino-
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logical research" (Gdnczdl 1983), outlined the historical development of
criminological thought and presented the main trends in criminology.

The rapid development of criminological views on the laws, causality
and prognostication of crime was assisted by official ideology of the state
which was based on materialism and determinism. Thus, the theoretical
bases of criminological views being built on causality, the approach orig-
inating from Adolph Quetelet, father of criminology, were brought into
harmony with the fundamental ideological views of the socialist state.

Criminology courses were popular with the students. During the first
years, such a high number of students selected criminology as the topic for
their dissertation (30 to 40% of the class) that the Dean of the Faculty, in
order to protect the interests of other departments, limited the number of
dissertations on criminology and prescribed that anyone wishing to do such
a dissertation must seek permission in advance. It was another success for
criminology that the Student Society of Criminology became the largest
and most successful of the student societies. For example, on the basis of
an agreement with a Juvenile Prison, a large number of the members of the
Society (fifty to sixty students) participated in after-care activities related
to improving the social adjustment of juveniles discharged from prison
(Vfgh and Gbnczál 1972).

Specialised legal education (civil, criminal and administrative law
fields), introduced in 1969, required that students specialising in crimi-
nal law obtain extra knowledge of criminology in addition to the basic
education mandatory for all students. Thus, for such students `Special
Criminology' as a mandatory course was introduced in the academic year
of 1973-1974 entailing class attendance for one hour a week per semester.
The course dealt with special issues relating to certain categories of crime
(property crime, crimes of violence, traffic crime, etcetera) or to certain
categories of offenders (juveniles, women, recidivists, etcetera). A publi-
cation was prepared for the students in this field as well (Vfgh 1973).

This method of teaching criminology is the basis of instruction in crim-
inology even today. Naturally, the topics for instruction change continu-
ously, and the material is being updated in order to follow the changes
in criminological knowledge and thinking. For example, since 1982, in
order to promote a better understanding of the material, a two-hour seminar
has been held for the students three times each semester to clarify certain
disputable or complicated issues.

In order to modemise the teaching material, the Department published
a new textbook in 1992 entitled Elements of Criminology. An English ver-
sion of that publication served as the textbook for the classes of foreign
students. Similarly, specialised teaching materials for instruction in crim-
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inology have also been updated and include now most of the topics dealt
with in the framework of specialised instruction (Gónczól et al. 1996).

Initially the teachers of criminology paid particular attention to presen-
tation facilities. They used slide projectors and, later, video projectors, to
illustrate the lectures. This method of instruction, however, was restrictive
owing to the lack of the necessary material and its time consuming nature.

In connection with teaching criminology it must be noted that the teach-
ing staff of the Section of Criminology and later of the Department of
Criminology was built up gradually. Following the education reform of
1963, Associate Professor Dr. József Vfgh, PhD, was entrusted with teach-
ing criminology, with cultivating the subject and with preparing teaching
material. In 1967, a teaching vacancy occurred and Dr. Katalin Gónczól
was appointed as an assistant professor of the newly established Section
of Criminology. The introduction of the teaching of special criminology
necessitated the employment of another teacher. In 1973, Dr. István Tauber
was employed as an assistant professor. The teaching responsibilities of
the Department are shouldered by these three persons even today. Since
October 1996, István Tauber has been the head of the Department.

The teaching activities of the Department are also reflected in the fact
that during the 33 years that criminology has been taught, more than 20
thousand students have attended the lectures and have taken the exami-
nations in the subject. One may say that almost half of the generation of
jurists practising today learned the laws of criminality from the teaching
staff of our department. (The Law Schools of other universities did not
establish independent departments of criminology.)

RESEARCH CONDUCTED BY THE DEPARTMENT

Due to changing ideas on criminality as presented above, the newly for-
mulated principles of criminology also produced vigorous development
in the field of solving the concrete problems of prosecution and crime
prevention. The Criminology section, in addition to keeping theoretical
issues (causality, responsibility, aims and means of punishment, prognos-
tication, etcetera) as the focus of its work, dedicated significant efforts to
the solution of certain concrete problems. They included: after-care (Vigh
and Gónczól 1973), gypsy criminality (Tauber 1979), education of recidi-
vists (Vfgh and Gárdai 1969), and the examination of the effectiveness of
punishment (Vfgh and Tauber 1976).

The research done by the Criminology Section gained the appreciation
of theoreticians and practitioners alike. Some of the achievements of the
research programmes were utilised by legislative bodies and appeared in
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the form of statutes as well. They include the establishment of the network
of after-care officers (Law Decree No. 20, 1975), the modification of the
concept of recidivism (Act IV, 1978), the introduction of relative indeter-
minate sentencing (security detention) of multiple recidivists (this latter
one is Law Decree No. 9, 1975, ironically called `Lex Vfgh'). One can
also refer to the defining of prevention as the aim of punishment (Act IV,
1978).

Since 1980 the research activities of the Department of Criminology
have been broadened and, as a result, the number of publications has been
growing. One of the first and most important research topics was crime
prevention. The government intended to introduce an Act on the prevention
of crime as early as the mid 1980s. The Department was commissioned to
organise the research which would serve as the foundation for the back-
ground studies. The studies were published by the Ministry of Justice in
two volumes (On Crime Prevention 1-11, 1983, 1984).

The relationship between society and crime was subjected to a novel
and deeper analysis after the mid-1980s. The department followed these
changes and published some major papers on the relationship between a
disadvantaged social situation and crime (Gfincz^l 1982; Vfgh et al. 1988)
and on the crime-generating effects of family circumstances (Gdnczól
1986).

It was on the basis of the scrutiny of the socialist social order and crime
that the question was raised whether it was possible to speak of 'social-
ist criminology'. The Department addressed this question as well (Vfgh
1985). The final deduction was that criminology was basically a universal
discipline but undoubtedly the specific features of social relations were
also reflected by the criminal laws of the particular country.

Among the research programmes implemented in the framework of
international co-operation, the topic `Juvenile Crime in Budapest, in Ham-
burg and in Prague' is of outstanding importance. This comparative study
found adequate explanation for the differences in the criminality of the
cities studied (Vfgh and Tauber 1989).

Giving an outline of the research conducted by the Section of Crim-
inology, and from 1979 by the Department, is not to imply that other
institutes of research, such as the National Institute of Criminology and
Criminalistics, the Criminology Department of the Institute of Law and
Political Science of the Hungarian Academy of Science or the special-
ists of the Law Schools of other universities did not perform similarly
fruitful research activities. The teaching staff of the Department of Crimi-
nology should be grateful for the criminological research of other institu-
tions and for the discussions organised by the various research instituten.
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From the point of view of the Department, primarily the discussions in the
`Working Group of Criminology' organised by the Section of Criminology
should be mentioned. Conferences were regularly held bi-annually up to
the end of the 1970s, and somewhat later the Hungarian Society of Crim-
inology (with over 300 members), established in 1983, became the centre
for criminological discussions.

As far as the activities of the Department are concerned, its strong inter-
national relations should allo be mentioned. The members of the teaching
staff participated in and delivered lectures to countless international con-
gresses and conferences. The Department itself organised several interna-
tional conferences. The first of them was held in 1979 with the title `The
Effectiveness of Loss of Freedom Sentences, Recidivism and After-Care'.
After that, conferences were organised every four years. In 1984 the topic
was `The Protection of Society and the Prevention of Crime'; in 1988 it
was `Responsibility in Society, Calling to Account for Crime and Admin-
istrative Infraction'; and finally, in 1992 the title of the conference was
`Social Changes, Crime and Police'. The proceedings of the conferences
were published in Hungarian, English and Russian.

As far as the positions held in international organisations are concerned,
the position of the Vice-Presidency in the International Society of Crimi-
nology held by Katalin Gónczál and the board membership of József Vfgh
in the International Society of Social Defence are of outstanding impor-
tance. Katalin Gánczál's contribution to the organisation of the Budapest
Congress of the International Society of Criminology in 1993 was of great
significance. In the Hungarian Society of Criminology, József Vfgh has
been a Vice-President since its foundation. Katalin Gónczál used to have
the position of secretary, and at present she is Secretary General of the
Society.

The themes of research of the teaching staff of the Department are as
follows: Istvan Tauber: sociology of police, organised crime, terrorism,
multi-dimension causality, crime of minorities; Katalin G^nczól: the social
reproduction of crime, the limitation of punitive power, alternative sanc-
tions, social policy and criminal policy, crime prevention strategies; József
Vígh: criminal policy principles, recidivism, the legal status of victims and
their compensation, restorative administration of justice, mediation, the
development of criminology.

The professional activities of the three member teaching staff are char-
acterised, in addition to the level and success of their teaching, by the
number and quality of publications. Qualities may be judged only after
reading the papers, whatever the quantity, but the figures render the activi-
ties comparable with the performance of other teachers and scholars.
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During the last 33 years, 392 monographs, teaching material, edited
books, studies and other papers have been published. More than one third
was published in one or more foreign languages: English, German, Russian,
Check, Polish, Japanese, Swedish, Turkish, French.
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Bilsky, W. and P. Wetzels, On the relationship between criminal victimization and fear of
crime. Psychology, Crime and Law, 3(4), pp. 309-318, 1997.

Past research has failed to detect consistent relationships between criminal victimisation
and fear of crime. For women and elderly people higher levels of fear have been reported in
spite of lower risks of victimisation when compared to other subgroups. These findings are
supposed to be mainly upshots, resulting from the violation of research requirements: an
adequate specification of fear indicators, the symmetry of victimisation and fear indicators,
the distinction of fear of actual as opposed to fictitious victimisation, the definition of non-
victims, the correction for restriction of range of correlations, the control of moderator
effects, and the consideration of different variances within subgroups. The relevance of
these requirements is demonstrated, using data from a representative German survey.

Cavadino, M. and J. Dignan, Reparation, retribution and rights. International Review of
Victimology, 4(4), pp. 233-253, 1997.

This article explores the relationship between the idea that offenders should make repa-
ration to their victims and the principle of just deserts' or strict proportionality between
seriousness of offence and severity of punishment. Some have queried whether these no-
tions are compatible with each other, suggesting that there is relatively little scope for
reparative measures in a criminal justice system soundly based on the principle of just
deserts. We defend the reparative principle, arguing that reparation should play a significant
role in a criminal justice system based on the human rights of victims as well as offenders.
Such a rights-based approach also has an important place for the retributive notion of
just deserts, hut strict proportionality is rejected in favour of an approach whereby the
offender's just deserts set upper and lower limits on the sanctions which may be imposed
on the offender. Within these limits there should be scope for both victims and offenders
to have a say in the nature, form and amount of reparation which is appropriate.

0 European Journal on Criminal Policy and Research 6: 311-316, 1998.
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Copson, G., R. Badcock, J. Boon and P. Britton, Articulating a systematic approach to
clinical crime profiling. Criminal Behaviour and Mental Health, 7(1), pp. 13-17, 1997.

Offender profiling is a term of convenience which is applied to a range of approaches to
criminal investigation, in which the behaviour exhibited in a crime, or a series of similar
crimes, is studied and inferences are drawn about the offender. The underlying principle
of profiling is the inference of offender characteristics from offence characteristics, but
exponents of different approaches each advocate a different basis for this process. Two
approaches to profiling have been publicly defined, those of the FBI, in a series of books
and articles emanating from their behavioural science unit since the 1970s (e.g. Hazelwood
et al., 1988; Ressler et al., 1992), and that of David Canter, in articles since the early mid-
1980s and, most explicitly, in a semi-autobiographical book. Now, three of the principal
clinical profilers have been prompted, at a meeting at the University of Leicester, to ex-
amine and compare their own practices for the setting of markers to a systematic clinical
approach to profiling.

Cumber, R., Dangerous drug adulteration: an international survey of drug dealers using
the Internet and the world wide web (WWW). The International Journal of Drug Policy,
8(2), pp. 71-81, 1997.

An international sample of eighty drug dealers from fourteen different countries were ac-
cessed and surveyed via the Internet on their practices of `cutting' (adulterating/diluting)
the drugs they sold. Having already established in prior research based primarily on the
UK that the cutting of street drugs with dangerous substances is rare (if indeed it happens
at all), and that in fact less cutting of drugs with any substance by drug dealers actually
occurs than is commonly thought, this research sought to explore the generalisability of
these findings across borders and continents. Indicative, and supportive findings, almost
wholly consistent with the UK research which preceded it suggest that this is indeed the
case. The issue of how to ensure anonymity on the Internet from vulnerable research groups
is also briefly discussed.

De Waard, J., Governments as Providers of Criminal Justice Information: State-of-the-Art
in the Netherlands; report presented at the Fourth Meeting of the World Criminal Justice
Library Network, October 19-21, 1997, Washington DC, USA. The Hague: Ministry of
Justice; Strategic Planning Unit, 1997.

This paper deals with four points. First, some general remarks about the Netherlands and
crime in the Netherlands are given. Then follows a picture of the Dutch crime trends. Also
a brief overview is given of the main characteristics and politics of the Dutch Criminal
Justice System (DCJS). This aims to give the participant to this meeting an impression of
the various parties involved in the DCJS. Second, the role of the Dutch government in pro-
viding criminal justice information is described. Information in the sense of national and
international (empirical evaluation) research results, statistics, political information, media
information, and information from practice (street level information). Third, it appears that
there is under-use of criminal justice information, especially regarding the implementation
in the criminal justice research practice process. Suggestions are offered to reverse this state
of affairs. Fourth, in Annex 1 descriptions of the most important suppliers of information
in the DCJS are presented.
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Engelen, P.-J., Is the enforcement of insider trading regulation enforceable? A critical
analysis of five years of Belgian enforcement policy of insider trading. European Journal
of Crime, Criminal Law and Criminal Justice, 5(1), pp. 105-111, 1997.

Insider trading - trading based on non-public information about a certain firm-specific
event that can influence the price of a security - has been prohibited in Belgium since 1989.
It was not until 1995, however, that the first convictions were pronounced in the Bekaert
case in Ghent and the Bemat case in Charleroi. The financial press especially paid a lot of
attention to the Bekaert case. The debate on the prohibition of insider trading in Belgium
has received a new impetus ever since. The author critically reviews the Belgian criminal
enforcement policy of insider trading during the last five years in the context of a legal
and economie framework. The final goal is the creation of a theoretical framework that
can serve as a policy basis for the legislation, administration and supervisory authorities in
order to evaluate the regulation of insider trading.

Goldberg, T., The Swedish narcotics control private model: a critical assessment. The
International Journal of Drug Policy, 8(2), pp. 82-92, 1997.

In Sweden the `Swedish model' is generally accepted as the most successful programme
for combating the use of narcotics in the Western world. In this article the author shall criti-
cally examine the arguments advanced by its proponents. Current Swedish drug policy was
instituted in the early 1980s. Its primary goal is `a narcotics-free Sweden', and the principal
means for achieving this are: legal restrictions on production, sale, and use; protecting the
country's borders against smuggling; prevention (primarily information campaigns); treat-
ment programmes; and intervention on street level. Upon deeper analysis these measures
give rise to a number of questions, which will be the initial subject of the inquiry. Thereafter
the author will address some of the possible implications of the arguments presented for
future drug control policy.

Hodge, J.E., M. MacMurran and C.R. Hollin (Eds), Addicted to Crime? Chichester:
Wiley, 1997.

This book looks at a way of thinking about criminal behaviour as yet hardly explored in the
current literature - the application of models of addictive behaviour to the understanding
and treatment of criminal behaviour. This approach reeks to make sense of some crim-
mal behaviour, mainly repetitive or serial offending, by drawing on models of addictive
behaviour.

Kinzig, J., Preventive measures for dangerous recidivists. European Journal of Crime,
Criminal Law and Criminal Justice, 5(1), pp. 27-57, 1997.

Every country of the world struggles with the problem posed by that small group of se-
vere crime recidivists. The general public sees these people as presenting a considerable
threat to public safety. Ever since the Dutroux case in Belgium, persistent and severe
sex offenders have been the focus of public interest throughout Europe. Accordingly,
the relevant criminal law regulations are being tested on occasion to see whether they
sufficiently cater for society's demand for security. Internationally, criminal law has two
different approaches towards this problem, namely: by increasing the penalty in response
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to the demand for security; by providing measures for the prevention of crime and for the

rehabilitation of offenders in addition to, or instead of, the penalty in place. This paper will
provide an overview of the criminal law regulations of different European states directed at
dangerous and recidivist criminals. Considerable differences may be observed especially
with respect to sanctions applicable to those capable of having criminal responsibility.
These sanctions will therefore be the main focus of discussion in this paper. The empirical
data available shall also be included for consideration. To conclude, a comparative analysis
of the more recent European tendencies shall be presented.

Koetting, M.G. and V. Schiraldi, Singapore West: the incarceration of 200,000 Califor-
nians. Social Justice, 24(1), pp. 40-53, 1997.

After looking back on California's rates of incarceration and crime, it can be stated with
certainty that the state's current rates in these areas are high; further, a dramatic increase
in the state's rate of confinement has failed to positively affect its incidence of crime. This
article's salient purpose, however, is to look beyond these `internal' comparisons to the
data on incarceration and crime corresponding to selected nations in the world. Some of the
questions inherent to this type of cross-national study include: how do California's numbers
compare to those of other nations, especially nations of similar population size and of
similar cultural, economic, and political makeup? Are the nations that are most inclined
to confine their respective citizens allo the ones with the lowest crime ratel? Conversely,
are those who rely the least on incarceration as a social policy also the ones with the
highest crime rates? It is the objective of this study to contribute, in a broad and concise
fashion, some answers to these provocative questions. To conclude, recommendations on
new methods with which to confront the problem of crime California will be discuseed.

Loschnig-Gspandl, M. and M. Kilchling, Victim/offender mediation and victim compen-
sation in Austria and Germany: stocktaking and perspectives for future research. European
Journal of Crime, Criminal Law and Criminal Justice, 5(1), pp. 58-78, 1997.

Victim/offender mediation (VOM) has become a highly popular issue both in Austrian and
German criminal policy and criminology. Recently it has been introduced in both countries
as an alternative for settling offences committed by adults. Thus, VOM has reached a
new level as it can no longer be labelled as an `exceptional measure' suitable for juvenile
offenders at best. Now it has been established as a regular part of legal reactions available
to the Criminal Justice System in general. Together with victim compensation and victim
participation, VOM reflects various criminological and legal issues. The composition of
this triad may demonstrate that VOM has its roots in the growing victim movement that
followed earlier rehabilitative approaches which have been characterised by the focus on
the offender. That had been the leading issue in criminal policy and criminology throughout
the 1970s. The first part of this article will present an overall view on the legal background
and give an introduction to the different restorative elements in Criminal Law. Part two
reports some findings from project evaluation. The last part will summarise the weakness
of present research knowledge and give a preview on a new comparative evaluation project.
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Messner, S.F. and R. Rosenfeld, Political restraint of the market and levels of criminal
homicide: a cross-national application of institutional-anomie theory. Social Forces, 75(4),

pp. 1393-1416, 1997.

This article examines the effects on national homicide rates of political efforts to insulate
personal well-being from market forces. Drawing upon recent work by Esping-Anderson
and the institutional-anomie theory of crime, the authors hypothesise that levels of homi-
cide will vary inversely with the `decommodification of labour'. They develop a measure of
decommodification based on levels and patterns of welfare expenditures and include this
measure in a multivariate, cross-national analysis of homicide rates. The results support
the hypothesis and lend credibility to the institutional-anomie perspective. The degree
of decommodification is negatively related to homicide rates, net of controls for other
characteristics of nations.

NACRO, 3Rs, A New Three Rsfor Young Offenders: Responsibility, Restoration and Rein-
tegration; Towards a New Strategy for Children Who Offend. London: NACRO, 1997.

This report by NACRO's Young Offender Committee tackles the pressing problem of youth
crime. In chapter 2, the committee examines the evidence as to the scale of offending by
young people and what is known about the type of young people who offend and why.
It goes on, in chapter 3, to consider the objectives which ought to be served by policies
relating to young people and reducing offending. In chapter 4, the committee considers
practical ways of promoting responsible attitudes among young people in general outside
the criminal justice system, thus reducing the likelihood that they will offend. Chapter 5
looks at the inadequacies of the present system as far as responding to young offenders is
concerned, whether that be the criminal justice system or the civil child welfare system, and
also considers the benefits of the existing Scottish system of children's hearings. Chapter 6
brings into consideration the family group conference approach, developed in New Zealand
and Australia. It shows how this is intended to restore damaged relationships between
offenders and victims, and in doing so helps offenders to accept responsibility for their
actions and to reintegrate themselves into society as acceptable members.

Ruggiero, V., Trafficking in human beings: slaves in contemporary Europe. International
Journal of the Sociology of Law, 25(3), pp. 231-244, 1997.

This article will attempt to analyse this form of illicit trafficking against the background
characterised by the growth of hidden sectors within European economies. A number of
case studies will be presented with a view to identifying the major actors involved in
such trafficking. In the concluding part of the article, the information and the case stud-
ies provided will form the basis for brief discussion of the relationships between such
actors. Sources for this article include interviews with investigators, prosecuting judges
and voluntary organisations operating in a number of European countries.

Savona, E., European money trails. Transnational Organized Crime, 2(4), pp. 1-20, 1997.

This article provides a summary of the results of the first part of a three part project entitled
`European Money Trails 1', begun on 1 November 1994 by Transcrime, University of
Trento, in response to a request by the European Documentation Network on Cross-Border
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Crime. The project covers the fifteen countries belonging to the European Union (EU). The
overall aim of the research is to analyse changes in the organised crime-money laundering
cycle (how criminal organisations and money laundering activities are changing) and the
impact of the European Union member countries' regulative and crime control policies
on these changes. The ultimate goal is to understand the process of reciprocal adaptation
between policies on the one side and criminal behaviour on the other.

Szewczyk, M., Polish criminal law in light of the European convention on human rights
and fundamental freedoms. European Journal of Crime, Criminal Law and Criminal Jus-
tice, 5(1), pp. 79-88, 1997.

First, Szewczyk recapitulates the history of the European Convention in the Polish legal
system. Poland's signing and ratification of the Convention immediately gave rise to the
question of its place in the Polish internal legal order. This question applies not only to
the Convention, but also to all the international agreements and treaties Poland has signed.
Then the author outlines certain legislative changes which have been made in criminal law
under the direct influence of these international treaties. To conclude, she makes a few
closing remarks about the new Draft Criminal Code. In general the draft for the new crim-
inal code is a continuation of the tendency initiated in the latest amendment to move away
from an excessively repressive criminal law. The effectiveness of the Draft is grounded on
the principle of justice, rationality, and certainty of punishment. It may thus be said that -
notwithstanding certain imperfections, which inevitably affect all legal codes - the Draft
for the new Polish criminal code meets the European standards.

Tak, P.J.P., Deals with criminals: supergrasses, crown witnesses and pentiti. European
Journal of Crime, Criminal Law and Criminal Justice, 5(1), pp. 2-26, 1997.

One particular forni uf arrangement witli uriwiuals will be dealt witli in this article. It
concerns the criminal witness to whom a promise has been made about the further handling
of the trial against him or to whom any favour within that framework has been promised,
in exchange for, or as a reaction to, his willingness to bear witness against offenders or
accomplices or other participants in the forms of crime mentioned above. In this article,
this legal figure will be discussed in a European comparative perspective. After a brief
outline of the history of this figure, the various crown witness acts will be discussed in
which a central role has been given to the crown witness in the fight against three types of
crime: terrorism, drug crime and organised crime.
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