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¢ Communitv-based empnlovmen ~ams can offer prison
releaseas a wide range of incl :

--intake; '

--orientation;

--assessmant of vocational needs:

--skills training;

--gducational services;

--counseling;

--subsidized amn

--job davelcoin

--job placement;

--job retention assistance; and

~--sypportive services (e.g., housing aid, emergency
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» Very little informaticn is available concerning the orcanization

of community-based erplovment programs for ex-offenders. Gecause

the organization and rance of services provided can vary so qreatly,

there is no "standard" staffing pattern. One staffing issue that
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I. INTRODUCTION

A. Background

As part of its National Evaiuation Program, the National Institute of
Law Enforcement and Criminal Justica has commissicned a series of Phase [
evaluation studies. These studies assess currvent knowledge about a project
type, additional information which could te provided through turther
evé]uation and the cost and value of obtaining such additional information.
In some cases Phase I assessments will be followed by Phase II evaluation
studies to collect the additional information considered warranted.

Phase I assessments have six parts:

o review of issues, existing literature and work in progress;

o descriptions of actual project operations;

o development of analytical frameworks for understanding major
project types;

o determination of whether additional evaluation is needed;

e design of an evaluation for the overall p}ogram (if necessary); and

o design of an evalyation for an 1nd1v1dua} project (if necessary).

This report presents the results of the first stage (review of issues,
existing literature and work in progress) of a Phase I study of programs
providing employment services for prisoh releasees. The concept of providing
these services to persons being released from prison has been a natural
outgrowth of the increasing concern given to the rehabilitative aspects of
incarceration and the need for post-incarceration assistance to insure a
successful readjustment for the person making the transition from prison

back to the community.
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B. The MNeed To Study Employment Services for Prison Releasees

The provision of employment services to prison releasees has become an
important part of the criminal justice system's efforts to assist the ex-
offender to readjust stccess¥ully after release from prison. Studies have

shown that the parson beirng released from prison faces numerous barriers

to obtaining satisfying employment and often needs help in surmounting

these barriers.

Barriers taxe many forms. Tney relate to the releasee's personal
characteristics and prison record and to the attitude of people in the commu-
nity to which the releasee is returning. These barriers include:

e Lack of Education and Skills--The skills factor often appears to be
the foremcst barrier to employment for prison releasees.

o Public Attitudes--In spite of increased public relations activities

and Jobbying undertaken by persons represent1ng the interests of
releasees, they are still often viewed in negative, stereotyped ways.

Employers frequently use arrest and conviction records’as reasons
for not considering people for employment. Bonding requirements,
fear of employee repercussions, fear of customer reaction, and fear
of theft all combine to give employers a negative perspective of
prison releasees.

e Limited Knowledge of Job Acquisition Techniques--Persons being
released from prison often are not familiar with the various factors
besjdes skill Tevel that play a role in the acquisition of a job.
These include appearance, attitude, how to fill out a work appli-
cation and how to act during a job interview.

o Limited Orientation to the "World of Work"--In addition to 1imited
knowledge of how to get a job, releasees often possess limited
awareness of how to successfully keep a job. They are unfamiliar
with employers' expectations regarding promptness, dress, and personne}
policy and with the skills necessary to functwon successfully in
the social work atrosohere.

e Statutory Restrictiors--There arve a nuwber of stalules and government
regulations which restrict the employment opportunities of prison
releasees and all ex-offenders. Occupations which require licensing
often are closed to released prisoners by the qualifying requirements
imposed by each State.l/

o Union Discrimination--The lack of acceptance of releasees into various
craft unions also has traditionally closed off employment opportunities.
At the local level, unions often have an autonomy which aliows them
to operate somewhat differently than national union policy may dictate.
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The plight of the releasee seeking employment has been concisely
summarized in one study of manpower projects in the correctional field:

The criminal offender is perhaps the most disadvantaged of the

'disadvantaged.' . . . (H)e has all of the deficits of the

economically and culturally disadvantaged non-offenders, accentuated

by (1) increased self-doubt; (2) formal and informal employment

restrictions; (3) experience in a non-rehabilitative prison environment:

and (4) an almost irreversible label of "criminal" and the accompanying
stigma.2/

A review of the various barriers faced by the prison releasee seeking
employment suggests that the employment status of releasees may be extremely
poor. Past studies have concluded that this is indeed the case. It has
been estimated that of ex-offenders in the labor pool, 20 are working
only part-time and 173 are unemployed.3 The 1869 study that produced these
data analyzed the employment problems of released Federal prisoners, although
it was concluded that these statements would usually apply to persons being
released from local and State institutions as well. Additionally, the study
showed that most releasees worked on unskilled, service and operative jobs.
It also found that:

o the majority of people leaving prison did not have pre-arranged jobs;

e released prisoners found unstable employment;

e Over half of the ex-offenders had one or more periods of unemployment; and

o inadequate supervision by the corrections systems contributed to
failure by releasees to find and obtain jobs.

These conclusions indicate an urgent need for improved employment services
for prison releasees. The transition from prison to the community is a very
difficult one, and often obtaining a successful job can be the key to a
productive readjustment. Employment can provide the releasee with income to
offset financial pressures which might stimulate criminal activity, while
serving as an activity to deter idleness and an opportunity for the releasee

to achieve personal success and restore lost dignity.



Employment services programs can help the releasee overcome the many
employment-related barriers encountered oh returning to the community. It
is often very diffi;u]t for releasees to surmount these barriers unaided;
the assistance of trained program staff providing services 1ike vocational
assessment, counseling, prevocaticnal training, and education can contribute
significantly toward employrent success. This support also assists the
releasee in gradually readjusting to'a community environment after a long
period of separaticn. Employment services may be availaktle to the prison
releasee through a special community program for ex-offenders, through an
existing Comprehensive Employment and Training Program, or through Tocal
technical or trade schools. Whatever the source, employment services can be
a significant factor in the personal development of the prison releasee.

In addition, most past studies have shown that increased employment by
releasees has generally been strongly re}ated to a decrease in crime by that
population.

One of the first follow-up studies, published in 1930, found the
"association between post-parole success or failure and success or failure
with respect to industry was very high.“4 More’recent studies supported
this, one concluding that "criminal behavior will be a negative function
of the individual's success in the labor market.”5 Another major study
of the employment status and recidivism rates of prison releasees concluaed
that '"variations in econom%c opportunity have a major influence on the rate
at which adult males commit crimes“,6 Pownall's comprehensive study found
that crime by releasees varied divectly with their unemplcyment and that
a positive relationship existed between arrest rates and.unemployment
rates for all age groups.7 This relationship between employment and
recidivism may rest on the reasons for recidivist activity. One

authority has stated that criminal activity which results in
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reimprisonment is primarily undertaken as an alternative to legitimate
employwent. This conclusion was partly based on the fact that over 907 of
all felonies involve the taking of money, with even a higher percentage
for felonies committed by recidivists.g

The mere retention of a job by releasees has not been the primary

deterrent to cirime. More recent studies have concluded that the gquality and

-ty

steadiness of employment are dirsctly related %o lower recidivism. Jobs

with skills may be viewed by releasees as more worthwhile and challencing.

One problem has often been that most jcbs zvailable teo the relativaly upskill=s
and traditionally unmotivated releasee have been low status, Tow income and
generally unattractive ones. With such lcw-paying jobs often the only cheice.
releasees are understandably tempted to return to a criminal 1ifestyle that

may promise much more money.

In recent years, the issue has been raised whether the true relaticnship
is between recidivism and employment or between recidivism and income, since
it can be argged that the temptation to engage in crime stems mainly from
a Tack of income. One author has hypothesized that i property crimes are
really redistributions of income through means deemed socially unacceptable,
ther quaranteed incomes might do more than employment scrvices to reduce
crimina]ity.g One recently completed project has in fact drawn conclusions
that support this hypothesis. The study, Project Life, was designed to
test whether financial aid or job services, given immediately at the tire
of release from State orison, is able to reduce recidivism within the first
year after release. A four-group rardomized design was used: the first
qroup received money and job services, the second group received money
only, the third group received only the job services, and the fourth

group--the control group--received neither service. Preliminary results
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showed that financial aid does indeed reduce vecidivism, but the job
services provided had nc effect on recidivism. However, these findings

do not necessari]yvimp1y that employment does not reduce recidivism. The
researchers stated, "we were never able to raise the employment rate among
the men who received our job service, even thouch our service was an

[}

intensive, individualized effort . . . The men who were hired through

our efforts cquit or were fired soon after. (Because) our job service

was not able to raise the employment rate, . . . we were not truly able
to test whether erployment reduces re—arrest.”lo

Much additional research is needed in this area before any definitive
conclusions can be drawn. The Department of Laktor is currently funding
a two-state {Georgia and_Texas) demonstration program to test tne efficacy
of providing releasees with financial aid and/or job serviceg as they
return to the community. Both projects wi]] be followed by Lazar so
that important findings can be reflected Tater in this Phase I study.

Based on existing Titerature, it can be concluded that there is indeed

a positive relationship between increased employment and decreased recidivism.
Naturally, there are many variables affecting both sides of this relationship.
However, there are a number of important societal benefits that result from
an increase in "legitimate employment" by prison releasees and a decrease in
recidivism. Society gains added praduction from a previously unemployed
person. Resource waste that occurs through the costs of maintainind an
overcrowded court and prison system and of- the damage done through criminal
activity itself is reduced, and the costs of a disorderly society where theve

is higher risk are also reduced.
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Employment services and increased er;1pyment are not the answer to

all the problems affecting recidivism. For certain parts of the criminal
population, employmant services are unlikely to be effective unless society
dees more tc make crime less attractive to those who view it as a relativelv

safe way to earn a great deal of mcney. Still, research seems to support

ot
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Success in the labor market is associated with prison releasees'
adgustne t success, including reduced recidivism.

o cmployment services can increase the possibilities of job success,
if they are crovided along with appropriate supportive services.

e Thus, employment services may lead to lower recidivism.
The rationale for providing emplcyment services to releasees can be
viewed in terms of two types of benefits: benefits to the releasee making
the readjustment to community life and benefits to society as a result of
the releasee's successful readjustment. Because of the importance of both
these types of benefits, increasing attention is being paid to this area of

the correcticns process. However, little is definitively known at present

about the best ways to provide employment services to releasees or about

which types of releasees benefit most from certain types of employment services.

The conclusion reached in the 1969 study, "Employment Problems of Released

1

Prisoners,”" is still valid today to a great degree: "While theories and

assumptions about the job problems of released prisoners have been plentiful,

u]]

facts are in short supply. This Phase I study s designed to identify both

SN

existing "facts" and knowledue gaps, s0 that those interested in the successto?

community readjustrent of the prisor releasee can have better knowledge

of what has been and what still needs to bé done.
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C. Study Scope

This Phase I study focuses on the transition frem prison to employment.

To as great an extent as possible, it examines the employment problems of

those pecple who have been incarcerated six months or longer and thus have
been removed from the community for a sicnificant pericd of time. Since
people he}d in jails are often there for less than six months, the study
deals primariily with prison, rather than jaiil, releasees.

The study assesses the problems of perscns being released on parole or
at the end of sentences. Since the focus 1is on people who have been removed
from the community, the problems of probationers will not be analyzed.

The Phase I study also concentrates on the problems of adult releasees.
Juvenile releasees often do not have the same employment needs; they may,
for example, return to school or be supported by parents. Since they often
experience different problems, they need different services than adult

releasees.

Additionally, this study focuses on community-based employment services

available to prison releasees. Prison services‘wili be assessed only as

they affect community activities. For example, the Tink between prison staff
and community programs will be analyzed to see whether releasees are informed
sufficiently about the range of community-based services available to them.

The study also focuses on those community-based services provided to releasees
no longer confined in incarceration-Tike settings. Thus, work-release programs,
which permit inmates to participate in community programs during the day

before returning to prison at night, will not be assessed. Similarly,
community-based correctional centers will not be examined. Although they

may offer various employment services, they are viewed as a form of incarceraticn.
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The many halfway houses, some of which serve as alternatives to prison,
will not constitute a major study focus, but will be included if they have
a heavy emphasis on emnloyment services.

Although the focus of the study can be precisely defined, most
of the existing litarature and operating prograns have a somewhat different

focus. For example, much of the literzture daa

~

ar]
s

s with the needs of the ex-

¢t

fingz among the probationer, parolee, or person
who has served cut & sentence. Prograns typicaily serve "ex-offenders",
whetner State or Federal releasees, frou jails or prisons. Additionally,
a great deal of research has been performed on prison-based projacis and
Qery little on community-based employment programs for releasees. Because
of these characteristics of the existing state of tne art, this issues paper
will consider related materials, even though they technically fall outside
the project boundaries previously drawn.

Selected Titerature dealing with probationers and in some cases
people released to pretrial. intervention ﬁrograms will be considered,
because the p%obWems faced by these program participants correspond to some
extent with those encountered by prison releasees. Such problems include a
lack of work experience, inadequate education, poor knowledge about how to
get and keep a job, and often the diéadvantages associated with a minority
background or an illegitimate-economy subculture. Selected research related *o
in-prison training programs will also be considered. Although the later
aspects of this Phase I study will not assess prison-based training, consider-
ation of the literature on this subject will provide a better assessment of
the problems faced by tﬁe person being released from prison. Very often
these problems are associated with inadequacies in the prison-based programs.
Knowledge of such inadequacies will enable Lazar to gain a better understanding

of those services the releasee needs when returning to the community.
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Of course, the most practical reason necessitating a lTiterature review
and issues synthesis broader than the precise study boundaries is the state
of knowledge itself. Although there is much Titerature relatea to the
employment problems of ex-offenders, very 1ittle focuses on prison releasees.
The great majority of the literature, especially the evaluation literature,
deals with research and demonstration programs for prison inmates. Cther
literature discusses the empioyment problems of persons considered to be
socio-econcmically disadvantaged. This literature will be considered in the
context of the insight it provides about the employment problems of persons
who have engaged in criminal activity and the general prqb]ems these persons
face upon being released from prison and returning to the community.

D. Issues Review

The purpose of this paper is to review relevant findings from
analyses concerning the employment-related needs of prison releasees.

This review will increase the 1ikelihood that any additional analysis recom-
mende? in Jater stages of the Phase I study would fill gaps in existing know-
tedge, not simply repeat work already conducted.

The issues review includes consideration of existing evaluations of
employment services programs and manpower research and demonstration projects,
related material on empToyment services program operations, studies which
address the validity of major assumptions underlying the prbvision of employ-
ment services to prison releasees, and possib]e data sources for analysis of
these programs. In addition to veviewing these materials and presenting
major findings, this paper suggests several issues vital to employment
services program evaluation and summarizes the state of knowledge concerning
them. .

Studies included in the review were identified through the National

Criminal Justice Reference Service (NCJRS) and discussions with pecple
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knowledgeable about employment se ~vices proarams for ex-offenders or related
criminal justice and manpower activities. To the extent possible, work
in progress has been included as well as completed studies.

E. Organization of Report

Three chapters of this report follow. Chapter II reviews past studies
of employment services for releasees. Included are analyses of different
kinds of zrojects, their operaticratl components, client outcomes, key
relationships witn the rest of the co:muhity, and selected Tegai issues.

In addition, the chapter discusses past evaluation studies of employment
services programs and the conceptual problems encountered.

Chapter III reviews the assumptions which underlie most empToyment
services programs for releasees and the literature which bears upon each of
them. These assumptions concern the releasee's desire for a work role in
the legitimate economy of society, the releasee's acceptance ér non-acceptancs
of such a work role, the relationship bethen releasee employment and criminal
activity, the relationship between improvements in the external environment
and increased employment, and the extent of need for cémuunity—based employ-
ment services programs for releasees. The general problems inherent in
evaluating the validity of these assumptions are also discussed. In addition,
the chapter considers the data problems which affect.research attempting
to assess the validity of the underlying assumptions. The variety of potentizl
data sources and possible future improvements in the quality and scope of
data available are also reviewed.

Chapter IV presents several evaluation issues affeﬁting analysis of
employment services programs for releasees, summarizes relevant findings
concerning them, and indicates major considerations which must be addressed
to resolve them. The issues concern employment seryices programs' impact on

increased employability and reduced criminality as well as determination of
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appropriate "success" measures, factors influencing success, and overall
cost-benefit effects. As Phase I centinues, these issues may be modified ar
the discussions of them amplified to reflect additional findings and

insights.
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II. PAST STUDIES OF EMPLOYMENT SERVICES PROGRAMS
FOR PRISON RELEASEES

A. Introduction

This chapter presents major findings from past studies of empioyment
services programs for prison releasees, with emphasis on items of relevanée
for evaluation. The history of employment services for ex-offenders is
briefly reviewed, followed by a discussion of the major types of studies
of these programz and ther by important findings concerning specific aspects
of project operations, such as:

e services;

o Staff;

o information linkages;

e program costs;

o outcomes;

e relationship with the community; and

e selected Tegal issues.

The chapter concludes with a discussion of the outlook for evaluation of
employment services programs for prison releasees.

B. Employment Services for Offenders: A Brief History

Initially, fhe prison system in the United States was viewed as a means
of punishing those convicted of crimes and deterring ‘them from future
criminality. However, in the nineteenth century the rehabilitation
concept was introduced as a third goal of the prisdns. With this philosophical
change came changes in correctional institutions, one of which was the intro-
duction of vocational training. OQver the years the extent of vocational
training programs in prisons has greatly increased, as have the problems
associated with them. Criticism of institutional vocational training has

been continual. One study concluded, "In isolated settings, divorced from

-3 -
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labor markets, working with second-rate materials and a highly disadvantaged
clientele, vocational training alone seems to have minimal impact.“12
Other studies of vocationai'training projects have reached varijed conclusions
concerning the impact of training on inmate rehaiblitation. However,
several studies have stated that these programs often use outdated equipment.
offer courses geared to the institutions' needs rather than the barticipants‘
needs, provide inadequate aid in preparing inmates for the social-occupation>®
environment ¢f the "world of work”,‘and offer training crnly for low-status,
entry-level jobs.

The decade of the 1960's brought many changes to correctiona1‘manpower'
More comprehensive employment-directed training and services were introduced
through the Manpower Development and Training Act. In 1964-65, the first
experimental and demonstration Manpower Development and Training (MDT)
projects were undertaken at three sites to test the feasibility of MDT
employment services in prisons and measure their effect on the 1ives of
ex-offenders. Once these studies demonstrated the feasibility of broad-
scale inmate training programs, projects expanded and diversified to provide
remedial and basic education, vocational and personal-adjustment counseling,
job development, job placement and follow-up services.

The Pretrial Intervention Program began in 1967 and provfded manpower
services to accused offenders, enabling many to be released to employment
or training without adjudication. The Employment Service Model Program was
doveloped in five States in 1970 to offer jobh developwent and placement
services specifically to fit the needs of ex-offenders.  This program
provided each State's Employment Service with staff tov1ink inmates and ex-
inmates to existing manpower resources. This additional staff was located

in several places and provided continuity in services to ex-offenders
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during the transition from prison to the community. The efforts were coordi-
nated by a corrections unit in the central State Employment Service office

in each State. Employment Service staff were stationad in correctional
institutions to werkK with inmates in counseling, job development and placement
prior to release. This staff was linked to Tocal Employment Service offices

where full-time staff w

1%}
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11y assigned to assist e:-offenders when tis:
returned to their communities. Additicnally, a manpower service center was
created in the largest metrcpolitan area of each participating State to
nrovide a concentration of manpower staff specializing in the servicing of
ex-offenders. The State Comprehensive Correctional Models, the next step

in Manpower development and training for offenders, provided States with

funds to develop proposals to meet the manpower needs of offenders in all
stages of the criminal justice system.]3

Corresponding to the growth of correctional manpower services has -
been a trend toward prerelease employment services; Prerelease centers in
large urban areas have been established to provide intermediate support
between imprisonment and complete parole or discharge. They are also being
used as an alternative to prison or probation. Additiona?]y,'an incraasing
number of States are allowing inmates furlough time prior to release to
obtain satisfactory emp]&yment.

At present the emphasis has shifted to community-based programs for
prison releasees. This corresponds to the inéreasing use of probation,
parole. and pretrial intervention. The majority of all adult offenders in
the correctional system are now under community supervision. Since many
additional persons are outright releasees and not under parole supervision,
the appropriateness and importance of postrelease rehabilitative services

becomes clear.

A
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One survey of commuﬁity—based programs_conducted in 1975 concluded
that in spite of the urgent need for such programs, there are relatively few
to serve the specific needs of prison releasees that do not also serve as
alternatives to 1'ncar‘<:er‘ation.ML However, another survey concluded that
"post-incarceration programs such as halfway houses, volunteer assistancé
by ex-offender and other groups, and intensive job counseling and education
programs directed toward increasing hiring of former offenders exhibit
great diversity at the'msment.”is A universe identification effort currently
being conducted as part of this Phase I project seems to support that finding.
A great number of community-based programs providing employment services to
prison releasees have been identified. Preliminary analysis shoﬁs that
these programs are funded gnd/or administered by a variety of organizations:
private foundations 1ike The Seventh Step Foundation; adjuncts of local
probation and parole departments; prime sponsors operating under the 1973
Comprehensive Employment and Training Act (CETA); and individual programs
receiving grants from Federal agencies such as the Law Enforcement Assistance
Administration or the Employment and Training Administéation (formerly the
Manpoﬁer Administration).

As the number of programs providing employment services to ex-offenders
and prison releasees has increased, the development of innovative approaches
in the proVision of such services has continued. One example is a Department
of Labor-funded experimental project called Mutual -Agreement Programming (MAP),
a project directed by the American Correctional Association. This program
began in response to problems encountered by releasees %n their transition
to the community.' Planners felt that, ideally, the completion of training‘
should be coordinated with release and job placement so that newly acquired
skills could be put to best use. "In practice, prisoners often had to wait

an indefinite period before release, and could not plan effectively for outside
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16 The basis for

- employment as long as their release date was unknown."
MAP is a contract among inmate, institutﬁon; and parcle board that includes

a definite parole date contingent upon the completion of mutually agreed

upon rehabi]itation'goals, almost always including vocational training or

other emplioyment-directed services.

Another trend in employrment services for offenders and ex-offenders is
the increasing attention being paid to specific client groups within the
total ex-offender population. For exaxple, the Department of Labor has
funded several recent projects specifically to serve ex-offenders who are
also ex-drug addicts. {ne project entitled Manpower Assistance for Rehabili-
tated Drug Abusers (MARDA), established community-based manpower programs
for drug-involved ex-offenders in Des Moines, Iowa, and Baitimore, Maryland.
Another provided funds to'establish a manpower component within a large
treatment program in Atlantic City, New Jersey.

Several community programs have been established to serve the special
problems of female ex-offenders. For example, the Female Offenders Program
of Western Pennsylvania provides female releasees with comprehensive
employment services, both directly and by referral to other agencies. O0One
America, Inc. operates a women's program in Houston, serving female probationers
and parolees. The Maryland Department of Corrections fis 1mp1ementing
Mutual Agreement Programming for women, and Massachugetts is establishing
a similar voucher program for 50 to 79 female releasees.

Certain projects primarily serve ex-offenders with specific minority
backgrounds.  For example, Development Assistance for Rehabilitation, Inc.
(D.A.R.) of Austin, Texas, serves mainly Chicano ex-offenders, while Operation
DARE in Chicago provides services mostly to black ex-offenders.

One important change 1in service delivery which affects the employment-

related needs of all types of releasees is the return to decentralized
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manpower programs by the Department of Labor. Under the Comprehensive
Employment and Training Act (CETA) of 1973, local categorical manpower
programs have been subsumcd and/or replaced by comprehensive programs admind
stered by prime sponsors, often cities or other local communities.

In areas where no special programs fTor ex~-offenders exist, the releases
will often rely on these Comprenensive Employment and Training Programns for
employment-related services. Their major purpose is to provide the economis

moloved with tne assistanca

disadvantacad, the unemploved, and the under

80}

they need to compete for, secure, and hold satisfying jobs. Generally,
CETA programs provide all the usual employment-directed services., Title I
of CETA allows prime sponsors to establish programs offering comprehensive
manpower services. Title II provides for transitional public employment
programs, while Title II1 specifically provides for Federally supervised
manpower programs for special target groups in particular need of services,
including offenders. This Title also authorizes Federally supervised
research, experimental, demonstration, and pilot programs.

The Department of Labor is currently using Title III money to implement
programs for ex-offenders. These Model Ex-Offender Programs (MEP's),
an outgrowth of the earlier Employment Service Model Program, are currently
being implemented in ten States. Théy are being funded with Title III
monies and States' discretionary CETA funds Qnder Title I.  The MEP's in
each State are to be composed of:

o a. central staff at the State Tevel to provide overall divection and
to monitor and cvaluate project operations;

s an institution-based counseling unit or units to provide employ-
ment services to inmates prior to their release back to their
communities; and

o community-based ex-offender employability development teams to
provide employment and training services to releasees. These teams
will be located within CETA prime sponsor program structures.

R

SR
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One goal of the program is to establish the coordination necessary to
Tink institution and community-based programs, so that a continuity of

3 -~y g e T AnA T ,‘,.,.,, A
services can bes grovided to all inmate-ral

(D

aseas on a Statewids basis.
Another possible resource for releasees in communities without

special ex-offender programs is the State Tepartment of Vocational
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Rehabilitaticn, hznses in the Yocational Rehabilitation

approach nave made it wmore difficuit Tor rad 1o te served. Vocaticnat
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rehabilitation programs wers originally instit:ted to serve physically
disabled clients, but in the last decade there had been a shift toward
including mentally or emotionally disturbed clients as target porulations.
One indication of this approach was the inclusion of "behavior disorder"
as a qualifying disability category.]7

Currently, the emphasis is shifting back tcward the physicaily handi-
capped. The 1973 Vocational Rehabilitation Act specifies that "the
severeiy handicappad" must be served first. Although the American Bar
Association, the Mational Council on Crime and Delinquency, and the American
Correctional Association lobbjed for the offender pcpulation to be included
among vocational rehabilitation eligibles, a heavy lobbying effort by the
physically handicapped led Congress to remove "behavior disorder" as a
qualifying disability. |

Because of this shift in emphasis, most State Vocational Rehabilitation
Agencies have discentinued working with prison releasees unless they are
indeed physically handicapped. This évenue of employment services, once

very valuable to releasees, is thus being gradually eliminated. One

«

exception is the District of Columbia Bureau of Rehabjlitation Services,

“which still maintains a special offenders unit. Most States, however, have

virtually stopped serving offenders.
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Thus, most prison releasees returning to communities and needing
employment-related services will Tikely take advantage of special prograns
for ex-offenders or Comprenensive Employment and Training Programs {(CETF's).
The CETP's vary greatly in terms of administrative structure and service
delivery. This diversity also appears in community-based programs specifi-
cally desicned for ex-offenders.

Great variation exists in terms of eligibility criteria, interactions
with the criminal justice system, the emphasis placad on different easploy-
ment services, and so on. These are relatively new programs, and the
concept of organized community-based employment services for releasees is
to some extent still evolving. However, all programs have one primary goal:
to proviae the releasees with effective employment services and necessary
supportive assistance in order to prepare them for the world of work, place
them in jobs, and help them achieve employment stability and satisfaction,
so that they can readjust successfully to-1ife in the communities to which
they have returned.

C. Types of Studies

The types of programs that have been and are being utilized to provide
employment services to releasees and their degrees of success are reflected
in the past studies which have been conducted. Four}types of studies have
been identified and reviewed:

e analyses of individual projects;

o comparative studies of projects:

o methodological discussions; and

o iscellaneous studies on related topics.

1. Analyses of Individual Projects

Many of the existing studies which have evaluative implications have

analyzed project operations in a single place. Some of these analyses were
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performad by the projects themselves, although certain evaluations stemmed

.frem the interests of Federal or State agencies which funded the projects.

There is an overall Tack of evaluation studies of community-based employment
services programs specifically for prison releasees. tiost evaluation studies
are of cormunity programs that generally serve "the ex-offender”". The great
majority of evaluaticn studies in the area of employm nt-re]ated programs
concern those based in prison or incarceration-like settings. Those
community-hased programs that have conducted evajuation studies have producai
Timited results, focusing mainly on employment or recidivism rates. For
example, one program with a Tirst-year objective of 350 job placements of
ex~-offenders reported that it made 506 placements and that during a severai-
month follow-up period, only 26 were returned to prison or had further

problems with the 1aw.]8

Another proc evaluation concluded that there wa

1ittle difference in the rearrest rates of project clientele in terms of

whether they obtained employment through the program. However, program

clients had "rearrest rates for any offense 177 below baseline rates and

rearrest rates for Impact Offenses 20% below the baseline da’ca.“]9
Most of the studies focusing on one project have not included a

comprehensive evaluation, often due to limitations in data availability.

Typical are the problems encountered during the evaluation of the Singer/Graflex

Monroe County (New York) Pilot Probationer Project.zo Although this project

served probationers rather than releasees, 1% presents problenis relevant

for analysis of employment services programs for people released from prisoi.

A before/after research design was used comparing probationers referred to

the program and accepted, those referred and not accepted, and a group of

adequately employed probationers. The project was evaluated in terms of

program efficiency; client characteristics; academic achievement; follow-

up concerning employment rates; time needed to obtain a job; job stability;
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employee ratings; job satisfaction; probation performance; and recidivism.
Although the evaluation revealed that job plaéement efficiency was high and
that tﬁe program probably paid for itself, several problems cccurred which
hampered effective evaluation. There was an inadequate number of referrals
from the probation department, so the control group had to be terminated
early. Probation personnel continually failed to turn in completed, up-to-
date forms. A six-month follow-up was not sufficient for definite measurement
of program impact, so many findings had to be viewed as indicators rather then
conclusions. o cost-benefit analys®s could be conducted because there

were no accurate records of county per-person costs for welfare, police
services, courts, probation department, jail and prison. Though recidivism
rates for project participants seemed to indicate positive results, the
evaluators questioned whether recidivism was being reduced by means of
employment upgrading. They asserted that unemployment was not a major

cause of recidivism and that the project achieved its crime reductions
through overall "human upgrading", e.g., the provision of educational
services, guidance counseling, supportive services, etc. These assertions
were made based on certain project findings: the group of adequately
employed probationers had a much Tower unemployment rate, yet its recidivism
rate did not differ significantly from any other groups; also, the employ-
ment rate of those who completed the program was not significantly lower
than that of all inadequately employed probationers referred to the_program.
However, its recidivism rate was much Tower than fhe rate of those who

were not exposed to the program. Thus, the program's success in reducing
criminal behavior may not have been due to its ability to place probationers
in jobs. Evaluators asserted that if this were indeed true, then two
questions remained: (1) What is the relationship between employment and

recidivism? (2) Why was the program successful in reducing criminal behavior?
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This discussion points out the many problems affecting the state of the
evaluation art concerning employment service programs for releasees and ex-
offenders. Evaluation components are ofien inadequate, necessary data is
often unavailable, the reasons for program success or failure are often
unclear, and too ovten the concliusion is that more evaluation needs to be

2
conducted.

3t doss exist focuses on client outcomes,

¥ost evaluation literaiure t
as refiected in the orevious discussion. There is a limited set of client
outcore measures, and most evaluations have relied uron the traditional
meésures of program effectiveness: employrant rates and recidivism rates.
There has been very 1ittle analysis of pregrams' servicevdeliVery systems

or the impact of specific employment services on clients. Although in some
instances spescific components of ex-offender programs have been evaluated,
it has generally been in terms of client outcomes. Evaluators often find it
very difficult to relate outcome data to program characteristics because so

1ittle program operation data is available.

2.  Comparative Studies of Projects

Comparative studies of employment services programs for ex-offenders,
including prison releasees, have rarely been performed, due to a series of
constraints. Projects differ widely in terms of clients served, program
operations, success measures, and funding sources. Some may serve all ex-
offenders and others only parolees. Program operations nay varj so widely
that offoctive comparison hoconos fapossible; this variation stems vom the
potential vayiety of services that can be offered by a prouvam: assossment,
orientation, counseling. work-adjustmont training, job development, job
placement, etc. The variance in program operations can also be reflected in
the extent to which programs rely upon outside agencies for supportive services.

Success measures can vary depending upon the programs' objectives or even a
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program director's own concept of “success". One program may define success
as job placement and job retention for six months; another may only follow
up clients for three months. An alternative criterion for success may be
time on a job for a certain percentage of the post-program year. Some
programs may define success in terms of recidivism rates; others, employ-
ment rates; and still others with a combination of the two measures. This
variation in success measures makes orly very general comparisons poséib1e. -
Moreover, the difference in funding sources makes comparisons difficult,
because projects may be required to collect differing data by thgir funding
agents. A Department of Labor-sponsored program may collect data impossible
to compare with that collected by a Law Enforcement Assistance Administration
grantee.

A very common problem is the Tack of clear standards of performance.
Often objectives are stated in terms of broad goals. For example, one job
placement program's goals were to develop capabilities of probation-
parole and correctional officers to aid offenders in finding and keeping
jobs upon release; to enlist the support of employers in hiring ex-offenders:
to build an effective working relationship with trade and civic organizations:
to integrate the overall ex-offender training and empToymentbprogram with
the Labor Department Jobs Program; and to develop an effective delivery
system of ex-offenders to job p]acements.23

Another problem concerns the Tack of adequate project evaluation
coﬁponents. A 1969 study recommended an increase in evaluation activities
and decried the lack of consistent recordkeeping and reliable follow-up
data.24 Three years later, another review of employment services‘programs
for ex-offenders led to a similar recommendation for greater monitoring and

. L 5 . .
evaluation of existing programs.2 A review of ten years of correctional
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manpower projects concluded that "a lack of concern with the interface

between theory and program implementation has hampered projects in their
attempt to create a cumulative picture of 'what works' and 'why'”.26 Another
review of the state of knowledge concerning evaluation of projects concluded
that "with the excepticn of work reiease, most of the non-tradifional manpgowar

programs are experimental" and that "most lack validating research as to their

results .”L7

In many cases, the lack of an adequate project evaluation
component is due to an unawareness on the part of project administrators as
to the importance of evaluation. In other cases, however, it may rgf]ect a
conscious decision to seacrifice data collection and analysis o utilize staf”
resources in direct delivery of services to ch’ents.28

The few comparative studies that have been performed have not dealt with
employment services programs for prison releasees. However, because these
studies have assessed programs serving clients possessing many of the same
"disadvantaged" characteristics of prison releasees and delivering many of
the same types of services, an examination of their conclusions and problems
is relevant.

One study compared Pretrial Intervention Projects funded by the
Department of Labor in terms of employment and income effects and recidivism
rates. Evaluators concluded that, looking across projects, defendants are
responsive to employment services delivered by intervention programs,
that they generally enter the programs unemployed with bad work histories
and Teave having experienced one or more successful job placements with
increased chances for employment, at least over the short term.29 However,
it was found that the type of placement offered defendants was not generally

very desirable; wage rates were not substantially improved by participa-

tion in the program; confluence between career aspiration and placements was
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not high; and there was a systematic tendency for placement in jobs of
lower status and salary than those in which participants expressed interest.
Although project comparison produced the conclusions that "program services
can be a significant factor in improving the employment status of groups

traditionally at a labor market disadvantace" and that there is "a weaker

Th
L
2

but positive effect of employment services on recidivism amona these aroups,
there were, in actuality, no very impressive correlations between emplé;r»nf
status and program par‘tic’}pation.“j’1

Ancther study compared the results of correctional research and demonsty:-
tién projects funded by the Department of Labor between 1963 and 1973.
Although it was impossible to draw scientific comparisons, the author was
able to lcok at the results of many programs and draw general conclusions.
Although concluding that evidence shows projects were successful in achieving
employment goals, she also emphasizes the fact that large gaps exist in the
state of knowledge concerning both the delivery of employment services to
offenders and the evaluation of the efficiency and effectiveness of those
services.32

Another comparative study of manpower projects, again primarily prison-
based, produced both positive and disappointing results. The study analyzed
the post-release performénce of trainees of an inmate vocational training
program in terms of recidivism and employment status. Data was collected
for six months following the release of trainees from 25 projects. Findings
indicated that trainees had significantly lower rvecidivism rates than control
group members. However, evaluators concluded that employiient impact data
was biased, becéuse of inconsistencies in data collection methods. Since
it was not possible to correct for this bias, trainees d{d not appear to |
enjoy greater employment success than the controls, when measured in terms

of employment status, hourly wage rates, cumulative earnings or percent of
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33 This is another example of the data problems

time employed since release.
hindering evaluation efforts.

3. Methodological Discussions

Because the cencept of community-based employment services programs is
retarive’ r rew, zoz evaluation literature concerning such programs is relatively
Virdten. o Lzen Troo soo orevious discussion, many of the evaluation
studies performed have been of priscn-based or pretrial intervention programs.
However, the concept of evaluation has certainly not been ignored when
community-based programs are discussed.
One recent manual prepared for use by people interested in establishing
community-based employment services programs for ex-offenders discusses the
. 34 . ,
need for and role of evaluation.” However, sources cited are general in
35 . . . .
nature,”  and the authors themselves admit the poor state of the evaluative
art:
Critics have charged that there has been very 1ittle proper evaluation,
no establishment of standards or criteria by which to measure degree
of success or failure, and no way of knowing whether offender rehabili-
tation programs are working and are worth the investment.
In many projects the evaluation techniques or findings have been found
faulty when subjected to rigorous examination, in others the evaluation
results could not be generalized to make them universally applicable
because the persons, conditions, and circumstances were unique to
those programs at a particular time. In most, the evaluation has
consisted of a presentation of operational statistics such as number
entered, number trained, numbers placed, number employed, and number
recidivating. In some cases, outside evaluators have been hired to
evaluate projects after the fact, with the evaluation design being depen-
dent upon the limited project data available or reconstructed data.36/
The Department of Labor has funded some studies aimed at developing
tools for assessing the potential of offenders and ex-offenders for making
a successful tranzition back to the community. These projects were under-
taken at the Experimental Manpower Laboratory for Corrections (EMLC) in
Alabama. The evaluative tools produced were not, however, designed to assist

in analyzing the performance of an overall employment services program.




Aside from mention of evaluation in individual studies, 1little else has
been done. On the State level, the methodological Titerature is sparse.
One State, however, has devoted some efforts to the task of upgrading the
state of evaluative techniques for offender and ex-offender employment

nY o4

services programs. The Dade County, Fiovida Criminal Justice Flanning Unit

<

developed a "Methcdology for the Evaluation of Ex-Offender Projects." The
methodology ccovers rmodel objectives, site visit reports, suggested data
items, suggested data collection forms, suggested client interview forms,
and modsl program standards and goals. More specific material is presented
for a residential project, a volunteer service project, and a coordinating
project. Although the report is general in its approach, it does reflect the
fact that planners are increasingly reccgnizing the role of evaluation in

the develcpment of employment services programs for ex-offenders.

4, Qther Studies

Although the amount of literature concerning evaluation of community-
based employment services programs for prison releasees is samll, there is
no shortage of literature dealing with the need for employment services for
ex-offenders. This includes: the proceedings of conferences convened to
deal with the employment problems of ex—offenders;37 government-published
brochures on employment opportunities for ex—offendefs;38 nationwide
studies of the statutory barriers to ex-offenders' obtaining employme‘nt;39
40

and guidelines for manpower staff in dealing with ex-offenders.

D. Sevvices (fiered By Community-Dased Employiment Services Programs

Information about components of and services performed by community-
based employment services programs for releasees appears in individual
project reports and in the few comparative studies that have been conducted.
Additionally, much literature focuses on the needs of persons being released

from prison in terms of employment-directed services. The following discussicn
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focuses on the typical program components, suggests the range of variations
in operaticnal arrarzzinents, and surmarizes  the evajuation literature
relevant to tha various program services.

1. Selegtion 27 CZliznts for the Proaran
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The criteria for sel
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zign of orogram participants vary according to
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the purpcses and dasign of the program. Sometimes external restrictions
imposed by organizations funding the program may 1imit the client population
to be served. For example, community-based programns connected with local or
State Parole bodies may only serve persons released from institutions in
one State or from institutions in a defined geographical avea within the
State. Programs funded with money under the Comprehensive Employment and
Training.Act (CETA) can only serve persons who are certified as CETA-eligible
under Department of Labor quidelines. Restrictions on clients served may
also be informal. They may exist based on the beliefs of the program director
or the program staff. Some programs may be designed specifically to serve
a certain type of releasee. In other instances, staff's subjective estimates
of the releasee's "success potential" may 1imit the people a program accepts.
Some programs may establish specific eligibility criteria. These may
relate to sex, age, place of residence, type of crime, major physical or
mental handicaps, unemployment or underemployment. For example, persons over
a certain age might not be served because they present particularly difficult
placement problems. Alccholics or persons using druqs might not be served
stmply because a program is not equipped to handle thu special problems
they present or believes that they cannot benefit from the types of services
offered. Members of a particular minority group may be the primary partici-
pants because the program's administrators beljeve the needs of that group

are of greatest significance in the community. Less restrictive selection
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criteria often result from experience; eligibility criteria can be enlarged

if, for example, a program has encountered success and mzi with favorable

A majer issue facino community-based programs is "who to serve”
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potential Tor success, or sniuld it offer servicer to all releasees, regard-

less of their potential for success? This issus has long been debated by
researchers, program planners, and program operators in the context of many
rehabilitation programs. Unfortunately, polarization of opinion has often

41 Neither one of these approaches can be judged as correct

been the result.
or incorrect. However, it must be reccgnized that community-based programs
designed to aid the low-risk releasee may hincer the developrant of comprehen-
sive services in ways similar to those that prison-based programs for low-
risk inmates hindered program development: capabilities to discover and

plan for the needs of the higher risk or most disadvantaged groups will be
Timited, as will planners' abilities to discover whether the differences be-
tween the high-risk and low-risk releasse aroups (judged in terms of potential
for successful employment and readjustment to “"straight" community 1ife) are
more important to project planning than are their similarities. Althougn
prison-based projects and community projects tied to prison systems have
traditionally favored serving "low-risk" offenders,42 the comnmunity-based
employment services prograns serving veleasees may nobt wish to Merean™

simply because they cannot "select" their participants as casily as prison-
based projects. In other cases, community-based programs serving general

populations in which releasees can be included may not be permitted to "cream"”,

since they have very broad eligibility criteria.43
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There, of course, is no universal answer to the "creawing" guestion. T@a
issue cannot be considered apart from the individual program situaticn and
the resources or services available to participants. However, a program
which selects partiéipants who will be the most difficult to help should
also reccgnize that they may be the most 1ikely to fail. Thus, those
community-based programs designed to serve the higher-risk reileasee may
need extra program features built in to overcome the serious problems faced
by the clients.

Persons selected for community-based employment services programs vary
in terms of a number of socio-economic and demographic characteristics. The
objectives and functions of the program will reflect the k%nds of clients it
serves. Mo studies have been done of clients from programs serving only
releasees. However, it is 1ikely they reflect the same characteristics as
participants of prison-based and community-based programs for ex-offenders.
Such program participants possess low educational achievements and are often
high school dropouts, even though they have an intelligence level generally
corresponding to the non-offender popu]ation.44 Participants generally have
noor employment histories, characterized by much mobility and often unrealistic
expectations. They also have usually experienced low wages, low work status
and have often been on welfare. Most releasees are males: men comprise
955 of the prison population. At the time of release from prison, a third
of releasees are married, half are single, and the remainder are divorced or
widowad. Releasees from prisons also exhibit psycholoyical characteristics
typical of disadvantaged people who have experienced difficulty in adjusting
to Tife in the "stfaight“ world. The following characteristics were repeatedly
found by prison-based projects which used psychological tests: inability

to plan or work towards long-range goals; low frustration tolerance or
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tolerance for normal stress; low or unrealistic aspiration Tevel; inability
to tolerate delay of rewards; impulsiveness; self-centeredness; broad mood
changes 1in response to events; and negative self-concept, self-image, self-

45 Many releaseas are members of minority groups, and they are

confidence.
generally younger, with a weaker educational background and poorer emplo -
ment history, which all combine tc place them in an even more difficult
position concerning potential emp1oyment success.

In addition to these disadvantages associated with client characterisfics,
most releasees will face the various disadvantages associated with their
status as ex-offenders. These include all the barriers discussed in Chapter I,
such as statutory restrictions, prejudicial public attitudes, and union
discrimination. Thus, community-based employment programs serving prison
releasees must realize that no matter whom they select, they will have to
deal with both the perséna] disadvantages the releasee brings‘to the prograim

and the many external barriers to releasee employment.

2. Orientation

Orientation services are designed to provide a participant with in{of—
mation about the program, to offer guidance on personal and family problems,
and to prepare the participant for the tasks necessary in seeking and main-
taining employment. At a minimum, all participants generally receive a
brief introduction to the employment services prograﬁ as a whole, including
the services it offers and the rights and responsibilities of participants.
Beyond this, orientation content is usually governed by the needs of program
participants. It may be part of intake activitjes or continue to occur
throughout program participation. For example, information on needed daily
skills--landlord-tenant relations, availability of social services in the

community, consumer affairs--can be appropriate at the beginning of or
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throughout a releasee’s participation in a program. Data on the labor .
market will have the greatest impact if presented shortly before job

search is begun. In fact, this form of orientation, called pre-vocational

training, is often segregated as a separate program component.

3. Assessmant

gned to determine a participent's erploy-

s
U
wy
(D
(%]
w
3
134
73
ct
%2
115
3
=
i
o]
w
fu
5
¢}
[N
1]
w
-
.

Ll T RO P PN I R LI N CRPUR SRR T 1, A -
ability, attitudes, abilities and intsrests. Only with this knowledgs can

employment and associated goals. Fundamental to assessment in all employ-
ment services programs, not merely those for ex-offenders, is the éssumption
that a successful training, adjustment, or employment outcome depends upon an
accurate understanding of the participant's abilities, needs, and interests.
Programs have learned that these characteristics can change as a result ¢f
the participant's program experiences; therefore, assessment must be an
ongoing process.

Usually, the result of initial assessment is an individualized plan for N
achieving the releasee's training-related goals. This is often termed an
"employability plan”. It can specify goals related to eventuaEkjobs, skills
training, counseling, education, and other supportive services to be provided
for the participant. The plan also can define the steps that must be taken
by the participant to ensure completion of the plan and satisfactory
employment.  Assessment is usually accomplished in a three-stage process of
interviowing, testing and coumseling. Testing is often foral and’cowpro- !
hensive, but it may be informal and wminimal. The utilization of formal
testing demands that the program employ trained staff who understand exactly
what the tests are measuring, as well as theijr limitations.. Kestjng}fgsu1ts

are usually weighed against information and insights obtained as the result

of interviewing and counseling sessions. , -
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duch research in the correctional manpower field has focused on the
development of effective assessment tonls. The Experimental Manpower
Laboratory for Corrections (EMLC) developed two instruments for this purpose:
the Environmental Deprivation Scale (EDS) and Maladaptive Behavior Record (MRR}.
These two tools can be used to help predict releasee success in the community
and to determine which community supportive services are most needed by
ex—offenders.46 The £0S is a io-item checklist of environmental influences
cn the individual; it provides an overall index of potential adjustment in
the community and identifies. problem areas, so that necessary support can be
planned. The MBR is a checklist of an individual's responses to the environ-
ment in areas such as work, relationships with co-workers, fighting, and
money menagement. A fongitudinal foliow-up study of releasee behavior
cencluded that the EDS and MBR predicted illegal behavior with significant
accuracy.47

Another study which was not directed at assessment procedures for
ex-offenders or releasees, but rather for Manpower Development and Training
trainees, may be of value for staff of employment services programs serving
ex-offenders. This study tested the effectiveness of an instrument called
the Vocational Opinion Index (VOI) in measuring the “Job Readiness Posture"

f.48 The study concluded that the index has significant ability

of trair
to reliably differentiate the "work status" of individuals. Use of the VOI
would enable étaff to isolate "nonworkers" or “problem participants" early
in the program, and then pravide supplementary services to help develop job
readiness postures.

There are a nunber of other assessment tools used by staff in omp]uy—A

ment services programs. Such standardized tests include the Minnesota

Multiphasic Personality Inventory (MMPI), General Abilities Test Battery (GATE).



and Test of Adult Basic Education {TABE). An assessment technique increasingly
being used is that of work-sampling, in whnich program participants test

their aptitudes and skills by compieting programmed work assignments at a
series of "work stations".

scussad, 2 *rend toward client self-assessment and

e
O

£s previcusly d
goal-setting has rzachad the implementation stage in the form of the Mutual
Agreement Program, which is based on a contract betwsen irnmate, institution
and parole board that includes a definite parole date contingent upon the
compietion of rehatilitation goals.

4, Pravocational or Work-Adiustment Training

One of the most important facets of employment services for prison
releasees is prevocational or work-adjustment training. This involves
making clients aware of the various social skills associated with the
straight work world. Releasees may be able to perform work at a required
skill level, but they may not be ready to adjust to a normal work environ-
ment and to exhibit the qualities employers and supervisors expect of most
workers. Thus, any employment program must make sure a releasee understands
the need for punctuality and regular working hours, exhibits necessary
skills for maintaining social relationships with co-workers, can work under
pressure, and realizes the importance of adhering to personnel policy
regulations.,

In the past, projects which have developed this training, either in
prison or in the community, have disagreed about its nature and scopa, althouch
all have agreed that it is critical. In most Manpower Development and
Training projects, it was usually a minor part of the project and offered
informally by regular counselors without any set structure. "In one project

it took the form of a course in tool technology; in another, a role playing

group focusing on worker-supervisor relationships. In one project it was




called prevocational training; in another, work adjustment training.

Whatever the name, the common bond was the emphasis on sccial, psychological.
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employmant.’

Sgme pro fave erghnasizaed the provision of this form of training

to releasees. One program, Explioy-Ex in Denver, holds an employment prepafa—
tion workshop three times each week for all job applicants. This includes
mock applications and videotape interviews. Anoth2r, the Parole Rehabilita;
meant Procram (PRERY, operating in nine Chic cities, is a
fiVe—week training progfam with two weeks spent in a classroom and three
weeks in Tocating and securing a job. Training focuses on personal adjust-
ment, problem-solving and job sseking skills, with emphasis on the recent-
rcleasee ard those “"least employable”. Skills training is not a program
component.

An assessment of PREP, conducted for the Law Enforcement Assistance
Administration, found that of all clients graduated from the program over a
five-year period, 68% had achieved "successful" employment, securing and
holding a job for 60 days after graduation from the program. The overall
recidivism rate of PREP clients was estimated to be 11%. This effort to assess
the PREF program encountered several of the same problems expressed by
authors of other studies throughout the literature on employment services pro-
gram evaluation. PREP had conducted a one-year follow-up study on clients,
but sufficient data was not available to make accurate and reliable compari-
sons with the parolee population at large or any segment comparable to
PREP clients. |

5. Skills Training

Very little has been written concerning community skills training

programs for prison releasees. Very often community-based employment services




programs cannot afford to operate their own skills training components.
They do not often possess the necessary money for equipment and trained
instructors or the necessary staff. Therefore, most community programs for
ex-offenders must rely on other resources for the provision of skiils
training to program participants.

Although 1ittle Titerature exists concerning community skills training
programs specifically for prison releasees, much has been written about
two other rejevant subjects:

Tions and orehlons
-
-

- T T
Tesi yeturning o

o Community-based skills training for other disadvantagad persons, who
often possess many of the same socio-economic and demographic charac-
uer1st1cs as priscn reicasees.

Skills training is probably the employment service most often provided
to inmates of correctional institutions. Inmate training programs and work
release programs have been operating for many years. And from the inception,
in-prison vocational training has been beset by problems.

Although tnis Phase I study focuses on community-based employment
programs for releasees, the problems inherent in prison-based training
programs cannot be ignored. Community-based programs must serve the releasees
as they find them; the problems encountered by prison-based training will
inevitably influence the employment status or extent.of job-readiness exhibi-
ted by releasees returning to the community. On]y'by pOSsessing some aware-
ness of the problems of prison-based vocational training can one gain a
full understanding of the training- and skill-related neceds of the prison
releasee.

Training has often been associated with low-level jobs. Too often

occupational areas are selected for training which bear 1ittle if any relation-

ships to the labor market situation in the community to which the releasee
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will be returning. Because of convenience or expedience, the desires and
interests of participants are often {gnOred in favor of the needs of the
institution. Generally, in-prison training nas not had the desired effect
on the emplqyability of participants.

The literature emphasizes these conclusions repeatedly. Powrzll Found

that the best predictor of releasee emplovment status was prior work exper-

47

jence, and that the fype of instituticnal work assignment wa

cantly related to emplovment status. He concluded that institutionz
training and work experisncs had very Tittle infliusnce on poit-relzasze
employmant status and that the majorizy of reieasees worked at uns«<iiiad,
service and operative jobs. Pownall's study found that most prison vocationa!l
training programs were associated with institutional maintenance. The negli-
gible difference in employment rates between those who did and those who

did not have vocational training indicated that these programs were of

Tittle benefit to releasees. Pownall also found that those trained in pro-
fessional or technical skills were most Tikely to have successful post-

release full-time employment, but that only-a very small percentage of

inmates qualified for and received this type of training. Additionally,

less than one-third of those who received training used it in their first
post-release job, and more than half of those releasees who received vocatiorai
training were employed in unskilled or semi-skilled jobs after release.

The raw data for Pownall's study is approximately 10 years old, and
improvements have been attewpted by those responsible for vocational trainin:
in prisons. However, more recent studies have found many of the same prob-
lems. Rovner-Pieczenik's review of correctional manpower projects through
1973 found that in general the projects did not consider the seasonality
of employment, wage levels, occupational status or the needs of the community

51
to which the offender would probably be returning after release. Although
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most projects surveyzd priscner interest prior to project selection and

training and piacement. their interests did rnot play a significant role in

the selection of training areas. Rather. the training areas selected reflec-
ted middle-class biasas concerning the kind of work offenders would be

able to or "should" dos most training offered was in blue-collar and
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service cocouzatizez., Little training hes thus Tar been done in human
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o More than hal® of 211 inmates want types of training that are
unavailable in their institutions.

e There is an apparent lack of relationship of job training to
individual and local job market needs.

e Only half the directors of vocational training programs regard
as. important the development of job skills to enable an inmate
to obtain employment.
e Less than half the inmates who participated in training said the
Jjob waiting for them was related to training they received in
prison.52/
Short-term, entry-level training has usually been offered the offender.
One exception was Project Fresh Starc, which established a program of job
orientafion, counseling, job placement, and follow-up support for women
incarcerated at and released from the Detroit House of Corrections. Job
orientation was provided in the areas of typing, kevnunch, food service, and
nurse's aide. However, projects like this, that have tried to bring
trainees to a level of skill where they could perform on the job at realis-
tic levels of production, have been rare. Although training for the entry

53

level may be somewhat understandable,”” it places the releasee in direct




competition with the many noncriminal disadvantaged for jobs whera

turnover is high and the chances of career mobility are low. Therefore,

it is not surprising that jobs obtained by releasees are usually not
training-reiated and that turnover occurs within a few months of initial
hiring. WWith a specific commitment from an employer as in the early
Manpower Developuent and Training Rikers Island project,B4 entry-level
training in srison may be sufficient when followed by on-the-job training at

S wmeml ey A
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sther enployees. However, this has not been a typical
vocaticazl training project arrangzment.
Many recommendations have been made to improve skills training for
offenders. These include:
e The selection of training areas should take into account not
only institutional realities and work demands but also the interests
of the offender.
o Innovative training programs in white-collar occupations should
be developed with the assistance of potential employers. Course
offerings in blue-collar occupations should be increased.

e Training should be individualized through an open-entry/exit
structure which allows trainees to progress at their own speed.

e Training programs should work toward specific commitments between
those who do the training and those who control job eniry to
(1) assure a training program and level of skill which takes
employer's needs into account and (2) provide a direct 1ink between
training and potential employment.55/

These types of recommendations may be acted upon., However, the
foregoing discussion reveals that most prison releasees re-entering the
community after an extended period of incarceration have serious training
needs, regardless of whether they have participated in any prison-based
vocational training program.

It is likely that skills training programs available to the prison

releasee in the community will be connected with a Comprehensive Employment

and Training Program (CETP). The form of this connection will vary:
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o Some communities may be operating Model Ex-Offendey Programs (MEP's)
funded by both Federal and State CETA monies in ten States.

@ Dorer coreunity LZTA orice snponsors may cperate special programs
for ex-offendasrs as part of their reguiar CETP.

iy develop skills training classes for

o

ireicizants or rafer cirticipants to existing training resourcas

“Cy

sis.  Doorunity o arpioyment program experience has shown
that indivic.ual referral mininizes administrative costs, permits training
re occupations by utilizing the entire range of training services
ileows more flexibility in timing with regard to when a
participant can begin training. Community-based programs for ex-offenders
themselves may atterpt to develcp individualized referral commitments with
local training resources if sufiicient money is available.

Prime socnsors that develop their own training classes utilize a single
or multi-occupational apprecach. Single-occupation provides training in one
occupacion over a cartain lengin ¢f time and for a defined skill Tevel.

Such classes operate on specified schedules or an open entry, open exit
basis. Releasees with #rior experience in an occupation and/or very specific
vocational interests will probably benefit most from this approach. Multi-
occupation provides training in a number of 6ccupationa1 areas, e.g., auto-
motive cluster, health cluster, clerical cluster. Participants advance
according to their ability and can transfer within and among clusters
according to their needs. This type of training may be very beneficial to
prison re1easee§ who have only a general idea of the typé of work they

desire.
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For those communities without specific CETA components for offenders,
releasees will necessarily have to compete with all the other disadvantaged
Tor services. Although CETA programs generally provide a wider range of
vocational training-then is offered in prisons, much of it is blue-collar
and entry-level. However, a releasee who has the additional support of a
community-tasad ex-o0fTendar program for counseling. prevocaticonal training,

A e AT [gaally 1., &£ - ~ EE b
nd must rely on CETA only Tor actusl sk Will orosably
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he low educationz? achievemant of priscn inmates has already been dis-
zm mancatas that community-based programs
crovide celzaiess with seme form of educational services. The type of
educational training can vary. Academic instruction can lead to some
prescribed certification (diploma or degree) and/or c-n be designed to pre-
pare the releasee for-further training, future employment, or advancement

in current employment. Academic training can be utilized where it is necassary

for a person to have a high school diploma, a General Education Development (&ED

certificate, or college courses in orcer to obtain certain employment or
increase mehility in a specific occupation. It can also be used to provide
an ex-offender with remedial or basic education or cémmunication skills
(e.g., English-as-a-second-language-ESL-training).

The approach community-based programs may take can also vary. Some
programs may be large encugh to make arvangorents ﬁith public schoel systens
to furnish teachers to work with program participants who desire to obtain
a GED certificate, the equivalent of a high school diploma. Other programs
may take advantage of adult basic education programs in the schools. Others

can use volunteer tutors, alone or in combination with the schools.

e
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No evaluation has been conductaed of educational services provided
by community-based employment programs for releasees. However, because
the educational disabilities and attitudes of prison releasees inevitably
parallel those of prison inmates, conclusions based on studies of educationa’

services provicded in prisons are relevant. An assessmant of such projects

o Remzdial education is mast effective when offered concurrently
with vocaticnal (or pre-vocational) <raining.
e & nontraditional teaching dasian (e.g., team teaching, indivi-
ing with educat

duzl tutorz, tutors combind
be employed.

tional macnines: srnould

s Nontraditional teaching methods and materials (e.g., individual-
ized teaching materials and machines, the use of role playing)
are more effective than trac1t1onal ones.
o hontraditional teachers {e.g., Tormarly trained project parti-
cipants, collegz volunieers, co~munity workers) can direct the
use of educational ma;er1a1s without academic training or certifi-
cation in the field ot education.5&/
These points suggest that although a community-based procram for releasees
could take advantage of the public schools or adult education courses,
it might be better advised to provide educational services to program
clients either in-house or in a non-school setting. Part of the success
of nontraditional techniques inevitably occurs because of the offender's
association of all past traditional education with failure or hostility.
dontraditional methods can increase the motivation to learn by lessening
these negative associations
The Experimantal Mannower Laboratory for Corrections (EMLC) has
developed individualized exparimental educaticnal materials for use with
offenders and ex-offenders. EMLC refined the use of individually programmed

instruction and developed materials for dissemination to correctional

officials. The experimental research produced these conclusions:
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e Materials and procecures must be concrete, varied, and short.

e Teaching machines innerently motivate interest, but personal
attention and varied activities are a necessary supplement to
their use.

o Learning contingencies (e.g., rewards) can be manipulated to’
encourage maximum performance. ‘
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e The dua y programmed instruction reduced preparatory
ne .

11
wrnen compared with traditional methods. 57/
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7. Counsslin
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Counseling is an important part of any community-based empioymant pro-
gram for prison releasees. "Counseling" can be defined as the process of
assisting participants in realistically assessing their needs, abilities,
and potential; of providing guidance in the developwent of employment goals
and the means to achieve them; and of helping with the solution of a
variety of problems occuring during participation in the program. The
scope and purposes of counseling vary from program to program and even
within a program, depending upon the program's design and the releasee's
needs and status at the time the counseling is provided.

Regardless of definition, however, counseling is an ongoing process
that usually runs throughout the releasee's participation in a program.
Counseling is often structured around the development and implementation of
an ex-offender's "employability plan". The development of such a plan can
give concrete purpose to caunseling sessions.  The counselor can assist the
releasee in the development of an employability plan, coordinale program
inputs necessary tor the plan. to be effected, and provide continuous supporl
in the ongoing development and modification of the p]an.'

Releasees attempting to readjust to the community may need more than

one type of counseling. Programs generally offer these kinds of counseling

assistance:



e Individual Counseling--This type of counseling is usually
concerned with basic problems relating to imnediate envivonment
and behavior and not with psychological scars or emotional rela-
tionshizs. It is often provided to releasees by their parole
officers and is most common in manpower programs like CETA or
State Vccati ﬂna] Rehabilitation Agencies.

nseling--This form of counseling is concerned with
he releasze’'s ability to readjust socially and
tionships with others. 1t uses guided group inter-
a freatment methed but reguires trained counselors.
Many comnunity-based proarams for ex-offenders have group
counseling &5 a regu.ar part of the program regimen

o Individual Treatemant founseling--This assistance is concerned
with severs wotiona’ or cerscnality prodlers r:cuiring profes-
sionail attenticn.  loomunity -based prograns cbtain these services
from local u-nta1 hea]th agencies, social service agencies, or

private therapists.
o Vocaticnal Counseling--Vocational counseling is a specialized form
of individual cou nsel.ng. Although individual counseling may
cover the development of an employability plan and the related
needs of the releases, sowme comprehensive community programs may
nave special vocational counselors who serve as supplierents to
general counselors. In such cases the vocational counselors will
be solely concerned with the participant’s employment needs. Such
specialists often have the time and experience to establish valuable
relationships with other community employment-related agencies and
develop formal linkages for assuring better client referral.
Literature on past project experiences emphasizes the importance of
counseling quality. The type of counseling may be Tess important than the
existence of a trusting, continuous relationship between client and counselor.
: . . . 5
The benefits of quality counseling have been enumerated, 8 as have the
advantages of "reality-oriented" counseling, in which behavioral change is
the goa].59
One recurring issue in the existing literature is the role of the
ex-offender counselor. Ex-offender counselors often succeed with ex-offender
clients because they have special insights into the client's problems that
the average counselor lacks. - The client, knowing this, may consciously
pay nheed to or develop more trust in the counselor. Ex-offender counselors

often can use this added credibility in combination with nonmoralizing and



judgmental manners and nontraditional methods to achieve results that a

counselor with a middle-class background might find difficult. Several

iy

offender projects, though not serving releasees, did find the us2 0
ex-offender counselors to be very effective,GO and somre community-based
programs operated and staffed completely by ex-offenders have also been
effective. However, problems can develop if ex-offender counselors are
used, and *these must be considered. One problem which way occur "from

selecting an insufficiently rature ex-offender of the same backaround as
2 ¢iient is that thes two may become stuck on the point of their fight
against tne 'establishment', (which) becomes the scapegoat; no behavior
changs is demanded, and no responsibility is accepted, though the staff

member may teach the participant how to beat the system.”bl

Part of the problem of assessing the value of ex-offender counszlors,

of other types of counselors, or of the various kinds of counseling,
stems from the scarcity of research on this important program component.
The experience with counseling in the years of Manpower Development and
Training projects has been characterized as typified by "unfortunate

misuse of terminology, obscure goals, unexplored assumptionc, haphazard

techniques and disagreement about what to do to whom and under what circum-

b2

stances. This general lack of ability to measure the impact of

counseling makes it difficult to independently assess counseling "success".

Only by distinguishing the counseling component and its corresponding
abiectives and tochnigues from other program components will programs be
able to evaluate its relative importauce in the ex-affender's success.

8.  Subsidized Employment or Supported Mork

The concept of subsidized employment or supported work derives from

the belief that some ex-offenders need a supportive employment experience

to bridge the gap between prevocational and vocational training to a full-
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time position in the legitimate economy. There are a number of

—

variations to this aoproach, but all attempt to provide participants with

support in 2 temporary work environment. The goal is termination from

the program and entrance into a satisfactory job in the labor market.

Subsidsized en mant is erployment created in the public sector

i
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and in grivate nonprofit agsncies which is paid for by the client's
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program. Tnis type of service is often availadbie to eligibie u
persons throush locai CETA programs. Essentially, it includes two typss

of activity which are different in nature anc have distinct purposes:
transitional public service employment and work experience.

The pu%pose of transitional public service employment is to provide
participants with newly created jobs in the public sector which will
provide neaded public services. These jobs are meant to be temporary until
participgnts can be moved onto the employer's regular payroll or certain
other suitable public or private employment.

Work experience can occur in the public sector or in private nonprofit
agencies. The work situations are temporary ind are not necessarily expected
to result in unsubsidized employment for the participants. The purpose is
to provide the person with experience on'a job, to develop occupational skills
and good work habits, br to provide exposure to various occupational oppor-
tunities.

Several projects specificaliy for ex-offenders nhave utilized one or more
of these approahces with varied results. For example, the Pennsylvania
Governor's Justice Commission sponsored a work experience program through
Goodwill Industries that attempted to offer clients an opportunity to
establish a work record so that Goodwill could provide‘job recommnendations
to prospective employers. Approximately 30 clients at a time spent ten

weeks in a program of work, ¢ .unseling and placement assistance. tach
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client started at a fixed hourly rate and could be granted an increase of
ten cents an hour at the end or each of the first four weeks. The program
goal was that each client be refarred for placement or training between the
Tourth and sixth ween. An evaluzticn of the program pointed out several
probiems. Poor risk ciients zdoittad into the pregram did not fare well,
clients sezmad to lack motivaticn, and the ex-offender participants still
had a generally difficult time in the job market.63

Another program that has received widespread attention is the Pioneer
Messenger Service operated in iew Yorx Ciily by the Vera Institute of
Justice. The project offers steady work to "unemployable" ex-drug addicts
and ex-offenders, who participate at all levels, from top wanagement of the
service to deiivering packages. Early evaluation showed that participant
success and capacity to handle more responsible work bore little relation
to attendance at therapy sessions or participation in them, so the project
now does not require therapy. Instead, it operates on the belief that work
success alene may provide the stability necessary for an individuai to
successfully adijust to 1ife in the community. Vera &lso operates other
supported-work projects through its Wildcat Corporation. Work performed
by program participants includes the cleaning of public buildings and

maintenance in public parks.

A national ‘supported-work progran based on the Vera approach is currently

orowiraiaiy tnirteen sites arvcund tne country.

3

being implemznted 2t 2
This national demonstration project is bainag funded by six Tederal agencies
and the Ford Foundation. Work experience is being provided to several
disadvantaged groups. in normal work environments with necessary support.
Ex-offenders comprise 25.-35. of the persons served, but including drug-
addicted ex-offenders, they may comprise up to 507 of the clients. The

objectives are to provide approximately 15.000-18,000 participants a year

[
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with the opportunities to learn work habits and develcp employment his-
tories. The goal of the three-year project is to determine which
groups are most responsive to assistance.

One orablen with the supperted-work concept is that rarticinants tend
fo beoors doooadont upen thete debs and derive security fram them,  As a
result, they are inclined to stay with the project rather than to seek
permanent, tull-time employment. This is one problem that has plagued
Vera Institute projects, which have otherwise proved successful. The
national demonstration project, aware of this problem, does have mandatory

graduation requirements. Clients will remain 12 or 18 months at a maximum.

9. Job Development

Job‘development is often a difficult and time-consuming process for
staff of community-based employment programs serving ex-offenders. It is
an ongoing process that may begin as soon as a releasee has been accepted
by the program. The goal is to coordinate job development with a11‘other_
activities and services to ensure timely placement for the participant in
the desired vocation. Job development can include many phases or processes.

Job solicitation consists of efforts to identify all available and
projected jobs through contact with employers and community representatives.

The objective is to secure, store and classify “job orders" in preparation
for eventual job placement activities. Solicitation efforts can include an
.analysis of the local Tabor market, publicity campaigns to engender employer
interest and job order collection. Often automatéd services can be purchase!
through a computer hook-up or obtained by the employment services program
from offices of the State Employment Service.

Job creation, contrastingly, attempts to open up to program participants

jobs which were never before available to them. One strategy is to

convince employers to change hiring policies that exclude program participants
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and 1imit the effective use of the program's resources. O0ften,
this requires changes in attitudes rather than 1arge-sca1e rearrangement
of institutional rules and regulations.

A key to succeésqu job development for releasee or ex-offender empioy-
ment programs is tne maintaining of a pool of employers who are aware of tnz
program and have indicated a receptivity to employing ex-offenders for
positions they will have available. Ex-offenders can thereafter be referred
to those employers most 1ikely to have jobs appropriate for the person's own
needs. Such referrals can be made with some measure of assurance that the
ex-offender, whether hired or not, will be treated with some sensitivity.

A great variziicn exisis in the manner of delivering job de9e1opment
services. Thay can be provided:

e 1n-house with 11tt1e or much contact with other commun1uy
employment-related agencies;

e by an agency that is delegated to handle it that has been
created by a group of ex-offender programs;

e by the Tocal office of the State Employment Service; or

e througi, contracting out to a public or privaté égency or group.

The advantages and disadvantages of these approaches have been debated
frequently by program planners and administrators. .0One of the main advan-
tages of a centralized job development (and placemeqt) service is that
it avoids duplication of work by staff of several ex-offender programs and
a2lleviates the annoyance of businesseé at repetitive calls and other solici-
tations of openings. However, most programs have found.that Job develop-
ment provided by an outside agency often does not prodhce satisfactory
results. For example, the traditional staff and techniques used by the
Employment Service have not been notably successful with ex—offenders.
Often counselors with middle-class backgrounds find it difficult to relate

to ex-offenders who may exhibit no middle-class values.

-
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One program operating in the centralized model is the Lousiville,
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Kentucky, Clearinghouse for Ex-Offenders, which provides employment services

to offenders from the prerelease stage through parole or full separation

from the criminal justice system. Job search is handled in two ways:

through use ¢7 the Ciearin

-
3
i1
-3
¢}
&
us
m

Kentucky Erployment Service's job bank, and through its own in-house job

development efforts. Job development includes reguiar meetings with and
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companies.
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‘5 ¢on-site scanners of open positicns in th2

Previous projects funded by the Department of Labor tend to show that

job development is most effective when done by ex-offender procrams
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1

themselves, throuch either the centrali

[N

-~
i

approach used in Louisville or

on a program-by-program basis. Points gleaned from a comparison of these

projects include:

e Personal visits to employers are preferable to telephone contacts.

e It is important to appeal to the civic responsibility of a
potential employer.

o Close time connection is preferable between job development
and participant placement.

s The participant's record should not be hidden from the prospective

employer or abilities overestimated.

o Development activities should feed information back to a project,

so that employer concerns are taken into account.

o Coordination with other community employment services (e.qg., job
banks) is important but should not substitute for a program's
own job development acitivities.

e Employers should be made aware of and assisted with on-the-job
supports needed by the ex-offender.g4/

When community-based programs do their own job development, it is some-

times helpful to concentrate on one or several large employers who have

proven receptive. Sometimes special programs for ex-offenders can.be
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established. One such program is "Impact", Chase Manhattan Bank's
Ex-Inmate Program. Jn-prison training and, i necessary, training after

release, prepare offenders for jobs that will be available with Chase

——

[

Marhattan. A screening commities includes business parsonnel, but co-

Ly

workers and supeyviscrs ars unawavre of the ex-offender's status. This
avoids any possible stereotyping. Other crganizations with similar pro-

grams for releasees include Con Edison; the Chemical Bank of lew York,

the liew York Telephcne Company, and the Eguitable Lifs Insurarce Cormany
There is no perfect job development process. Assessments oFf past

projects show that when traditional agencies are relied upon, results
may be disappointing, but that when programs encage in job developmant
themseives, duglication may produce animosity on the part of the very

employers to whom the programs are trying to appeal. Perhaps the best

appraoch is the combined use of outside resources and in-house staff efforts.

10. Job Placement

Job placement activities can only occur when the releasee is considered

"job-ready". If the releasee is at this stage, program staff may:

¢ coun§e1 the participant on job- seeﬁ1ng procedures (if not already
done '

e assess the releasee's needs, skills and potential for employment
(if not already done);

e match the client to existing job opportunities;

e refer the person to the job; and

e verify the results of the referral.

There are a var1ety of factors which influence job placement services for

prison releasees and other ex-offenders. Past and current analyses have

studied these factors and generally made recommendations concerning "how

not to" proceed rather than providing answers on the best way to proceed.
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One of the primary problems facing those responsible for placement of
releasees is the various barriers, both of%icia] and informal, to the
hiring of ex-offenders. Employer fears and prejudices have previously
been discussed in this repoit, as have the various statutory restrictions
hampering tne oo opportunities of ex-offenders. Unless Jjob placement
staff work with employers and supervisors, the informal barriers will
continue to exist.

Anctnar probiem evident with most orocrave is that ich placement par sa

S SUCCesS.  Powndi:
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is a deceptive and overemphasized criterion of a re
founc that most prison releasees who had pre-arranged jobs had positicns of 2
semi-skilled or unskilled nature, irdicating that although they were "success-

L1770 st T A~ 3
fuliy" job-nizced, the in
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tituticns had not successtully arranced skiilad
positions for releasees.

Conclusions from past studies emphasize the fact that job‘p1acement alona
s not necessarily a significant measure of SuUCCEss. One Jjob is offen
inconclusive. A releasee often needs time to adjust to community 1ife and
develop employmant goals while actually working. A releasee should perhaps
be expected to change jobs frequently. Thus, employment rates at a speci-
fied time after program termination or the percentage of clients successfully
placed are misleading measures of an employment program's "success". Only
long-range follow-up can adequately measure the placement "success" a progran
has had with its participants.

A factor contributing to the deceptiveness of job placomonl as a success
measure is the role of job quality in a releasee's readjustment to comiunity
Tife. Several studies of parolee and releasee job placements have concTuded

that too often work does not have.“meaning“.65 A comparative study of pre-

trial intervention programs66 revealed the same problem. Since participants
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had not been incarcerated or even convicted, one would expect that their
chences for quality employment would be greater than those for prison
releasees. Pretrial participants do not have to make the difficult

£

adjustment from priscn to the cocmmunity environment, and thus may be

better able to securs good jobs. Yet evaluators found that the tvpe of
placement cifered defendants was generally "not very attractive” and that
there was a2 systematic tendency for placement in Jobs of lower status and

1 ; - v + Gt ol e msaded A d ey mam e o ~ 3 vy PR it P S
saiary than those in which participanis excressed intarest. The conclusios

was resached that increased employment benefits come at least partly at the

1ts o3t be emphasized m ch more.  This problem for
pretrial intervention program participants serves to illustrate the
severity of the job cuality problem for releasees, who face more numerous
and difficult barriers in their searches.

The general lack o¥ job quality is especially evident in the records
of parolees, who usually must have a "guaranteed" job in order to be parcled.
Often such jobs are solicited as a means to an end, merely to ensure the
person's release on parole. Too often the jobs are of an unskilled or
entry-Tevel status-—thé easiest type for releasees to obtain--simply so the
releasee can be released from the institution.

Another factor influencing job placemeni as a success measure and the
task facing staff of community-based employment programs is the degree of
competition among programs for job placements. This was cited as one of
the major problems facing ex-offender programs at an offender emp]oymgnt .
seminar in Washington, D.C. Representatives of programs and égencies égréed‘

that an attitude of competition existed among staff trying to reach quotas



of referrals and placements. This competition often came at the expense of
"employer overload"; employers annoyed by -repetitive placement efforts

could be turned against the entire idea of special consideration for ex-offen-
ders. Even where only one special ex-offender employment program exists

in a community, 1t may have to compete with several other employment procrams
serving the econcmically diéadvantaged. Although the number of such categari-
cal programs has bhesn reduced as the result of the 1973 Comprehensive
Employment and Training Act, the resulting Tocal CETA programs still are
atzempting to place & great many cecple with many of the same chavacteris-
tics possessad by prison releasess. The only major diftference is tha
most CETA participants do not have criminal records.

One partial solution to this competiticn problem is centralization
and/or cocrainaticn of ceommunity employment services for the ex-offendar.
This appgroach has mat with a degree of success in several locations. The
Louisville Clearinghouse, previously menzioned, and an Ex-Offender Skills
Bank in QOakland, California, attempt to find jobs for releasees from a wide
geographic area and a number of correctional institutions and community
programs. The approach in Louisville was deemed so successful that a simi-
lar operation has begun in Lexingtan.

Another job placement factor often insufficiently considered by program
staff is job mobility-stability. As previously mentioned in this report,
studies have found that employment "success" for releasees often occurs in
a series of jobs. Pownall's study. for examnle, concluded that nearly 60
percent of releasees with pre-arranged jobs remained for less than six
months, and the median length of the first job for releasees was four months.
A recent survey concluded that “successful employment frequently takes
place in a series of jobs rather than in one; the ex-offender . . . with

little employment history may try a number of jobs before he stabilizes.
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What appears to be a lost employee may, in fact, be a successful rehabili-

tation experience.” 67

Some community job ‘placement programs build in
mobility when placing ex-offenders, thus taking this problem into account.
Such a program places an individual in a low-skilled, moderate-paying job
for a few months to give the persen necessary income and simultaneously
develop successful employment experience. During this period the staff
merber responsible for job piacemant attermpis to find a job that more closels
matches the skills and vocational interests of the ex-offendar and offers

an opportunity for upward mobility. This technique has been used with
good results by parole officers working with narclees Yrom Maryland penal
institutions. These officers start by placing a parolee in a low-paying.
| s locating a job with potential for upward
mobility, for example, in 2 large business firm.

Little data exists on empisvmznt stebility. The few studies of offender

employment programs wiich gathersed such information show that offenders

o

who participated in projects with employment services spent a greater
percentace of their post-project year working (than their pre-project year)
and received higher wages and more highly skilled positions. One reason
for the Tack of data on participants from community-based employment
programs is the insufficient number of 1ongitudina1’f0110w—up studies yet
performed that monitor post-program employment histdries with specific
attention to corvelates of job mobility and employment stability. Most
programs have not had the resources to conduct Tong-tevar follow-up studies.

11. . Job Retention

One of the most important and yet most neqlected aspects of a continuum
of employment-related services is activities directed at job retention,
This includes services provided to both the employee and the employer after

job placement. Often the first week is crucial to the employee's eventual

R o S G 3 s TR T
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success on the job; program stafi need to be available to provide necessary
supportive services during this period. The employer who has made the
commitment to hire the prison releasee should alsc be assured that program
staff will do whatever is necessary to help the ermzloyee wi *h successfyl
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Previcus studies revealed that, while it is very difficult, it is

I
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possitd
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o owork with, and not in spite of, "the establishoant’.

[v]

- P < Yo S
Rovner-Pieczenik notes that "the conclusion of Gperation Pathfinder™~ is

persuasive; the key to job retention is supervision, regardiess of whether

B
_employees are disadvantaged or 'norma?‘.”69 Thus, the amount of‘risk and
inconvenience an employer is willing to accept and tolerate may well
depend upon how much assistance and cooperaticn can be expected from the
community-based program's staff. Too often “foilow-up" has consisted
merely of ccllecting data for pregram recordieeping purposes rather tnan
p}oviding assistance to the employer or employse. This may be partly
due to the fact that employers may resent intrusion by program staff.
According to Rovner-Pieczenik, supervisors-in general have tean unable or
unwilling to cope with on-the-job behavior of ex-o<fendars that is
incompatible with the effective opgration of the firm. OCperation Pathfinder:
one of the few oTfender research and demonstration projécts that worked
with the employer, encountered resistance when employers were asked to
change work nractices: employers did not want outside Iraining for fhels
supervisorss thoy did not want “research” done witn thew: they did not wan
to becune Involved in a government program.
In recent years, Some comuunity-based emplioyment prograss for ex-oirander -
have paid more attention to working with employers. Some programs arrvange

to telephone every week for approximately a month after new ex-offender
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employees are placed. Others send staff to visit the work site periodicallv
and check on new employees'’ progress.

12. Supportive Services

Supportive services are a necessary adjunct to any manpCwer services
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delivered to prison releasees. They cen t2 provided by prozran st

—

by other resources within the comrunity, tut for a pe

"sen retuﬁnin; te

the community after a period of incarceration, they are almost always
essentizal. Experience has shown that "marital, financial, hcusing and

legal problems can be traumatic for the‘reieased offender. Project Fresh
“Start (a Labor ORD project) referred to this transition period as 'postrelezsz

70 Usually supportive services should be made available throughout

shock'."
participation in the orograri. These services can include:
e health care services;
e Child care; o
e tegal assistance;
e transportation, and;
s residential support.
Many problems may arise as community-based prigrams atte pt to see
that these services are provided. -Projects have concluded that existing
community services are often unknown or underutilized by prison releasees.
Community agencies which pledged cooperation to community-based ex-offender
programs have been hesitant or reluctant to provide necessary services to
the ex-gffender population. To some extent, this is due to the realily of
large caseloads, long waiting lists and ‘insufficient budgets. However, il
is partly due to the traditional "creaming" done by community agencies.
Often success is judged in terms of placements alone, and counselors whose
performance is judged on this basis are thus hesitant to serve high-risk

clients.
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Another problem is the failure of community-based ex-offender programs
and community service agencies to establish efficient referral procedures.
One person has said "the key problem in the development of community-based

programs for ex-cffenders is the failure of community agencies to coordinate
71
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efforts and the asserce of a continuun ¢f suppertive services o releasze”.
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Reflectine this nroblem, a corparative studv of nine offender orojects
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found that most orolacts ¢id net seen tooraximize linkages with outside

agencies to expedite the referral processes, and that cenerallv thers were
no formal arrangemenis or definite procedures for providing sarvices to
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project participants. This is soucwhat undarstandable; staif of ex-

offender prograws are often haesitant to play "“the agency game", referring
releasees from one agency to another for supportive services. Experience
has shown that traditional agencies often do not prove beneficial to
such clients.

Several community-based programs serving ex-offenders have begun to
provide their own supportive services to clients. For example, the
SAFER Foundation in Chicago, which funds Operation DARE, now administers
a revolving tool fund for parolees and soon-to-be released offenders.
A1l applicants must have a verifiable job, and if approved, are supplied
tools relating to their employment, e.g., mechanical tools, carpenter

tools and plumbing tools.

13.  Cther Proaram Activities

LIVRN S L AU U ;- R S
Compunity-basod coplosront prommins 2w pricon rojeraces and otlg

ex-offenders are engaging in activities in addition to those connected with
the direct provision of services fo clients. wHany of these deal with efforis
to remove barriers to ex-offendears' employment. These barriers, previously
referred to in this report, include irrelevant and unrealistic hiring

qualifications and stereotyped attitudes of employers and supervisors.
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Increasing attention is being paid to this aspect of ex-offenders'

employment problems; some pecple feel that unless arbitrary and discriminato

hiring barriers are erased, all of the manpower services will produce

~
1%

minimal impact. A large part js being played by the American Bar Associatio

Clearinghouse on Nfferndar E-plovrent Pestrictions. It has published a
pamphlet, "femoving Offender Zrployment Fastrictions”, which proposas resa-

dial Tezislation to elirinate unveasonable restrictions encountered by
ex-offencars. The National Alliance of Susinessmen (MNAB) has also done
much on a nafional basis to work with emplovers. #AB has its own offender
employment project which works with community NAB groups to sponsor seM.ﬁ“v
and conferances and tc develop Tinkages between the employer community

and ex-offender programs.

[ . o O
. Procram Staty

Very 1ittle informaticn is available concerning the organization of the
staff for community-based employment programs for ex-offenders. Because
the organization and range of services provided can vary so greatly, thefe
is no "normal" staffing pattern.

However, one of two staffing approaches is usually utilized to deliver
services to program participants:

o The One Person Approach--This approach involves an individual
vwho works with the participant to develop an "emplovability
plan" and guides the participant through the program. A one-
to-on2 apuwoach of this type caner“11y works well in small
Drograns where ac 1v€ties and services are few and follow-up is
easier. In larce programs, the participant's options may be so
variad that coovrdiration ray teo toe difficult for one staff pembor
to manage

e The Team Approach--The purpose of this approach is to provide
each individual with a sinzle staff agroupn responsible for |
participant progress. Qverall vesponsibilities of this team are
to develop and implerment a plan which is consistent with the ex-
offender's capabilities and interests. The team aiso provides
support and advice to the participant both while in the program
and after placement on a job. While there seems to be no ideal
couposition, such teass can include a counselor, work tr2ining
specialists, and a job development and placement specialist.

a

B



- 01 -

Although no comprehensive studies have been done of staff organizations
of ex-offender employment programs, onz survey of program directors

revealed the following general points:

e The mast freguently cizad gualitiss For a staff rerher who will
be v;rk1rf wWith gx-pffendavs zro oooneieovca, dedication, maturity
and demonstrated resgeonsibility. craracter, empatny and Tlexibilicy.
o Additicral gualities often include fne ability *to coarate ir
b1]1nqua1 and bicultural situaticas, since in manv areas ex-
offendars <o not speak, read or write Enalish and are products
of diverse cultural backgrounds.

e Staff training is essential before and during a oroaram, especially
concerning the prople's o7 the ex—w;fender, c *mun1t/ services, and
the characteristics and background of tre nonulaticn to he! servad,

e Positive rels
bu‘lIlLS»)‘ u\
Failure to
and z]Sundar

nships with staff of other acaqbw~s. and with

v n—xm'-un'(-‘-_
Gl Ll 4

U')U)()'

e in e on VY~ ~ st Tt £ A
AGVIET-CTEeCIZENiK S review 907 e

crogran statiing:

Training prog=scts also included concliusicns ccrcernin

o While the most desirable mixture of professicnal and paraprofessionat
stafi is unknown, most programs agree that it is important to main-
tain such a wix.

o Important job conditions for project particicants are not usually
considerad for project staft. Career ladder ﬁquZTty, Treguant
"feedback” raises, and internal prcmotions are not generally
structured for tne paraprofessional. Projects ofien expect para-
professional staff members to show middle-ciass work behavior and
simultaneously establish ragport with lower-class program participants.

o Since the paraprofessional is often hired for similarity with the
ex~-offender, training for personal and job competence 15 mandatory.

o Doth professicnal and paraprofessional staft need training but
oTten for diffovent veasons: o intraduco the professional to =
nou \citxu,, now cliont and sob of techmiaues: to structmee thy
work behavior of thc paraproiessional to weel program yoals.
o A 1ack of project cross-fertilization concernina staff trainin
and organization is evident: most projects developed training
programs in isolation of available material develcped by others.73/
One of the main issues confronting program directors is that conceming
the use of ex-offenders on the staff. This decision has already been

discussed, but some of the main points are worth reviewing:
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o Hiring ex-offenders for prcgrem staff is generally hiahly recommended.

- if qualified perzons can be found or can be qualified during an
available training period.

o A competent ex-offender on tha staff can often Tind other valuakl
ex-offender staff for the prooram.

e Ex-offenders selected should come from the same socioeconomic back-
ground as tne ex-oTfendsy progrem Chients.

o The pressurss on ex-offanders nerk,.‘
can be extremaly nigh, inciuding rolie c
attituda

C) m
l’) fai o

One staffing issue that is receiving increasing attention in this era

(D
n
~1
)

of dwindling resour:c r communify-based human services prograns is the

uée of volunteer stafr. Lazar's s.vvey of existing comaunity-based
programs serving prison releasees has revealed that mahy programs are
operated solely by volunteers. while many others utilize volunteers in
conjunction witn professicnals and paraprofessionals. One program has
publishad a quideboock specifically for volunteers working with ex-offenders.
It includes a description of ex-offender problems, advice to volunteers,
resources in the community, description of successful techniques and of
potential problems, and examples of how volunteer programs may operate.

The Law Enforcement Assistance Administration has also published a

75 It, too,

basic reference on organizing and managing volunteer programs.

includes a comprehensive 1ist of resources and training aids.
The role played by volunteer staff varies. Some progfams use volunteers

with professional experience as rsgular counselors. Other programs only

use volwnteors in surport positions.  Some proorams use an individual

volunteer in the community to which the releasee has rcturned to develop

a one-to-one trust and support relationship with the releasec in order to

ease the difficulty of the readjustment process. Sometimes these volunteers

are the ones responsible for referring the releasee to the appropriate

comaunity agency for assistance with employment-related problems. Whatever
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the role played by volunteers, it can be valuable to community-based
programs faced by problems of decreased resources.

It is clear that more research is needed in the area of staffing
communitv-based emplovrant programs for ex-offenders. This research
must include scecitics zbout icsal staffing patterns for programs serving

w-o0fTendars.  For example, a program serving only

prison ralezszis who have Leen incarcerated for over a year may have
differest staffing consideraticns than a program serving only probationers

or only persons incarcerated six wmonths or less. For exawple, because
Tong-incarcerated prison releaseas are facing the most difficult of
adjustments back to community 1ife, it may be advisable to have -a greater
number ¢7 ex-cifenders wno have experienced the sama readjustment problem
on the staff. Persons whe have been incarcerated Jong periods of time
may aiss nead a trust relationsphip with one individual, somefhing they
may not nave nad for many years. In that case, a one-to-one approach may
be preferable to the team approach.

F. Information Linkages

An etficient communications system among program staff and between
the ex-offender employment services program and othgr community agencies
is imperative if the releasee is to receive the optimum mix of appropriate
employrment~directed services. Experience has shown,'however, that interpro-
graii cansunications are often charécberized by knowledge gaps and inefficicrnc..
One survey ©of services tor the ex-offender in a large metropolitan
Tocation questioned 22 community agencies about their ranue of services,
eligibility requirements, whether they provided services for ex-offenders,
and whather families of ex-offenders were eligible for aid. Agencies
surveyed included probation, parole, law enforcement, general welfare,

family and child welfare, low-rent housing, vocational training, employment



and rehabilitation. One point er:hasized in the Tindings was that only
four agencies knew whether they served ex-offenders. The researchers

concluded thzt many more co*”unwtv resgurces are available than are known

to ex-offenders and suggested that a brochure be prepared describing

+ PR S T2l A Py -~ 3 QP PR SRR - A Yo ~ L
the services avaiiable, the elicibility rezuireranis, and the mannar o
-
s . . 70
procead in <hiaining services.

many comunities. Returning Lo a2 reay envircrrani, they cannci ba expected
to know about ail the services availabie. Therefore, it is mandatory that
community-tasad procvams designed to serva the s2u-2ffendsr possess corolete
.and thorough knowledsz of available community services. However, too
often communication between the ex-citender progran and others is strained
or nen-gxistent. DProgram Staff'DECOTe ezsily frustrated at the bureau-
cratic problems associated with traditional community agencies. Staff

at those agencies convgrseWy sometimes become hesitant to serve ex-
offenders because of the risk factor involved or because the ex-offender
program may have referred one or more inappropriate cliants. Often the
quality of communications can be influenced by personal relationships.

One staff wember at an ex-offender program may utilize another community
agency because 0f a good working reiationship with a staff member at that
agency. Ancther perscn at the same ex-offender program nay not use that

agency simply because of previous bad experiences with a staff member there.

b

The ex-o fondor's opnartunities are hampered by such inconsistent communica-
tion p:t191 S 3mOnG proqrams.

The cormamityv-based exmplovicent nroaran can overate most efficien

'I‘

r

tly
with certain information flows. On one level such flows mav represent
work pertormed by a program's participant selection or intake component:

a program must usually collect types of information pertinent to the
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selection of participants, helpfu' in referrals to other cuumunity proarar.:
and related to participants' performance in those programs. On another
Tevel flows of 1n*orrat1rﬂ nromote coordinaticn, cooperation and under-

standing. Such information flows can include:

¢ From neenla oFFizar: oy ori
regarding & garsies or rele

o from ex-offardar rorogram staff monitorins narticinant progress fo
vocational programs serving proaram participants recarding ex-
offender program data coliection requirements and procedures;

P T R,

o from the comrunity vocational programs to th
regarding participant progress, e.g., level
personal problems, etc.;

erider proaram

SRS ot =t
nee, ZoTenliinls,

o Trow the ex-offender pregram teo a parole officer concerning the
participant's progress in the program and overall adiustment;

2 £L£ ~
e from the ex-offendsr o
+ h

nvrggran narticipant wh
data needs; and

ogram to employers Or surarviisrs of the
as obtained a job concernina the program

e from the emplover or supervisor to the program concerning the
program pariicipant's performance on the jcb, e.c., relationship
with other employees, work performance, punctuality, attendance, etc.
Little has been written about the adequacy of these specific informaticn
flows. The exchange of accurate, up-to-date information arong these
resources would not only decrease chances of releasees droppinag out of
programs but would also ensure the availability of data useful in program

avaluations.

G. Program Costs

A discussion of program operations would not be complete without
mention of costs. Many problems arise in deterwining the costs of program
operafions which makes such a task extremely difficult. Start-up costs

will necessarily be high. Also, the vocational programs serving partici-

-pants of the ex-offender program may be paid for their services accordine

to different methods or not at all. For example, communitvy programs may

id according to contractual agreements between them an ex-offendear
be paid ording to contractual ag ts bet them and the offend
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program. Payments may be made on a fee-for-service basis. Another
complication concerns the fact that ancillary services, such as transportation,
provided by cne community-based progra may differ from those available in
another community. These differences wmay make appropriate cost cowparisons
acress procrams impossible.

Additionally, programs are freguantly not interasted in conducting
cost studies. Often operating on a sma]];sca1e or oxherisental basis,
they are naturally extrerely concerned with the dalivers of services to
participants. As a resuit, cost considerations may pla. -+ secondzry role.

H.  Qutcomes

Client outcomes ar+ major oroducts of ex-offender erployient services
program operatiors. Data are availa "e on many indivicual programs to
measure client outcomas with respect esnecially to recidivism and employv-
ment status. Some evali~*ions have attempted to provide & frame of reference
for outcome measures by presenting a program participant/non-participant
comparison. No comparisons of several community-based prcoros for releasees
have been done, however. Examples of the different apjriaches o ueasuring
outcomes are presented below.

Comparison groups have been used to measure both employment and recidivism.
However, most studies utilizing combarison groups have evaluated g-ison-
based training programs. The evaluations compared the stccess of trainees
in getting jobs and engaging in non-violative behavior to ex-offenders who
had not received any vocational trainina.  One effort which did use
comparison groups to assess the success of a cominunity-based progran
assessed broject Develop in New York Citv. Project Develop (Developing
Education-Yocational Experiences for Long-Term Occupational Adjustment of
Parolees) was designed as a comprehensive approach to the employment prob-
lems of undereducated and undertrained young male offenders on parole in

the New York City area. The project established an employment evaluation
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and diagnostic center to help paruiees prepare for, plan for, and attain
appropriate ecucational and employwment objectives. Participants were
srovided with training costs, support allcwances, intensive counseling,

o

vocational assessment and job placement services during project partici-
pation and a<“ter compietion. The evaiuation study compared parole delin-
guency and rscidivism rates ¢7 a group of project parolees to those of a
control group of regular parciees. It was Tound that the evparimental

i2nly race of 15 percent and the control group

Group nsd 3 pare
a rate of 23 percent. The recidivism rate for project parolees was o
percent as compared to the 12 percent recidivisy rate for the control
group paro1ees.77

This study and often otner evaluations fail to recognize that recidi-
vism can be an unreliable measure; thus, it can be overemphasized as a
measure of program participant outcomes. Recidivism can be defined
differently by peogle within the criminal justice system and by evaluators.
The type of crime committed by the person--e.g., a felony or a misdemeanor--
is rarely taken into account. Some program participants who engage in
criminal activity repeatedly may never be apprehended. Conversely,
arrest rates, otten used as recidivism measures, do not accurately reflect
conviction rates. Another complicating factor is plea bargaining; often
an arrestee may plead guilty to a lesser offense for fear of being convicted
of a more serious crime. Tco often pre-program or pre-incarceration
arrest rates and arrests during prooram participation arve nobt compared, and
rearrvest is assumed to be eguivalent to proof of continued criminal behavior.
loreover, rearrest rates, when applied only to program participants
(control groups rarely being used), lack a frame of reference, since there
is no information on outcomes of similar groups who did not participate

in the program.
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The importance of employing guod techniques and utilizing common
measures of recidivism is even more significant in light of the varying
results of recidivism outcome studies already conducted. 7hese stucdies
indicate that emplevment-related programs can have good, bad, or minimai
effects on the recidivism of releasees. Unless recidivism is consistently
defined and the many variables affecting it consideved, it will not be
possibie to determine whether differing outcomes result from different
methods of weasuring recidivism or actual program difierences.

Thus, one of the reascns so many evaiuations utilize recidivism as an
oﬁtcome measure is the relative ease with which data can be collected.

One author, decrying the state of evaluation, said, ”Bécause the criterion
of recidivism is always available, tables can be set up to compare any
crudely differential groups. Under such circumstances the lack of statisti-
cal significance is not surprising.”78 Another researcher concluded that

it is "useless" to urgge that correctional officials distinguish the various

w 79 And it has also been noted, "If kinds of

meanings of "recidivism".
recidivism are not made clear, we would be failing to carefully conceptualize
the dependent Va?iabie by lumping all types of recidivism together .

If we fail to clearly define dependent variables, we will fail to obtain

clear-cut regults.”go Rovner-Pieczenik has also acknowledged the over-

emphasis on recidivism as an outcome measure on the part of most Manpowe

Develcement and Training projects, and even'thaugh her conclusion is a reflec-

tion priwarily on prison-based procrams, it holds trus fov many proaram
péopTe in;this ffeld'intent on showing the success of theiv program. While
the‘desirability_of reducing recidivism camot be questioned, an overeephaci
on the impdrtance of reducing recidivism can be harmful to a project's

gther goa]s.s] She notes that recidivism statistics, as they now exist,
might~BEST be used as a means to refine a program's design or services by

_distinguishing between those participants who are "successful" and those

RO



P

who are not. "It becomes incumbent up-:. a project to utilize the statistic
te refine the project so that a continually increa.ing proportion of par-

ticipants are successtul, rather than to tout the statistic and use it for

comparative purposes with other dissimilar projects (as often done}.”BZ

The secend outcere measure ysed most often by ex-offender erploymant
services procrams is Yernioyrment Usually this refers to the acouisition
However, wany problemns affect the use of emzloyment rates as an outcome
activenass. Because of these problems, it
becomes diFFicult to compare programs in terms of the emplovrment outcomes
of their participants.

Such comparisons would be very helpful, since outcomes in terms of

1

employment nave varied dramatically among both prison-based and community-
based employment services programs. However, the problems involved in the

use of employment as an outcome measure make comparisons almost impossible
acress projects. Usually, follow-up of program graduates is not sufficiently
Tong, especially in view of the great job mobility often experienced by

prison releasees on their re-entrance to the world of work. Many evaluations
of prison- and community-based programs have freely admitted that their
follow-up was not sufficient for definitive measure of program impact.

Not surprisingly, this is not a new problem. One early (1930) study concluder
e

“ost research desiens are aenerally based on the careers of ex-prisoners

during ton hrief a poviod to afford a reliable basis of conclusion as to

(Sl
w92 Forty-three years

the genuineness and permanence of the 'reformation'
Tater a parallel recommendation was wade, "longitudinal studies should be
undertaken which monitor posi-program employment histories with specific
attention to correlates of job mobility and employment stabi]ity.“84
Another serious problem in relying on employment placements as a criterin

of program success is neglect of the critical job quality varfab]e. Almost



+,

e

- 70 -
all Targe-scale studies done of tha erployment status of oarolee§ or
releasees have found that the great majority find low-payina, dead-end

jobs that do not correspond with releasee's interests or goals. It may

be argued that any job is better than unemployrent, and that if these are
indesd ths Ninds of icbs prison relezzzes usually cet, +hen trvinc to place
then in nigher-ziztus, hatisrc-zavirs Fsbs will only lead to areater
frustration and fewer piacements. However, even if it is not realistic

to expect any sicnificant change in the tvoe of jobs obtainad by releasess.
more detailed evaluations need to te zerformed to accurately differentiats
degrees of “"placement success”. Rather than just measuring placement or
retention on the job, programs must also analyze starting salaries, compati-

*

bility with occupational interest, use of training skiils on the job and
other niore quaiitative variasie

Another factor which clouds the use of placements as an indicator of
program success is participant demographic characteristics. Often a
person’'s non-success in the labor market may be whelly or largely unre-
lated to the services receivad in a cormunity-based employment services
program. Mon-success may be due to sexism’or racism on the part of an
employer or discrimination against older job applicants. A sharp down-
turn in the econcmy of a community may severely hamper the employment chances
of a program's graduates. The program naturally has no control over such
economic conditions, which may drasticalWy\Tﬁf?ﬁgncé job placement rates.

Non-success in the job market (7*-ne unxe]atud to program jmpact in
another way. Rather than being releted to factors over wnijch the proaras
has no céntrol, it may be related to factors over which the proqram
chooses not to exercise control. Many community proarams for releasees are
small in scale and cannot afford to provide comprehensive services of

both a personal and manpower nature to participants. They may be compelled

to refer a person-to another community agency for services like family
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counseling, nealth care ass%standv, transportation aid or housina assistance,
The program, by choosing (or being fofced due to lack of resources) to refer
clients far these services, thus places the client's eventual success
partiaily in the nands of these other agencies. If the person's eventual
nonsuccess in tiz 30D warket is due to an unresolved family problem or

gn, it is not the respensitcility of the ex-offender

nrogrant jtself. Yet an outccme of "unemployed" will 1ikely be considered

Perhaps the most common problam affecting the use of "employment" as an
outcome measure is the variety of definitions and measures associated with
the term "successful emplovment". Success may mean such outcomes as:

o referral to a job and positive hiring decision;

e successfully employed for a fixed period of time (e.g., one month,
90 days), which may vary from program to program;

o placement in a job with a specified minimum wage level;

» Dlacement in a job corresponding to the person's cccupational
interests.

Mith so many definitions, 1t becomes impossible to compare empioyment
results across projects. And yer i
no conclusicns can ce reachad about the best ways to secure jobs for prograr
participants.

Other means exist to measure program impact on participants. Several

outcome studies of erployment services programs for releasees or ex-offenders

»»l

have attempted to vze "who' tne successful participant is. One synthesis

i
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of the results of a number of projects concluded that participants who
are relatively "wore successful" (in terwms of a combination of manpower and
rgcidivigm criteria, combining short- and long-term measures) are those with
a hiétofyfdf greater personal success. Successful participants were:

e Older;

¢ Nore educated;

T
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¢ employed upsn arrest or hac¢ a relatively good employment history
prior to entering prison or a community-based proqranm,

o married; and

o able to sustain supportive interpersonal relationships in the
community.85/

usting to a law-abiding TiTe in the
community were tha young, single, narcoiics addicts with poor aducation
and no significant work experience.

A comparison of the characteristics of the more successful partici-
pants in prison- and corrunity-basad programs with characteristics of the
releasee reveais why most releasees have great difficulty in readjusting

to community lite:

Most relezzzas have comzletad less %hzp nine grades of scheol.
o AT tha tim2 moprisan, only 2 thira of releasees

are marvied, singie and the ramainder are divorced or

Tt syt

wiacwed

a re:ular wa]oymen+ history. ‘%ork
tarized ty high unemployment, low:
v status work patterns, and welfare.

histo TTEa
wages, inter:

In spite of the generalizations about which ex-offenders prove more
successful in employment services programs, there is still no cledar answer
as to which participants (aside from those with certain demographic charac-
teristics) do best in such programs. This is due to a number of reasons, all
of which serve to underline the evaluation problems confronting researchers
in this area:

Althouch mroiects vary in teris of cliants servad. they diffof

so muach in torms of obdectives and sorvice delivery that it is
impassible to cowpare "successes” by client type.

o Comparisons with control groups have bcen porformed too ravely.

e Often individual programs have served such a heuwiogenous population
that internal group comparisons are not possible.

0 Fev programs have correlated participant characterwst1cs w1th
"success" criteria. .



Thus, the question, mehich types of releasees are successful in which
types of programs and why?" remains 1arge1y unanswered.

The foregoing discussicn makes it clear that there are a number of
eaonia = outcome studies which have been conductsd. There

1ora-ran 2 Teilow-up studies of releasees served by community-

Sassd toiTsyeint 3a-ytC85 Trograms. This can be partly explained by the
ralativa rawnsss of trese orograms.  Additionally, few programs have the

resources or statf to plan a truly scientific long-term follow-up study.

Yet such studies can tell much about the real impact of a program. For
examp1e; a thrse-ycar follow-up of participants in Experimental Manpower
Lakoratary for Coreections programs studied 106 offenders given institutional.
training and 67 applicants who were not given

such training. A prerelease interview was conducted as well as a series

s
"o

cans drfecoyizes 3t ointervals of 3, 6, and 15-2% months.

'y, Gaw enforcemsnt recorcs were checked at regular intervals cn

a statewide hasis and final review of these records was conducted 36 months

after the initiation of the project. Findings indicated only a small-

scale impact of manpower services in early postrelease behavior, especially

in the employient area whevre trainees spent 13 percent more time working ,

and made 3 percent move money than did the non-trainees during the first

15 months after releasé. 1he recidivism rates were ébout the same fob

bath arouprs, 20 pepcent 7or major crimes and 50 percent for all Taw wviolations.
Althegsh the objectivas of a cormunity-based program may divier greatly

from thase of a prisen-based program and the range of services available

may be much breoader, the results of this study still point out the value of

a longitudinal fo]]cg up ¢f program participants. It can provide a more

leng-range measure of a program's impact, and long-range progress in
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the releasee's employment and personal 1ife is what community-based

..programs attempt to produce.

There has been little emphasis on studies of job mobility and stability.

7. The F=w orison-based projects which did cather data on job stability showad

-

-

-«

.
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« ~offerders who had participated spent the greater percentaae of their
* v ] [nd

posi-nipiect vear working, received hiaher wages, and held more highly

skilled positions. However, no such studies have vet been done comparing
reipasee participants of community-based programs. Job mobility has bsen
tugiad primarily in a descriptive manner fe.g., the Pownall study found a
Four-—cnth median length for post-release job retention) and not as an
putcome dependent on or varying with participation in prearams.

There is a general lack of outcome studies across projects. Again,
this is largely due to the many variables making program comparisons
¢ifficult, if not impossible. It is hoped that the analytical frameworks
and evaluative designs Lazar develops in the course of this Phase I
study will help lead to an alleviation of this particular problem in the
stats of knowledge.

Tt el S N N N o vV Ay
I tzationghio wit» ths Tomrunity
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The concept of assisting the prison releasee to readiust successfully
1o community Tife puts great demands on a program. The releasee's needs
are so varied that project implementation and prograﬁ operations depend
greatly on working relationships with other coriwunity agencies and groups.

Tue Tollowing factors can be impovtant:

i w support of political leadership;

é = media support;

; » relationships with the community corrections department;

4 - support and cooperation of other community social service agencies;
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o support of area employers; and
e support of the general public.

The support of political leadership is often critical in a program's

W
*]

y must be convinced that a program for ex- crrender:
¢ and merits their support. The continuance of an ex-

ndad initially by Federal wmoney, often hinges on fits

baing taxen over by local or State agencies and funded by iocal or State

funds. Such a teresver is currently being pianned by the Labor Department

c
[
<

'wugi L&-Offender Programs; it is hoped that eventually
Title III Fedzsral CETA funds will be replaced totally by prime sponsor
Title I monay. This kind of takeover depends on the public in general and
Tocal n¥fizials {such as the mayor and city council) in particular realizing
the value of the program and working for its support.

Media support can do much to engender pubiic awareness of a progranm.
Citizens often harbor the same sterentyped opinicns and fears that are

exhibited by emplcyers wary of hiring ex-offenders. Media influence can

be utilized to break down sterectypes and publicize the positive aspects

of emplicying ex-ofienzz s, The National Alliance of Businessmen, for
exampia, has effectively used television and radio spots to gain public
support

The relationship of the progran with ccmmunity corrections officials is
imoortant, because 1t is those officials who will refer parolees and
releasecs tu ihe program. Pavole orficers may not cooperate unless they
can be assured they wili be kept up-to-date on parolee progress in the
srogram. Some community ex-offender employment serviceS programs are
associated with the probation or parole depariments; in these programs
particularly ceooperative relations hetween currections officials and program

staff are =ssential.

pix s ALl



The need for cooperation between staff of the ex-offender program and
other community agencies has preVious]y been discussed in this report.
Community employment services prograns can rarely provide all the man-

i pemT At carvieoc noesded e aedemg e has md -
power related services nesded Dy priscn releasess.  They must rely %o sc
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extent on otner programs. Alzhousn traditiona
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nave exgeriancad poohlens dn serving tne ex-offender, oflan
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2 prograsr with winimal financial resources cannct be verv selactive.
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eiipioyers is, of course, viial o the eventual
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Thne support of are
success of any employment services program for releasees. The program and
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The supgort of the general public is essential if a program wishes to
maintain an identity in the community. It may be most jrportant during the

planning stages when administrators are seekina to implement a program for
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ex-offenders. A great deal of public fear and hostility may have to
be overcome. Although the program can garner public support through the
media, a more effective approach may be going directly to the public, haoldinz

s obilectives and value. For example,

H.I.R.E. {Helping Industry Recruit Ex-Cffencers), a job and vccational

problems and neads and publishes a quarterly publication for dissemination

N , - P - T
VOre and MorE, CIrTUnICNY-lE38C DroSralis

other ex-offenders are realizing the impertance of establishing gcod

coumunity relaticonships.

There are two legal issues which affect the program crerations of

e . - - L sas
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CONTMUNTLY ProlJelts TOr ex-oTranters. UNE INVOIVES rejggsee CfpovrTanilies

to secure icbs, and the other concerns official barriers to their obtaining
jobs.

i. Parolee Job Feguirements

Statutory criteria for parvole selection are very broad, usually reguirinc
employiment and the fact that the parolee will not be a detriment to himself
or society, Statutes in most States allow the Parole Boaré to adopt its
own rules and reculations, as Jonag as there is no conflict with the
ctatutes.  Hewever, all States do net have written critevia ar parale
selection; and some have written criteria which are broad and vague.

As stated, most péroWe toard policies reguire a parolee to have
employrment before being reic sed. A 1975 survey of parc.e boards found

that 3% require an inmate to have employment befeore release, while 12 do
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not require employment. In cases where employment is required; the person

may be granted parole, but cannot be re1eaéed until employment has been

located and verified.86 If employment is considered a criterion for
‘success" on parcle, then parcle toards will be more reluctant to rejease

an inmate without that employment. Scme States, howaver, are now selectivel,

3 - s 3 gy A ol s Rhya ke R PR - P [ T 3y
relezsing inmatss ¢n Turicuszhs, so that they can have betler coosrtunities
~r
to find employment.
ey A mge A e, T AT A e S s A h FF {4 g s v}
Tne trend To Tovicushs s oan outgrowth of problems witn the traditicnad

systeni. Inmates cannot be expected to find good jobs while in prison.

Pawnall's study found that the madian lengin of relezasee's first job is

f
(b

four months. Often the Jjobs parciess obtain are not viewed in terms of
any Tlong-range gotential, but only 2s @ means of being granted parole.

The corractions system gererally does not spend nearly as much money or

time in helping releasees Find jobs as it dces in Lra1n“n; thent while in

149
e

prison. The situation waz sumarized by Pownall, who stated thaet correctiona’
institutions and probation offices provide minimal assistance; after spondin
much time and a great deal of money to train inmates, the investiwent made
is Tost at the time peocoie are released, because they are left to find their
own jobs.

parolee employment histories might be more stable if parolees could be

referred to community-based prograrms or if parole officers, prior to release

4,~”

(%
W

would word with cormunity-based oroorams 10 arranae Tor panpwoy service
or a job. Pownall's study tounc that wost releasees oblaln jobs throuan
family, friends or former enployers. In cases where inmates do not have a
job and do not have access to personal resources, the parole officer is
usually designated to help locate a job for the person. Traditionally,

parole departmants have been weak in this area. Rather than require the
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parole officer to find a job for the soon-to-be released inmate, parole
boards could contact community-based projacts in the community to which
the releasee will t2 returning, forward all availablie data on the person

e

()

- o .
and parimit that oro

t to davelop ov Tocate a2 Jjob for the releasee

¢4.

Community nrograms will tend to do a better job of follcwing up on

rele
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:- par<orrmance than parole aganits. Traditiconally, overloaded
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parole staff do not conduct adegquate follow-up. OFf the fifty parole boards

M-
i

survayvad in 127, thres do not requirz any employer contact by the parole

agent, six do require employer contact, and the remaining forty-one stated
that whether cor not the employer is contacted is left to the discretion of
the parole azent and individual case reguirements. 87 Follow-up during the
critical pest-release geriod of up to six months should not be discretionary
but mandatory, and community-based programs are in a much better position

to do it than parole agents.

-

2. Statutes RPestricting Employment Opoovrtunities of Prison Releaseas

The proslen surrounding laws such as those regulating trade and
occupational licensing, which arbitrarily restrict employment opportuni-
ties, 15 a continuing one for prison releasees. The problem has already
been discussed in this report in the context of both barriers to ex-offender
employment and activities of community-based p%ograms, but it is essentially
a 1egal problem

A statutory search conducted in 1972 ~v§cgrﬂe4 1,948 separate statutory
provisions that arfioct the ticonsing of porsons xth anoarrest oor conviction
racor, o Cverall, the search found a total of approximately 350 different
Ticensed occupations affected by restrictive statutory provisions.89 Sparse
data led researchers to conclude that milljons of persons, both males and

females, are at least potentially affected by these laws.
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There are a variety of methods to remove these legal barriers, and
community-based program officials have been lobbying at the State and

local Tevels using these methods. Some progress has been made 1in recent

-1
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orida, Tor example, enacted a gereral law in 19871 which pro-

vides that & crime shall not be a kar to a license unless i% directly

relates to th
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n scught. I1linois adepted a discrefionary sian-
dard in 1971 by removing outright statutory prohibitions on tne licensinz
of ex-felons. 1In 1872, California enacted Tegislation establiszhirg zian-
dards for licensing boards to follow in determining the "good moral
-character” of Ticense applicants.

Altogether, measures affecting the cccupational licensing or public

kg

employment of ex-offendars hava ps

;1}
73]

ssad in fifteen Staziss since 1977,
with at Teast twelve more States currently considering such action. The
most sxcnlf cznt action nhas been the esnactiment of zn arendrent fto Hawaii's
Fair Employment and Practice Law prohibiting discrimination against
ex-offenders in private employment.

An opinion by the State Attorney General can also have 2n impact
on the removal of Tormal ex-offender empioyment restrictions. 7This
approach was started in 1972 by the Attorney General of Maryland. Recog-
nizing the discretion of some Ticensing agencies to refuse a license to an
ex-offender, the Attorney General issued an opinicn presenting certain
considerations that nust be taken into account be ore denial of a licensz.
These indiude "o arcunt aof tine which may have olapsad sives the con-
viction; -the nature of the crime and whether it bears a sianilicant
relation to the type of Ticense being issued and whether is has a rational

connection with the applicant's fitness to perform the occupation“.go

Lol
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The Governor of any State can also officially advocate policies
to imprcve the employment opportunities for ex-offenders. For example,
in 1972 the Gevernor of Maine issued an Executive Order which makes it

official State zolicy that ex-offendars (and ex-patients of State insti-

(U

.

tutions) be given the chance to compete for State jobs cn an equal basis
with 311 other candidates.

Community-~based programs for ex-offenders should not be satisfied witn
the direct delivery of services to participants. They can continue t0
work for changes in the legal employment status of ex-offenders. Until
that status is free of barriers, many manpower services may be wasted.

K. CQutlook for Evaluation

n

A review of past studies of both prison- and comrunity-Lased emplioyrent
services programs for offenders and ex-offenders suggests several
comments about the outlook for program evaluation.

1. Summary of Program Evaluation Studies

The existing literature of community-based program evaluaticn studies
is limited. It does not accurately reflect the number of programs currently
in existence.

A review of the various employment projecis for the offenden'sponsored
by the Departiment of Labor, and existing reports on individual comwun1tj-k
based programs reveals many problems in the present state of knowledge.

As a result, therz is general agreement that the state o7 wnowledge is

-

Most evaluation studies have focused on outcomes. "o stucdy has combined
evaluative information on program operations, outcomes and comnunity factors
with cost data to develop estimates of program cost-benefit effects.

Most studies have concentrated on c]iéﬁt "successes" or "failures" measured

in terms of placement and recidivism rates.
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Evidence is mixed, but there is reason to believe that participation
in community-based employment services proérams does Tead to increased
chances for employment success and to Tower recidivism. As one survey
found, “While most’(community programs) lack validating research as to
their result, they represent a considerable advance over a decade ago.
There are sufficient indications of their utility not only in terms of
reducing costs but also in reducing the isolating effects of institutions
and focusing on the reintegration of offenders into their communities."Q]

2. Program Operations

Very little literature exists evaluating community-based program
operations. Programs have generally been so outcome-oriented tﬁat process
assessments have been ltargely ignored. Almost all existing evaluations
have been of individual p}ograms. One of the few which considered program
operations was the evaluation of the Singer/Graflex project iﬁ Monroe County,
New York. However, that program served ﬁrobationers, not releasees.

Rovner-Pie~~23nik's review of manpower projects confirmed that program
efficiency has rarely been studied. In fact, her synfhesis of ten years

of correctional manpower projects and the guidebook, Job Training and

Placement for Offenders, prepared as a Prescriptive Package for LEAA, are

the only two large-scale efforts which attempt to draw conclusions about
the best ways to structure program operations. These conclusions are
based not on scientific evaluations of programs, but rather on overviews
of overall program experiences. Thus, they vepresent educated recommen-
dations. |

The Prescriptive Package presents many recommendations and various
approaches concerning job placement and training, planning and administration,
and evaluation. The 1ack of available hard data led the authors to
phrase their recommendations for elements of a model program in genera}

terms. For example:
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e A program should analyze characteristics of its clients to determine
their specific needs, as well as their aptitudes and abilities.

e Clients should make their own assessments and develop their own
goals, based upon objective measurement and their own motivations

and with any expert assistance that they need.

e A program should emphasize that obtaining and retaining a job
requires learning job-reiated personnel policies and social skills.

e 1he extent to which a project shouid develop its own services or
should rely on community services depends upon the situation.

o A gradual phasing out of assistance to an individual works better
than an abrupt termination.

s Particularly for young offenders, peak effectiveness is reached at
about six months, and after that there will be a plateau or even
retrogression. ‘

e Pragrars should make extensive use of and create linkages with
economic, socjal and financial resources available through
community agencies.92/

Other studies of program operations have been undertaken by outside
evaluators. For example, Abt Associates conducted a brief evaluation of
the PREP nrogram in Ohio to prepare an LEAA Exemplary Project Screéning
and Validation Report, and Urban and Rural Systems conducted a similar
evaluation of the Clearinghouse for Ex-Offenders of Louisville, Kentucky.
In a few instances, programs have evaluated themselves, focusing partly
on program operations. For example, the Maryland Division of Corrections
evaluated its job placement program in 1973 and conducted some cost/
benefit analysis of program operations.

~

3. Qutcones

Outcome measures reported in the literature are almost solely related
to employment and recidivism, although in a few cases other measures are
considered. Some outcome analyses used non-program participants to
attempt to estimate the 1mpéct of the programs on the behavior of "gracuate,’
There have been few quantitative or systematic studies correlating client

characteristics with "success" or “nonsuccess" in a program, although a fev
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researchers have made generalizations concerning the demographic traits of
more successful participants.

The foregoing discussion reveals that many of the conceptual problen
of defininrg outcomes which are both meaningful and measurable rerain |
unresolved. As discussed earlier in this chapter, this observation is
generally true of the rearrest rafe used in an attempi to assess the irzact
of program.-participation on criminal behavior and the job placement rate
as an indicator of program impact on participants' eventual community
readjustment. Therefore, it is impossible to attribute existing wide
variations in outcome results to analysis methods or progrém characteristics.

4. Community Analvsis

Although the importance cf interaction with corrections officiais &and
other community agencies is emphasized in the literature, no systematic
assessments of community factors have been conducted. Anecdotal informaticn
on the implementation stages and gradual -growth of individual programs,
contained in program summary reports, constitute the bulk of this data. The
most frequently mentioned variable in the cormunity which influences the
ease with which participants receive services is the support of and coopera-
tion given by acting community service programs, such as the welfare depart-
ment, CETA program, and local office of the State Employment Service.

5. Proposals for Evaluation of a Community-Based Program

Few comprehensive evaluations of community«based orograms have beeh
conducted, and few studies suggest approaches which might be used for
such evaluations. -

The LEAA Prescriétive Package includes a chapter on evaluation which

includes recommendations concerning:
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e levels of evaluation;

o Steps in evaluation;

e data syst

m

S
e integraticn of evaluation into planning and operation;

e standards and criteria;

e Cos*t/ber2fit azoroach to evaluation.

However, most of the recommendations are ceneral ones, drawn Trom

93

general evaluation literature,”  not past evaluation studies.

Rovner-Pieczenik's review of manpower proiects emphasizes the need for
further evaluation. A section on "Program Assessment and Development" in
her report highlights pasf failings of projecis concerning evaluation and
makes recommendations to erase past shortcominags. These recommendations
include:

e An assessment compcnent should be an integral part of planning
from a program's inception. During their initial orientation,
staff should be introduced to its rationale, proposed techniques,
and the part they will play.

o Periodic program reassessment shculd be undertaken so. that
appropriate findings can be converted into proaram improvement.

¢ Praogram administrators should demonstrate a knowledge of basic
designs and techniques that are appropriate and available for
program assessment.

e Program administrators should understand the theories of behavior
and behavioral chance which establish.the rationale for their
program and exhibit a broad knowledae of proarams and findinags

related to their presart undartaking.

e The importance of both qualitative and quantitative intormation
in program assesswent should be recognized and provisions made
in the assessment strateqy to gather and utilize both types of
information.

e Large-scale proaramming should be based upon a sound demonstration
of success in either a pilot or comparable program. 94/
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Other proposals for evaluation of community-based programs are con-
tained in the general literature which deplores the lack of adequate

evaluation. These proposals, however, tend to be couched in necative terms,

! =

and recormerndations are ganeral in nature,  For exanple, one author
examining the state of evaluation knowledge commented,

More observation is needed, . . . ccmparisons are incenclusive
Connections between events and consequences ave left to speculation;
events themselves are neither accounted for nor related te events
they preduce. Incdeed, tnev are not even dsscribed for wiat they are.
Without the causal link petween (specific services) and their impact
on offenders, vwie cannot construct hypotheses about the expected
effects of any assumptions atout it . . . Because we have conducted
so few observaticns, few resesarchers know how to conduct them. It's
much easier *to classify input and output, make comparisons, and draw
conclusions. 85/ ‘

5. OQutiook for Evaluation

Given that the program evaluations which have been conducted wers quits
limited in scope, that no real methodological approaches for more comprehen-
sive evaluation have been developed, and that the typical evaluative
measures utilized involve many conceptual problems, what does the outlook
for evaluation appear to be? The dearth of evaluative data indicates
that a great number of useful studies need to be performed. However, it s
very likely that future evaluators will have t& develop wost of the methods
for them and assess the costs of imp]ementing'them.

Several serious limitations in the scope of past studies indicate the
need for further evaluation. The scope itself is a problem; very few
evaluations of strictly cormunﬁty—baséd erployment services progrars for
re]easeés or ex-offenders have bean conducted. Anotheﬁ assnciated problem

is the absence of lono-ters follow-up analyses of participants who have

left community-based prograns.
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An additional, severe problem which future evaluators will face is
the poor quality of data available for analysis. Many of the past studies
have found a seriocus lack of evaluation data. This point was made by
Povwrall in 1648 and by Rovner-Pieczenik in 1973. Because of the Tack of
adeguate data, many writers in the field are still relying on the Pownall
data which was coliected arproximately ten years ago.

The ceneral tack of data is illustrated, tor example, in the assess-
ment conductad by Urban and Rural Systems of the Louisvilie, Kentucky,
Ex-G7fender Clearinghouse. This project was, at the time of the assessment,
nominated for LIZAA exsmniary profect status. Yet the evaluators found
the same Tack of_adecuate avaluation data mentioned often in the literature.

Evaluators found that, although the Clearinghouse seemed to have met
its two major ccals associated with the provision of job development, place-
mants, and supportive services to ex-offenders, it had not explicitly
defined any goals or objectives related to expected impacts or effects of
its services. R(oal aséessment was thus difficult. Additionally, much
data was qualitative and judamental in nature. In other cases, data
needed to make valid assessments was either totally unavailable or was
not in a readily retrievabie form or condition. It was difficult to
assess the effectiveness of program services because the program did not
differentiate among various groups of clients concerﬁing the kinds of
services provided, (e.c., nurber o7 counseling se;sions, freauency and
characteristic of contacts with probation officers, support given in making
a job referral, or in follow-up activities). The proaram stafi performed
fo]]bw-up for only three months, and’thisAwas done by telephone and mail

rather than through persconal visits.
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Four common measures were suggested by the evaluatoré to determine
whether the program achieved its desired impact on ex-offenders:
unemployment rates, duration of placements, recidivism rates, and job
upgrading. Howevek, no data was available on recidivism, data on job
retentions and upgrading would have to be developed by analysis of all
program files and calls to employers; and data on unemployrant fates for
ex-offendars was unavailable.

Conclusions about the potential evaluation of the program were largely

negative. Some necessary data was not collected; some was collected but

" aggregated in inappropriate categories; the records did not adeguately

distinguish betwesn or relate data on individuals served and events {e.qg.,
number of referrals, number of follow-ups, etc.); data was not adequately
corre1ated {evaluatcors could not tell how many received a particular mix
of services, whether those who did shared any common characteristics, and
whether any common effects ensued); data categories and recording prac-
tices were not standardized among counselors; ex-offenders card files were
sometimes incomplete; and some data that was collected was very difficult
to retrieve (e.g., job types, salaries). It was found that most program
reports provided information on operational capacities and service statistics
such as number of people served, kinds of services provided, and public
relations contacts. No data related to program impact on target pcpulatidm
behaviors, attitudes, or conditions (e.qg., recidivism, job retention and
satisfaction, uncmnlovient, etc.) was reported on a reqular basis.

In spite of all these probiems with the evaluation of the Clearinghcus=,
Urban and Rural Systéms concluded that it was basically a cood program
worthy of replication elsewhere if certain problems could be resolved.

The program consciously concentrated on service delivery rather than



g

T A LA o Ak skl

J

evaluation. However, the discussion of the many evaluation problems--
those of a good program--serve as an example of the myriad problems
confronting researchers who have attempted to evaluate community-based

(and prison-based) enplovrent services gpregrams for ex-offenders.
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nDERLYING COMILNITY-BASED EMPLOYMENT
SERVICES PRCGRAMS FOR EX-OFFENDERS

Cormunity-based amplioyment programs for ex-nffenders are based on certain
assunptions absut (1) the role of work in society, (2) the relationship hetwzarn
enoloyment or unemployment and crime and (3) the probab]e effects oF manpower
4 o
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diustmant to community 1ife.  These assumpticns
are based on findings from numerous studies of the nistories of offenders, the

effectiveness of manpower services, and the impact of community-based services

on emp]oyment and recidivism outcomes.

For several key assumptions underlying comnunity-based employment services
programs for ex-offenders, this chapter provides a brief review of the
reasoning behind them, including the major studies which bear upon the validity
of those assumptions. The chapter also includes a discussion of data problems
affecting the evaluation of the assumptions' validity.

The primary assumptions behind the programs are as follows:

e Offenders desire a work role in the Tegitimate economy of society.

o An ex-offender given the alternative of and opportunity for a
work role will accept it.

o An ex-offender who accepts this work role will desist from
criminal activity.

P I!gryv;}*nis in the external environment will heighten the ex-
offender's chances for successtul enploynent.

o For persons released from prison back to the community, employment-
related services may often be necessary.

Each assumption will be discussed individually. Since there is a great deal
of literature relating to these assumptions, and much of it has been considered
earlier in this paper, the review which follows has been designed to indicate

the nature and extent of analysis of the assumptions.
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A. Offenders Desire a Work Role in the Legitimate Economy of Society

This assumption is based on the féct that in our society reqular employ-
ment is the accepted way of assuning responsibility for one's self and that
the assumption of such responsibilities is a goal of an ex-offender return-
ing to community society after a period of incarceration.

Early studies reflect the fact that most persons reieased from
prison desired a stable job above almost all else; such a job would provids
nem with personal dignity and the financial resources to refrain from
criminal behavior. Glaser has said that those'who revert to crime apparently
do so largely because they have difficulty in securing adequate noncriminal
employment, because they have inadequate financial resources at the time of
release, and because they continue personal contacts with other persons of
criminal backgrounds. Additionally, releasees may possess limited confidence
in their ability to achieve their economic goals legitimately. This lack of
confidence is due to past failures and ongoing problems, which reflect their
lack of the skills and experience necessary to legitimately attain the jobs
and financial status to which they aspire.96

Although there are many problems facing the releasee, it has yet to
be proven that all offenders want to work in legitimate society. This is
an untested assumption based primarily on societal values. However, as
Rovner-Pieczenik concluded, the offender "lacks 'middie-ciass’' goals,
aspirations, and vaTues.“97 Some have been part of the crimivsl environ-
ment for so long a pericd that they do not view a role in the iegitimate
econonry as é realistic qbtion. As one evaluator has comrented. "We wmust face
the fact that for certain parts of the recidivist population, [employient
services) are un]ikeTy to be effective unless society sinultaneously either
reduces the income possible through illegitimate activities or alternatively

: 0
increases the risk. "o
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Part of the rationale for the assumption that offenders desire a work
role inthe legitimate economy is that offenders desire the financial stability
that comes from work. However, in recent years that rationale has come under

challenge by those who believe that releasees do not desire legitimate work,

but mereiy inccme, and that releasess with income will adjust just as successyti'v
as thoze with income davived from a Job. Project LIFE (Living insurance for

Ex-Priscners), a study conducted by the Bureau of Sociai Science Research,
was designed to test whether financial aid of job services, given immediately
at the time of release from a State prison, can reduce recidivism within the
first year after release. It was confined to men only who were released fron
a state prison and retumed o falitimore, Marviand., Tha oroject
releasees who were given financial aid did experience lower recidivist rates
than those who did not. However, releasees who received job services did
not experience reduced recidivism, and in fact did not tend to remain on
their jobs for any appreciabie length of time.

Another weakness with this overall assumption is the impiicd bhelief
that all offenders are capable of functioning in the legitimate work environ-
ment; this is not the case. There are some who are simply incapable of

functioning effectively in a legitimate work role.. These are the people

whose anti-work attitudes or habits are too ingrained to be easily changed.
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0 do about these hard-core
unemployzd or chronically disadvantaged relezsess. Often such individuals
are screened out of community-based prograns because statf belicve the program
will not have an impact on them. However, being turned away from a progran
designed specifically for ex-offenders can easily help convince such a person
to return to criminal behavior. Alternatives need to be developed for those
people deemed incapable of functioning in the legitimate work world.

In sumnary, absolute statements that offenders desire a work role in the

Tegitimate economy of society are not supported by any comprehensive studies.
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However, the fact that many offendei questioned in the course of studies haQe
expressed a strong‘desire to find 1egitimate,employment lends credence to an
assumption that most offenders desire a steady incoma, which can be obtained
through a steady job.’ Any estimates of the percentage of offenders who desire

such a work role in the Tegitimate eccrnomy of scciety cannot be made.

B. An Offandar Given the Llternative of and Coporturity for a Work Rale

Will Accent It

This assumption, which follows from the previous one, has besn proven
too simple and naive by past studies. It has been shown that the post-
release emnloyment histories ¢f ex-offenders are very erratic. Marely be-
cause people givern the alternative of and opportunity for work accept the
positions 1oes not mzan they will stay in those positions for any meaningful
length of time.

As Rovner-Pieczenik reported in the survey of correctional manpower
programs:

e Pownall's study found that the median length of releasees'

first job was four menths and of their longest job 2ight
months. 99, '

e Project Crossrcads, a Manpower Development and Trainina
orogram, found that almost all former participants were
working in non-Crossroads jobs within four months after
project termination. 100/

o Statistics from the Federal Bonding Assistance Damonstration
Project Prograns showed that voung ex-offenders left bonded
jobs within three months. 101/

e Experimental Manpower Laboratory for Carrections data reovealed

a mean of approxiaeiody Five wests onoa fiveo job for prison

releasees, with a range of 0 to 12 weeks. 1Ue/

These findings reflect the fact that researchers must stop assuming that
ex-offenders given the chance to work will do so. Rather, more research should
be conducted to adequately determine why releasees accept some jobs and stay
only a short time, accept others and remain considerably longer, or do not

accept some jobs at all.
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Past studijes have found that too Tittle emphasis has been placed on the
quality of jobs for releasees. The assumption that ex-offenders given the
alternative of and cgporitunity for work will accept it ignores the quality
factor altogether. Experience has shown that the long-term readjustinent
generally associatad wita successtul emnpiovmant will most often occur when
the releasee is working at a satisfying job. Unfortunately, studies Hﬁve
revealed that usually releasees' jobs are entry-level, low-paying, and with-
out meaningful career potentiai. Part of this is due to middle-class biases.
on the part of correctidna] staff or professional placement counselors who
assume that releasees can only perform in blue-collar, Tow-Tlevel jobs. Studies
have proven the contrary. For example, the Pownall study suggested that

releasees who had been trained in professional, technical, and managerial

work performed better in their jobs than those trained in blue-collar occupations.

Part of this assumption rests on data about the "choices" made by many

3

releasees. As discussed eariisr, 3

(&

out of the 50 parole boards still require
that parolees have a job in order to be granted paroles. Faced with the

choice or remaining in prison or accepting "any job", parolees naturally,

"given the alternative of and opportunity for a work role," accept it. However.

to call that a real alternative is to ignore the reality of the situation.
Parole officials generally admit that many parolees' jobs are used as tools

to gain parole and that parolees are often unemployed soon after release on
parole. More research needs to be conducted on the kind of work that releasees
will most readily accent and pervorm well. Professionals in the vocational
field have often found that clients with disadvantaged backgrounds and anti-
social behavioral histories do best at nontraditional forms of work,- work that

does not require anine-to-five schedule or constant desk tasks. People who are

used to a very mobile Tifestyle often find it difficult to adjust to a sedentary,



routine existence. Until more research is conducted into the types of work

that releasees most readily accept--taking into account their skill levels

and experience--this second assumption must stand as one that is oversimplified.

C. An Offender YWho Accents a York Role Will Dasist From Cri—inal Activity

This is perhaps the most researched assumption underlying community
manpoweyr programs for ex-offenders. It is based upon the belief that employ-
ment has a positive effect upcn releasees and tends to produce reduced
criminal behavior. |

The relationship between employment and crime Qas discussed in ‘the first
chapter of this report. Several of the major studies reviewed there are
summarized balow:

o Glaser and Rice found, by analyzing officially reported cases,
- that crime rates vary directly with unemployment. 103/

e Belton Fleisher, re-analyzing some of the national data used
by Glaser and Rice but utilizing mathematical procedures to
make corrections for long-term trends in the variables studied,
also found a positive relationship between arrest rates and
unemployment. 104/

o 1oth Pownall and Evans emphasized the inverse relationship
between employment and crime and the importance of regular
employment in Jowering recidivism. 185/

e Glaser proposed an employment-crime causal relationship, because
he found that unemployment may be among the principal factors in-
volved in recidivism of adult male offenders. 106/

o Welford argued that recidivism and employment are probably highly
correiated because of their relationship to other truly explana-
tory variables, that they do not cause each otner, but simply co-
vary: "Since the skill level of a man coming out of nrison has not
usually dwproved, bis Joo opportunity is basicaliy unchanged from
before when he ‘decided’ to comnit a crime rather than take a
menial straight job. His decision to go straight and bacome
emploved must be based not on his desire for and ability to find
unskilled employment, but on other factors that have moved him
away from crime as a way of accomplishing certain goals. Uhather
this be maturation, the proverbial 'getting tired of hustling’,
or the influence of family, it affects both employment and crim-
inal behavior. The decision causes the correlation." 107/




Whether one believes that employment itself causes a decrease in criminal
behavicr or that success in reducing recidivism is based on‘understanding the
releasee's decision to "go straight" and become employed, it seems that unemploy-
ment and recidivism are strongly Tinked. Most studies performed support both

o

conciusicns: that reduced recidivism comes from increased amployment and that
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acters which weaken the assumption that employed
releasees will desist from criminal behavior and that tend to support the latter
hypothasis. The antisccial behavior of somz releasees rmay simply ke unalter-
able. For these ex~offenders, work will not be any key to reduced recidivism.
They nzed & camgrehansive change in attitude, personality, behavior, values,
etc. Often this can conly come through long-term therapy, such as psychoanalysis
or behavior modifﬁcation.

Associated with this problem is the problem of the criminal subculture.
For many releasees, who generally have a low self-concept and low self-confi-
dence, peer group pressure may ofiset the positive factors associated with
work. Thus, many programs have begun family counseling components, attempting
to get the releasees' families to provide necessary positive support to counter-
act the negative influence of friends or environment. Another approach tried
has been to release several persons to the same community at one time so that
they can orovide each other with positive reinforcement. Still, the effect of
a releasee's subculture upon eventual readjustment is not well understood, and
more reseafch neads to be conducted.

The assunotion that a releasee who accepts a work role will desist from

criminal behavior also ignores other employment-related variables, such as

salary level. For example, a 12-year study of parolee earnings found that the
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rate of parolee violation was inversely related to monthly earnings.m8 If,
as Project Life concluded, the need may be f&r income as much as for employ-
ment, then a releasee with insufficient income from a Tegitimate job may
return to criminal behavior.

A serious difficulty in attempting to verify the assumption that employ-
ment-leads o Tessered criminal activity is the difficulty in determining levai:
of criminality, as discussed earlier. Many studies use arrest records as a
proxy for crime, even though people may be arrested for crimes which they did
not commit or may escape arrest for crimes they did commit. Moreover, police
records may be incomplete or inaccurate. One way to avoid these probiews is
by relying cn self-reported criminal data obtained through personaT interviews.
Such data could include arrests, convictions and illegal activities, whether
or not they resulted in arrést. However, these data can also be inaccurate.
People may remember past events incorrectly and may also eitherVOVerstate or
understate their criminality in response toitheir percejved impressions of
vhat the interviewer would like to hear. If data on the types of chargas are
also collected through self-reports, an additional prob]ém may arise from the
fact that the person may never have knovn the precise charces, particularly if
there were several. Moreover, in jurisdictions where plea bargaining is common,
an individual may not know the charge for which a convi;tion occurred, especially
if the resulting sentence was light or suspended.

As a result of these and other problems, it is difficult to obtain relia-

. ble information on the criminality of community-based program participants. It

is also hard to obtain adequate information on the criminality of other groups,
so that appropriate comparisons of changes in criminality can be made.
The problem with using arrest or conviction rates as measures of recidi-

vist behavior is also reflected in the inherent weakness of reported crime
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rates. These rates do not account for what is known as the "hidden universe"
of criminal activity which, for a variety of reasons, never comes to the

attenticn of the police. Thus, reported crime rates for an area usually
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A review of past experiences shows that recidivism rates do decrease
when nersons are employed. However, some studies have found that recidivisn
rates are the same for persons who receive employment services as for those
who do not. Other studies have Tound or'y a weak positive effect of employ-
ment services on recidivism. Many studies done of the impact of employment
upon criminal activity suffer from methodological problems and poor data.
Moreover, most studies have focused on a single community and often on only
one program. This makes it more difficult to make valid genzralizaticns based
on existing studies.

In summary, there appears to be no persuasive argument against the belief
that employment contributes to a reduction in recidivism to some undetermined
extent. A more definitive statement cannot be fully supportea, given the
studies concluding that significant declines in recidivism rates are caused
by employitent and the other studies criticizing such conclusions. On balance,
it seoms reasonable to éoncTude that the strongest proponents of the "employ-

ment reduces crine” theory have probably overstated their case somewhat about
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the causal relationship but that critics of the contention have not presented

arguments damaging enough to refute the theory completely.

D. Improvements in the External Environment Will Hejonten the Ex-dffander's

Chances for Successful Erplovrent

In recent years, more and more attention has been paid to the barriers
maintained‘by societal institutions against the ex-offender entering the legit-
imate econcr.  lony pacpie have commented that a reduction of these non-job-
related barriers is as impartant as the delivery of actual services to ex-
offenders, that only through an improvement in the external barriers can long-
term success be achieved regarding employment for ex—offehders. The increasing
concern being paid to this area is reflected in the estabiishment of the National
Clearinghouse on Qffender Employment Restrictions, part of the American Bar
Association's National Offender Services Coordination Program. The Clearing-
house has published many documents ijdentifying, and presenting methods for
remoVing, formal barriers to ex-offender employment.

It is too early to determine the validity of the assumption that reduction
of these barriers definitely leads to increased employment. Although efforts
have been undertaken to change official policies and regulations barring ex-
offenders from certain occupations, no studies have been conducted of the
effects of these changes on actual ex-offender employment. The most that can
be said is that such efforts have increased the opportunities of ex-offenders
for employment.

One of t!> most imposing external barriers present in the external environ-
ment has always been the attitudes and policies of employers toward ex-offenders.
Realizing this, community-based programs have been attempting to involve the

employer community in the operation of their programs. There have been no formal
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studies of the effects of these efforts. However, individual programs have
reported in anecdotal form that their efforts to involve employers do nften
lTead to improved job opportunities for program participants.

This is a relatively new assunption underlying most pregrams, so there
is understandably a lack of information availzble on effects of these activi-
ties. At this time, it seems reasonable to conclude that improvements in the
external environment can create increased opportunities for ex-offendars, both
in terms of the number of occupzations in which jobs are available and the
number of employers who will be willing to hire them. Of course, no‘activities
to.reduce barriers can help the ex-o7fender once ¢n the job and working. At
that juncture, the person's own skills and aptitudes are the determining
factors. Improvements in the external environment serve primarily to help

open the door.

E. For Persons Released From Prison Back to the Community, Erploymant-

Related Services May Often Be Necessary

This final assumption is a Togical outgrowth of the other assumptions
and of past studies of prison-based employment services programs. Releasees
returning to the community after a period of incarceration generally experi-
ence a very difficult readjustment proéess. Studies have repeatedly found
that the first six months after release are the most critical to eventual
adjustment success. Because few other alternatives exist for legitimate
income and because steady employment often seems to stabilize people's lives,
there is definitely a need for employment for prison releasees.

Why is fhere a necessary need for community-based programs? Past

studjes have documented the many problems associated with prison-based
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projects. Although it has been conciuded that prison-bassd prograns wera
0O

- fad . . . N 1 )
often successful in achieving emplovmant goals, 1t has also bean found

e "Vocational training (in priscn) alone seems %o have minimal
impact”. 170/

o Most prizon occupation training programs have been ineffective
in terms of preparation for specific post-release employment.l11/

o Unless it has roots in the community with iob placerent capa-
oility, an inmate training program cannot be a useful rehabili-
tative tool. 112/

e Less than one-third of releasces who receive training use it in
their first post-release job. 113/

The criticisms of prison programs have been harsh and numerous. However,
aone general conclusion has been that one of the most common problems with
offender employment efforts has been the failure to provide comprehensive
job-relatad services. In-prison programs cannot provide these; the environ-
ment is poor and the resources are limited. The trend has thus been to estab-
Iish training and placemeht programs for prison releasees in the community.

The assumption that community-based programs are needed is borne out by
the few assessments that have been done. These have usualiy revealed that
such programs do contribute to increased employment for releasees. More
importantly, community-based programs are abie to address the total readjust-
ment needs of the ex-offender. Many of these needs aré indeed job-related,
e.g., education, skills training, social skills training, etc. Hoqgver, many
needs are related to the overall veadjustiment process ---e¢.g., transportation,
health, family, residential, etc.-- and must be met before a releasee can even
attempt to find é job. A community-based program, even though it may provide

only manpower services, can deal with these related needs. Additionally, it
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can provide the individualized attention the releasee may need over an extended
period of time.

The releasee's need for comprehensive community services has been docu-
mented in mary studies. OCne community-based program, a Community Rescurce
Development Project of the Indiana Department of Corrections, found that the
need for such services was more important than specific job placerent activi-
ties. In requesting fTunds ¥from the Indiana Office of Hanpower Devalooment
for expanded services, project administrators said:

When this preject was originally designed, it was believed that if

an ex-offender is placed in a job situation, then most of the

problems of reintegration into society would be solved. In rétro-

spect, this appears to have been a very much oversimplified assump-

tion . . . Other major probiems to the reintegration process exist

for the ex-offender . . . (M)any ex-offenders are neither ready,

willing, nor able to seek, obtain or keep jobs due to a variety of

needs, both materially and psycho-socially. 114/

The state of evaluation knowledge concerning the effectiveness and effi-
ciency of community-based employment services programs for ex-offenders is
poor, due partly to the relative youth of many of these programs. Often they
operate in isolation, unaware of what other programs are doing in the same
area. Program operations vary dramatically. Although these programs seem to
be necessary for many ex-offenders, it is not yet known what kinds of programs
work best, which types of releasees profit most, what approaches work best with
empioyers, which releasees are likely to fail to readjust successfully despite
program efforts or wnich would probably find employmént and readjust without
" the need for manpower services. These unanswered questions are only repre-
sentative of the many knowledge deficiencies now confronting planners and

evaluators of community-based programs. Although it can be said that there

are many indications of the utility of these community-based programs in
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contributing to the reintegration of offenders into their communities, the
extent of their contribution will only be acéurate]y assessed when more

information is available.

F. Data Problems Affecting Evaluation of Assumptions' Validity

The information needed to accurately test the validity of the foregoing
assumptions is not now available. However, no evaluation efforts should be
undertaken without a knowledge of what data is available. Therefore, this
section reviews the sta{e of existing data.

Currently, there is no adequate common data base to allow valid .
comparisons of programs, development of brodd—based statistics with a common
meaning, and development of criteria and standards to guide future projects.
The primary governmental funding sources of community—baséd programs are the
Law Enforcement Assistance Administration and the Department of.lLabor. Neither
agency has a large-scale data base on its projects. Data is generally gathered
on an individual program basis in the form of progress reports, annual reports,
.financial statements, etc.

The Department of Labor's dats insufficiencies are due largely to the
relative newness of Comprehensive Employment and Training Programs. Federal
officials do not yet have a working knowledge of individual prime sponsors’
activities for ex-offenders. Management information reports are submitted
monthly. Herver, these reports only cohtain information on gross c]ient
population. Accordihg to.CETA guidelines, a particihant must be under the
" hold of the criminal justice system in order to be Tisted.as an "offender".
Some prime sponsors do not even request this information, since they believe

they must serve anyone who is CETA-eligible and status as an ex-offender is
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irrelevant to that determination. The definition of "offender" is currently
in the process of being expanded to include those people who have recently
been released from a criminal justice system hold.

The National Offender Services Coordination Program's Information
Exchange is currently operating a pioject to document CETA prime sponsors'
activities for ex-offenders. Although'this project is still in its early
stages, researchers are encountering serious difficulties in locating
information. They have had to contact regional manpower offices and State
manpower service councils as the first step in what they anticipate to be
a -very long process.

The Model Ex-Offender Programs funded by the Department of Labor with
CETA Title III monies and by the participating States with some Title I
funds are still in the planning and early implementation stages. No valid
data will be available from them for an extended period of time.

Another potential source of data would have been the comprehensi?e
survey of ex-offenders in the unemployed population mandated by the
Comprehensive Employment and Training Act, which states:

The Secretary, through the Bureau of Labor Statistics, shall

annually compile and maintain information on the incidence of

unemployment among offenders and-.shall publish the results of

the information obtained pursuant to this subsection in_the

report required under sub~ection (a) of this section. 115/

However, after researching this task, the Bureau of Labor Statistics (BLS)
concluded that comprehensive data on'the employment status of ex-offenders
is currently unavailable and that it would be extremely difficult to collect

such data. "Therefore, the BLS decided to continue researching the many

problems associated with this required effort.



~105-

One valuable source of employment data on releasees may be the State
parole boards. However, a 1975 survey revealed that only one jurisdiction
(North Carolina) has any type of information about the wages and salaries
of parolees, due to the fact that their monthly reports from parole agents
are computerized. Almost every jurisdiction has a reporting system by the
parole agent, but nothing is done with the data on these reports. Additionall.,
not a single jurisdiction keeps information on job stability or evaluates
the reasons which a parolee may give for leaving a job. This information,
frequently available on periodic individual parole report sheets, may be
knovin to the parole agent, but this data is not collected or evaluated by

the agency. 116

Thus, the use of parole boards' records would require a
timely search of individual State's files and the compilation of rélevant data.
On a national basis, such a task would be extremely costly.

There is some data available from the Law Enforcement Assistance
Administration, but it is not comparable across communities. The LEAA
does not require the many community-based programs it funds to submit
standardized data concerning program performance. Moreover, few generally
applicable performance standards have been established and Tocal situations
vary so much that it is difficult to develop such standards. For example,
in most community-based employment services programs for ex-offenders, an
obvious standard is percent successful placements, but there are so many
factors influencing placement rate (e.g., the local rate of unemploymént)
that no one standard can apply everywhere at all times.

Even if several projects used the "same" success measures, caution

would be necessary in making comparisons. Data from different sources or
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times may have the same name, phrase, or measure title defined differently.
Sometimes, even though defined in the same way, they may be cowmputed differently.
In these cases, data will not be compatible, though on the surface they appear
the same. Recidivism rate is a prime example, since it can be computed in

many different ways and under various rules. Placement rate is another example
of a tern that can siarify different things in different places; in one progran
it may b2 thz percentage of total participants placed and working successfully
for a defined time pericd, while in another it may refer to the percentage of
participants who complete the program and are placed in a job. The forner
procedure usually would give a Tower figure than the latter, and comparisons

of the two would not be valid. Therefore, analysis of individual project
reports would demand review of the details of computation and construction of
common definitions so that the data could be compared.

Another source of data relevant to analysis of community-based employment
services programs for ex-offenders is United States Employment Service
statistics on the unemployment rate. The state of the Tocal economy is one
of the major variables affecting the placement rates of all employment services
programs and may be especially significant for the employment prospects of
ex-offenders. When the local economy is poor and many people are out of work,
employers may be un]ike]y‘to hire releasees. ‘In"such circumstances, they are
inclined to hire a non-disadvantaged person with a stable background and good
work history. In such situations, employers can afford to be very selective.
During such periods, community-based programs must adjust their placement
expectations.  Evajuators can also utilize official employment rate data in
assessing programs' effectiveness; the unemployment rate may be taken into

account in assessing the placement rate of program participants.
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This brief review reveals lack of data available for use in analysis of
community-based programs. Although several States have established clearing-
houses on ex-offenders, most do not Have standardized offender program data.
At this time, any comprehensive evaluation would require visits to individual
1

programs, data collection, data analysis, and finally a very difficult multiple-

program analysis.

G. Conclusion

'The assumptions underlying employment services programs for ex-offenders
are either oversimplified or relatively untested. Past program experience
has pointed out the weaknesses in several of these assumptions, especially
those concerning the releasee's desire and ability to maintain a work role
in the legitimate economy. The assumption that employment services programs
will help reduce the criminal behavior of participants has been researched
often for the last several decades, but no definitive answers have emefged.

One of the newer assumptions underlying commuhity-based programs, thét improve-
ments in the external envirconment will increase ex-offenders’ chances for
employment, has not yet been tested through any systematic eva1ﬁation studies.
The final assumption, that community employment services programs may often

be necessary for prison releasees, seems appropriéte based on past studies of
both prison-based programs and releasee needs. However, more data are needed
to document the true contributions of these proérams.

Unfortunately, the state of existing data is poor.A There seem to be no
efforts planned to collect any comprehensive information. However, the
Department of Labor is funding a project that will document CETA prime sponsors'
efforts for ex-offenders and is also preparing to evaluate the Model Ex-Offender

Programs.
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The field work to be conducted later in this Phase I study should provide
a clearer picture of the kinds of data available from individual programs, and
thus give a better understanding of the potential for evaluation of these

Programs.

S
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-IV. EVALUATION ISSUES FOR EMPLOYMENT
PROGRAMS SERVING PRISON RELEASEES

Throughout this Phase 1 assessment of community-based employment services
programs serving prison releasees, Lazar will work toward identifying and ana-
lyzing major issues of concern for evaluating these programs. This chapter
discusses five such issqes identified during the course of this initial review.
all of which have been referred to in the course of this report:

o T0 what extent have employment services programs increased
employability?

e To what extent have employment services programs helped reduce
crime?

e that are appronriate -measures of "success" for employment
services programs and for individual program participants?

e What factors contribute to program success and individual
participant success?

e What are the overall cost-benefit effects of community-based'
employment services program serving prison releasees?

It is anticipated that this 1ist of issues will be hodified and probably
expandéd as the Phase I study progresses. New issues may be added and others
rephrased to articulate a major concern more precisely. Moreover, by the
conclusion of Phase I, the discussjons of the issues can be considerably ex-
panded as a result of the remaining analytical work to be accomplished. Although
the Phase I findings may not enable the‘issues to be-definitively answered, they
should permit specification of methods for determining such answers, the expected
costs of doing so, and an assessment of whether it wou]d-be worthwhile to imple-

ment the analytical approaches.
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The comments on specific issues in this chapter should be considered
preliminary indications cf important ana]ytiéa] concerns which must be
addressed and considerations of the present availability of data needed for
such anaisses. Scme 0of tne points raised 1h this chapter have already been
briefly discussed in earlier sections of this report dealing with specific
subjects. However, the following presents them all in the context of future

potential evaluation efforts.

To What Extent Have Employment Services Programs Increased Employability?

T>

Community-based employment services programs are premised partially on the
beljef that they wil] increase the employment of program participants. This
would occur as a result of providing various manpower services to people who
would otherwise remain unemployable or unemploved. Whether they have increased

employment can be addressed in one primary way, an analysis of program partici-

pants' employment histories. Such analysis. requires decisions on which variables

to consider, determination of participants' employment over time, and develop-

ment of similar data for appropriate comparison groups, to assess the probable

outcomes had the community-based program not provided services to the participant.

Given that employment data could be collected either from program records

or interviews with participants, the issue becomes which analyses should be made.

Several possible comparisons have been conducted for prison-based programs and

suggested for community-based programs. One type of analysis compares clients'

employment before incarceration and after participation in the program. However.

" this could inflate a program's real effect. A releasee who participated 1in
vocational training or other manpower programs while in prison might have

enjoyed increased employment post-release in any event.
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Several studies have analyzed employment of participants of prison-based
employment programs in terms of:

o time employed pre-incarceration year and post-program partici-
pation year; and

e wage levels pre-incarceration and post-program participation.

The resuits of these studies were generally mixed. Some found a very positive
change in releasees' employment and income, others found only an insignificant
positive change, while still others found that there had been no measurable
changes at all. Few, if any, similar studies have yet been conducted on
releasees who have participated solely in community-based programs. Such out-
come studies for the period after completing program participation_are’essentia?
to assess ‘the Tong-run effects of the program or changed employment status. This
may require 7Tollow-up interviews with former program clients, although some use-
ful data might be obtainable from staff of programs that conduct long-range
follow~-up activities.

In addition to analyses of program participants' employment over time,‘a
similar type of comparison could assess the employment outcomes of participants
who complete the program as compared with those who drop out. However, such
data by themselves are difficult to interpret. For example, if dropouts do as
well as those who complete the program, that may mean that the program failed,
since completing the program was not associated with more successful employment
outcomes, or it may mean that the program affected the behavior of the dropouts
in positive ways also. The latter may very well be the case, since a bartici—
pant may crop out of a program after receiving some servipes but before receiv-
ing all the services the program staff deems necessary to be considered

fully job-ready. To assess what was likely to have happened without

p e R
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any orogran participation requires comparison with a group of similar people
who did not participate in the program.
Very few studies have been completed of employirent statuses of ex-offender
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rarticigan Pocommunity-bazed progrers. in recent years, control group
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sampies have incraasingly been included in assessient designs, anticipating
importan® comnarative jusstions to be addressed throughout project and progra.

it

cperation. Most of these studies have been of pretrial dintervention

- . 118 X . -
programs, programs for probationers, and prison-based vocational training
119 . . . . . .
programs. 1 However, it should be possible to identify appropriate compari-
son groups. Exempies might include:

o releasees who returned to the community and were eligible for the
program but did not participate;

e releasess who returned to the community during the period immediazely
prior to the start of program cperations and would probably have utilizec
the program had it existed; and

¢ releasees who entered other programs in the community, although
this may be difficult, since ex-offender programs may often rely
on other community manpower programs for services.

Consideration of the feasibility and analytical usefulness of structuring such
comparison groups will be an important part of the remaining Phase I work. A
number of problems will need to be resolved in addition to identifying possible
comparison groups. In particular, the interpretation of results must be care-
fully considered, since it will always be difficult to try to separate the

effects of an erployment services program from uvther influences on peopie's

behavior, no matter how carefully the comparison groups are developed.

B. To What Extent Have Employment Services Programs Helped Reduce Criminal

Behavior?

The community-based programs serving releasees are also based on the
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assumption that they can reduce the criminal behavior of participants. This

assumption is in turn based on the close relationship between emnloyment and cvri- -

whether that be a causal relationship or merely a close co-varying relation-
ship. Tre program imoact on participants' criminal behavior can bes assessed
in ways sirilar to those previously discussed concerning emplovment status.

The criminal histories of program participants can be analyzed to deter-
mine program effects on their criminality. This again requires definitions
of "criminal behavior" (e.g., arrest, conviction, felony arrest, felony
convicticn), determination of participants' criminality over time, and develon-
ment of similar data for appropriate comparison groups.

Definitions of recidivism vary among programs and researchers. Even if
there is agreement about whether arrest rates or conviction rates should be
utilized, there might be differences about whether all crimes or only "serious"
crimes be included. Unfortunately, most past studies of recidivism rates have
not differentiated types of crimes or frequency of violative behavior. This
tends to blur important distinctions. Greater sensitivity to the extent of
participant "success" or "failure" can be obtained using continucus measures
such as subsequent confinement time rather than dichotomous measures such as
reincarcerated/not reincarcerated. Glaser maintains,

Probably the most sensitive criterion of the effectiveness of

correctional endeavors with any group of offenders is the time

they are confined during a follow-up period . . . By reflecting

the severity as well as number of penalties, the total amount of

confinenant time provides a crude index of societal outrage at the

conduct of various groups of released offenders. 139/

Glaser admits that there are many problems in using data from the Taw
enforcement side of the criminal justice system, as discussed earlier in this

report. In addition to all the variables affecting arrests and convictions,

some people may get 1ight sentences and others heavy sentences, a]thdugh their
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previous record and current crime may be the same. However, while hoting

that such variabilities warrant caution, GTaser‘states that the inconsis-
tencies of the criminal justice system can be presumed to be randomly
distributed and that,,if large groups of similar releasees from different
programs are compared in a follow-up period, the differences in their average
period of subsequent confinement should reflect differences in the programs. 121

Assumfng that a common recidivism measure could be defined and appropriate
data collected, one obvious analysis would compare clients' criminality before
incarceration and after participation in the program. However, this may be
somewhat inflated. The incarceration itself may have served as an effective
deterrent to Tuture criminal behavior, or any rehabilitation that occurred
during a releasee's incarceration may have served to reduce criminal tendencies.
Additionally, this comparison might inflate the real reduction in criminality
if the period immediately preceding incarceration was a time of unusually high
criminal activity.

Many studies have analyzed criminal activities for prison releasees who
have participated in prison-based training programs, and the results have
varied. However, very few analyses have been madé of releasees in community-
based programs. Most recidivism analyses have bgen not of releasees' criminal
activity pre-incarceration and post-program, but of post-program recidivism
compared to that of other groups. Some of the reasons for the lack of such
studies are the numerous variables affecfing a releasee's post-incarceration
behavior that make comparisons with behavior prior to incarceration very
difficult.

Another comparison could assess the outcomes of "successful" participants

as compared with dropouts. Agéin, these data by themselves are difficult to
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interpret, since dropouts may benefit from program services and as a partial
result engage in reduced criminal behavior.

The use of comparison groups can be an effactive way to assess what changes,
if any, wouic nave occurred in releasees’ criminal behavior without participaticn
in the prcgram. Such an analysis can better account for the positive changes
resulting from incarceration or in-prison rehabilitation.

The same comparison groups utilized for measuring employability can be
effective in assessing criminality:

e releasees who returned to the commun1ty and were e11g1b1e for the
program but did not participate;

o releasees who returned to the community during the period immediately
prior to the start of program operations and who would probably have
utilized the program had it existed; and

‘e releasees who entered other community employment programs.

Throughout the remainder of this Phase I project, Lazar will consider the
feasibility and value of structuring these or other comparison groupsQ Partic-
ular care must be taken in interpreting results of such analyses. For example,
releasees who decide to participate in other community manpower programs may
experience the same vreductions in criminal behaviér as participants of the
community-based program for releasees being evaluated. However, it may be the
case that without the evaluated program these releasees would never have
received employment-related services. A major gifficulty will, of course, be
to try to separate the effects of the comhunity—based program from the many
other influences on releasees' behavior.

C. What Are Appropriate Measures of "Success" for Employment Services Programs

and for Individual Participants?

Development of "success" measures is a difficult undertaking, which requires

both conceptualization of appropriate criteria and consideration of whether data
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could be collected to construct the measures. Various types of success
indicators could be used to evaluate community-based employment services
programs serving prison releasees, including measures of:

e program operation, workload and other process-oriented
consicderaticns;

¢ the pregram's effect in achieving changes in the external
environment (e.g., attitudes of employers regarding hiring
of ex-offenders);

o Client outcomes, both diving and after participation in the
program; and

"o cost-benefit effects of the program.
This section discusses the range of measures which either have been or could
be used to assess program operations, community relationships and client
outcomes. Cost-benefit effects are discussed as a separate issue.

One measure of a program's success is whether it serves the releasees it
was set up to serve, providing the services it hoped to provide. For exaﬁp]e,
has the program successfully reached the releasee population residing in or
returning to the community? Has it provided the anticipated range of services
to the expected number of releasees? Has it fo]]qwed—up on clients and worked
with employers to minimize employee failures? These questions could be
addréssed through such measures as the number of persons released to the
community from Stdte or Federal prisons compared with the number contacted
by the program, the number who are assessgd to .be in need of certain services
compared to the number who actually receive those services, and the number of
placements made compared to the number of placements for which follow-up
activities were conducted.

Anather possible success measure is whether the program accomplished its
goals efficient]y, e.g., at reasonable costs. Such measures as cost per place-

ment, or cost per successful placement could be used to make this determination.
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Cost rates could also be used at the service or activity level to measure
successful service outcomes such as completion of the service of activity
(e.g., a work orientation course, an educational course, a skills training
program, etc.). There are serious prcblems, however, in using costs aggregatec
at the services or activity level. Tnere may be specific services that are

o

particularty imnortant, or there may be substantial variations within services.

7

Mt

Quantitative comparisons will be appropriate only when two services being
compared are roughly similar in terms of objectives and of groups being served.

Another important set of questions concerns the quality of the ;e1ation-
ships the program has built with other groups in the community. For example,
has it developed good liaison with the parole department from which releasees
may be referred, so that the parole agents understand and cooperate with the
program? Has the program developed support for itself within the community's
political structure? Has it tried to improve the relationships with various
groups whose support it requires, such as other community agencies or employer
' groups, or has it largely accepted existing relationships as they are?

Specific indicators of program relationships with and impact on area
employers might include:

o degree of awareness and approval of the program by employers;

e changes in employer personnel policies to remove artificial
barriers to releasees' employment; and

e quality of work performance of those participants placed in
employment, compared to other employees, as rated by employers.

These types of community relationship questions often require subjective
measures, assessing both the information the program provides to other groups

and the perceptions those groups have of the program's activities and importance.
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In addition to measures of program operations and community relationships,
measures of client outcome are essential. These must consider clients' experi-
ences after leaving the program as well as those during participation, and, if
possible, prior to incarceration. Measures used can be changes in criminality.
employment, and othar indicators of social readjustment.

The problams in measuring criminality or racidivism outcomes have already
been discussed in this chapter. Very few such studies have been performed of
community-based programs.

'EmeOyment outcome success of program participants may be measured in a
variety of ways: |

» Placements Ratjos - the percentage of participants who obtained
employment;

e Job Entry Completi~n Ratio - the percentage of participants who
retained employmer.. or a given period of time;

e Training-Related Employment Ratio - the extent to which partici-
pants completing training in the program are placed on jobs relat-
ing to that training.

Other outcomes that may be of interest include:

o the percentage of participants who enjoy an increase in-educational
or occupational skill level as measured by a test or scale;

¢ the percentage of participants who found the program useful,
regardless of employment outcome, as measured in a survey;

e the percentage of participants who exhibit changes in work attitudes
as measured by observation, case file, or record; and

e the percentage of participants who exhibit changes in motivation,
Tevel of aspiration, or self-esteen, as measured by a tost or scale.

Consideration of appropriate measures for community-based programs and
for individual participants will continue to be an important topic of the
Phase 1 study. To be useful for evaluation, such measures must be unambiguously

defined, and data to calculate them must be either available or able to be

collected at feasible costs.
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D. What Factors Contribute to Program Success and Individual Participant

Success?- |

The many factors’which may influence program and participant success can
be grouped into three major categories: program characteristics, participant
factors and cormunity variables.

A variety of program factors may contribute to success. One important
variable will be the skill of the program director. A good director can
often find ways to resolve problems before they have damaged the program. The
quality of the rest of the staff will also affect program success. If all
program components are staffed by well-qualified, highly-motivated people, be
tney paid professionals or volunteers, the community-based program should be
better ab1é to meet the demands placed upon 1tveffective1y.

Success may also be affected by the types of services offered. The
contributions of individual program components to_participant success‘could
perhaps be measured by comparing success in individual components with eventual
success in employment. ETigibility criteria can also play an important role,
since more selective programs may achieve high success levels by focusing on
a smaller number of prison releasees. The restrictiveness of the eligibility
criteria may be partly a function of age, since programs often soften their
admission requirements as they gain experience. Program age will also have
other effects on success, since new community—based programs often face a
variety of start-up difficulties which older programs have resolved.

Another important factor Which may affect success is the program's
operational status, e.g., independent, part of probation department, allied
with National Alljance of Businessmen (MAB), etc. This may influence the

degree of support received from local community agencies or major area employers.

N
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A related consideration which may affect support received is the specific
activities pursued by the program. For example, a program which performs
regular follow-up for several months on participants placed in jobs, provid-
ing necessary supnort to alleviate personal difficulties, may be viewed more
favorably by employers than if such services were not performed.

Client characteristics affecting success include age, marital status,
employment history, and race. There is evidence in the literature that older
releasees might be expected to achieve greater levels of successful readjust-
ment and employability. Persons who are married, have had relatively good
employment histories and are more educated also seem to enjoy greater success.
Persons with supportive interpersonal relaticnships in the community also seem
to be more successful. Race, as a variable, has been viewed as significant
only as it is linked to other more discriminating variables, such as age and
employment.

Another important participant factor is-the extent of attachment to the
subculture of which the releasee was a member prior to incarceration. Often
an attachment to a criminal subculture can help override positive program
effects.

A number of important community factors will affect program and partici-
pant success. One such factor is changes in local response to crime, since
increased police activities may increase the pressure for participants to
refrain from recidivist behavior.” The Jocal economy is also important. If
jobs are easier to get, it will affect program placewients pasitively. If jobs
are difficult to obtain, .releasees may be the last disadvantaged group to be

considered by employers. Indeed, one program switched its entire focus away



from job placement because of the poor state of the local economy. The Tacoma,

Washington NAB program experienced 1ittle success in job develonment efforts

because the area unemployment rate was so high (129 in May 1976). As a result.

it priority shifted to conducting job finding techniquas worksheos and utilizin:

-.)

films on work crizntation.

Other reievant community factors are the support of important local groun:

especially members of the business comuunity and the vocaticnal program conrmu-

nity. The sugport of the local parcie cffice is also important, since it nay
be a source of many participant referrals. The community aiso needs to have
relatively gocd vocational rescurces, spamning a range of services, since
community-based ex-offencer programs cannot do everything themselves.

In summary, many program, participant and community factors may affec
successful program outcomes. It will be important as Phase I progresses to
try to identify the most salient of the possible factors which may influence

success and to consider whether data are available for adequate analysis of

their impact.

E. What Are the Overall Cost-Benefit Effects of an Employment Services

Program Serving Prison Releasees?

Although no comprehensive cost—beﬁefit evaluation of community-based
employment services programs serving prison releasees has been conducted,
several individual programs have conducted cost/benefit analyses of their
operations, and one study proposed genefa] approaches which might be used
in such work. However, the program analyses done have been relatively
simple and the proposals.&ade did not deal effectively with all the conceptual

problems affecting such analyses. Consequently, consideration of the cost-

'(1

a
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benefit effects of community-based employment services programs for releasees
cannot be based upon existing literature alone.

A time strean of‘benefits from program services delivered to releasees
could theoretically be estimated and compared with tha costs of a program.‘
However, this would require determination of items which would be considered
benefits and those which reflect true program costs. Benefits might include
increases i: productivity of releasees who join the work force or obtain
better jobs and cost savings associated with reductions in criminality. Such
savings might include taxes Tost to the State and welfare benefits paid when
a berson is confined, police work savings, cburt and parole savings, correc-
tions savings and the reduced cost of offenses (damages and losses). Benefits
should be estimated in comparison with Tikely outcomes in the absence of the
program.

Costs and benefits could also be analyzed by type of service or by
participant sub-group. These analyses would brovide an indication of which
program services were most efficiently provided and which types of clients
were benefitting most from the program.

Many problems other than identification of appropriate benefits and
costs would be posed by such an ana1ysﬁs. For example, over what time
period should costs and related benefits be measured? How could the bene-
fits attributable to the program be separated from those due to other factors?

Different problems are posed depending on whether such analysis would
focus on one program or attempt to obtain comparable data for a group of
programs. éommunity—baséd programs operate in many different ways, in

communities which vary widely in terms of support given to the programs and

T i o s
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with participents whose backgrounds differ from program to program. Therefore,

ooooo

compared across programs without being misleading.

Collection of datva to impiement any cost-benefit study of community-based

programs wouid prosatly be hard and expensive, given the past studies which

[N

indicated that ~uch of the dataz neseded even for relatively simple analyses was
not availabie. Data problems, coupled with the conceptual ones, help explain
the absence of existing cost-benefit studies of community-based employment

services programs serving prison releasees. These probiems also suggest areas

—1

which should receive acdditicnal attention during the Tlater stages of the Phase

study.

F. Conclusion

Many probiems exist in addressing the major evaluation issues involving
community-~based employment programs serving prison releasees. One important
problem is the poor state of existing knowledge: 1ittle is presently known
about the "best" ways to structure such programs or about the most appropriate
methods for evaluating them. .

Few studies have been performed which describe these community programs.
Until more is known about the various types of programs and their correspond-
ing objectives, it will be difficult to adequatg]y address the evaluation
issues. As this Phase I project continues, more information will be ccllected
about the rénge of existing programs-- from centralized, comprehensive manpower
programs to specialized programs concentrating on one aspect of job-readiness

or the readjustment procéﬁs.
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Until gaps in the state of knowledge are removed many community-pased
programs‘wi]1 probably continue to operate in isolation utilizing different
service delivery mathods and criteria for success. Comparisons across
programs will be impossible.

If the approachas or techniques which seem to work best could be
docurented, many programs could benefit. This cannot be done, however,
until more is known about program activities and about the best methods
for eva]uating those activities. These topics will be addressed in later

stages of the Phase I study of community-based programs serving prison

releasees.
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divectors as "bad quys". Project directors who serve "high-risk" persons
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A Review of Manpower R and D Projects in the Cowxect1ona] Field, p. 29
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43. For example, Comprehensive Employment and Traininag Act Procrams must
serve all persons who meet basic quidelines relating to previous incore,
employment status, and residency. Programs associated with the United
States Employment Service must serve all persons who are "unemployed".

44, Y“Projects have concluded that this low educational achievement level is
not attritutable to either low intelligence or lack of desire to achieve".
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