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Labor Markets and Crime

SHAwN Busaway AND PETER REUTER

he sustained and substantial drop in crime rates in the second half

of the 1990s coincided with the longest economic expansion since

1945. This has refocused attention on the exciting possibility that
an economic expansion reduces crime by increasing legitimate economic
opportunities (Bernstein and Houston 2000). It also reinforces hope that
employment-based policy interventions might aid low-income urban
areas, where most crime in the United States is concentrated. The federal
government currently sponsors several billion dollars worth of employ-
ment programs focused on inner city areas based at least partly on the hope
of reducing crime. The goal of this chapter is to assess the current state of
knowledge on how labor market-oriented programs impact crime preven-
tion in high crime, urban areas.!

Although numerous theoretical justifications can be offered for a rela-
tionship between labor markets and crime,? the one that receives the most
attention is individual and economic. In its simplest form, the economic
theory of crime hypothesizes that people commit crime when the benefits
outweigh the costs. The costs include forgone earnings from legitimate
work and the risk of incarceration. The calculation is more than merely the
sum of monetary factors and risks; individual attitudes also matter. Tighter
labor markets mean more available jobs and / or higher wages, which,
other things being equal, should then lower the participation in crime.

By focusing on the individual, this framework inadvertently focuses
the attention away from the key policy question—Can changes in the
labor market affect the crime rate, especially in places with very high crime
rates’—and onto the general relationship between unemployment and
crime at the aggregate level. Recent reviews of the unemployment and
crime literature (Freeman 1999; Piehl 1998) conclude that while the
unemployment rate does have a measurable impact on property crime of
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approximately 2 percent for every one percentage point change in unem-
ployment at the state or county level, this effect is quite small. For example,
a relatively large drop in unemployment from 8 percent to 4 percent
(approximately the range from trough to peak in a typical postwar business
cycle) will only decrease the crime rate by 8 percent. This conclusion is
consistent with the aggregate level research done in Europe (European
Committee on Crime Problems 1985, 1994). Piehl and Freeman (1998;
1999) both conclude that aggregate unemployment levels cannot explain the
high concentration of crime in poor inner city communities.

This focus on unemployment (and, indirectly, on the economic theory
of crime) may understate the importance of labor markets. Many dimen-
sions of the labor market (such as the distribution of jobs by skill and
location) in addition to aggregate unemployment may affect crime rates in
high crime communities. In this chapter we primarily focus on whether
targeted labor market interventions, aimed at high-risk people or locations,
can substantially reduce inner city crime.

We start by noting that labor markets, like other markets, have a
demand and a supply side. The demand comes from employers seeking
workers to fill specific jobs. The supply consists of individuals secking
work. An equilibrium wage and employment level will be reached in this
market by interaction between employers and workers.

Because we are particularly interested in the role of labor markets for
low-income urban areas characterized by high demographic homogeneity,
it seems appropriate to concentrate on a broad classification of low skill
labor markets.? In what follows, we will look at the relationship berween
the labor market and crime, focusing on what is known about how crime
can impact and be impacted by the supply side (employees) and demand
side (employers) of the low skill labor market. It is perhaps counterintu-
itive, but adopting a focus on labor markets rather than unemployment
rates (which ignore the substantial numbers who may choose not to par-
ticipate in the labor market at all), allows us to consider non-economic
theories of crime, including but not limited to control theory and labeling
theory. These more criminological theories of ‘crime consider how the
behavior of other participants in the labor market can impact the individ-
ual’s decision to commit crime.

We consider the two components of the labor market separately, first
examining demand, then supply. In each section, we begin by presenting

evidence from observational data that try to establish the existence of the
relationship or pattern in question, followed by evidence from policy inter-
ventions that attempt to leverage that relationship. We exclude general
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macroeconomic policies, (for example, looser monetary policy aimed at
lowering interest rates) though these have modest effects on crime; such
policies are driven by other factors and are not focused on urban areas in
any particular way. We include, however, a range of community and indi-
vidual programs that do not specifically target crime, but racher target a
component of the labor market thought to affect crime in these urban
areas. Thus much of this review assesses just how effective such job train-
ing and job creation programs are at increasing employment in the
targeted community or among the targeted groups, even if the programs
do not target criminal justice-involved offenders. The crime consequences
are inferred from our review of the relationship between employment and
crime at various levels.

We also consider how crime itself may have an impact on the demand
for and supply of labor. For policy purposes the reciprocal relationship of
crime and employment presents a major challenge. Not only may a crim-
inal history affect an individual’s employability, but areas of high crime are
unattractive for investment. Both property and personnel are at risk; goods
are stolen, premises damaged, employees assaulted, and customers intimi-
dated. Attracting capital requires a reduction in crime so as to allay the
legitimate concerns of investors, employers, and customers. On the other
hand, crime reduction on a large scale may require the creation of employ-
ment opportunities for the large numbers of young adults who are the
source of so much of the crime in an area. Unfortunately, many offenders
lack the skills needed to obtain and retain attractive jobs, that is, positions
that pay enough to avoid poverty (well above the minimum wage for a
two-parent, two-child household with only one wage earner) and that offer
potential progress and a sense of accomplishment. Thus, improving their
workforce skills may be essential even when capital, a prerequisite for new
jobs, can be attracted into the community.

DEMAND-SIDE FORCES

Substantial economic and social forces have led to the loss of many jobs in
urban areas and to the movement of other jobs to the suburbs (Bluestone
and Harrison 1982; Hughes 1993). New technology has led to new man-
ufacturing processes. It is often easier to build new factories at suburban or
ex-urban “greenfield” sites than to retrofit old buildings. Global competi-
tion in textiles and other industries has led to the mass relocation of
manufacturing operations away from “Rust Belt” locations in northeastern
U.S. cities with their old factories and heavily unionized workforces to
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more rural “Sun Belt” locations with cheaper land and labor. In some cases,
technological change has even led to the outright elimination of many jobs
in a specific industry. Consider, for example, the development of container
shipping in the late 1950s. Until the invention of containers that could be
carried on trains, trucks, and ships, thousands of well-paid, union-organ-
ized longshoremen were needed to unload trains and trucks and reload the
material onto ships in inner city ports located in most major coastal cities.
Although the unions managed to negotiate contracts that eased the short-
term impact of containerization, the long-term impact was the virtual
elimination of many attractive low skill jobs in central city urban locations.
Massey and Denton (1993) also argue that the strong desire for racial
segregation has been an additional impetus for the exit of jobs from center
cities. “White flight” from urban areas has been a well-documented phe-
nomenon in the United States as white middle class families (followed
closely by a growing black middle class) have fled to suburbs in pursuit of
cheaper, high quality housing, good schools, and safer communities
(Cullen and Levitt 1996). Companies, especially those increasingly owned
by nonlocal national and international corporations without a commit-
ment to the urban area, often follow their workers and customer base into
the suburbs. The result of these structural changes is a national net loss in
low-skill, high-paying jobs (primarily in manufacturing) and a general
flight of jobs, especially well-paying, low-skill jobs, from the inner cities
into suburban and rural locations.* The effects are quite substantial. From
1967 to 1987, Chicago, Philadelphia, New York City, and Detroit lost
more than 50 percent of their manufacturing jobs, numbers that represent
millions of jobs (Wilson 1996). Furthermore, certain demographic groups
were hit harder than others. Nationally, the proportion of employed black
males age 20 to 29 working in manufacturing jobs fell from 37.5 percent
to 20 percent between 1978 and 1987 (Black, Levitt, and Sanders 1998).
The link between job loss and crime is at some level fairly straightfor-
ward. The reduced availability of high-paying jobs makes crime more
attractive to people who would otherwise be working. This is the standard
economic model of crime. But more than a decade ago, William Julius
Wilson (1987) proposed a more structural sociological explanation for the
effects of employment changes in the inner city. He identified the loss of
well-paying manufacturing jobs from the inner city as the key factor in the
growing concentration of African-American poverty and social problems,
including family dissolution, welfare, low levels of social organization, and
crime. More precisely, Sampson and Wilson (1995) hypothesize that the
permanent loss of high-paying manufacturing jobs leads to the destruction
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of the social fabric of the community. It is this loss of the social fabric that
ultimately worsens crime (for similar explanations, see White 1999; Gans
1990; Currie 1993).

Rosenbaum (1996) also argues that youths have difficulty finding
employment when they live in impoverished neighborhoods because their
friends and family are not likely to provide many job connections.
Businesses that acted as a key social force by encouraging interaction either
moved or closed. The general pattern of detachment from the legal world
of work means that children no longer grow up in environments where
adults go to work every day, eliminating a key socialization mechanism.
This lack of socialization leads to low graduation rates and high attrition
in training programs, maintaining the underinvestment in human capital
of the previous generation in high poverty neighborhoods. These and other
processes lead to a reduced level of social control in the environment, or
of what Sampson, Raudenbush, and Earls (1997) refer to as collective
efficacy. Crime is both more available and less disapproved in these disor-
ganized environments.

Although the ethnographic evidence supporting this hypothesis is
fairly well developed (Sullivan 1989; Anderson 1990; Wilson 1996), the
supporting quantitative evidence is mixed. For example, Holzer (1991)
finds that the most recent evidence suggests that the spatial mismatch
hypothesis can explain some but not all of the black-white employment
difference. Other researchers have not been able to link the lower levels of
African-American employment to lower levels of marriage in the African-
American community (Wood 1995; Lerman 1989). Berry, Portney, and
Thomson (1991) show that living in a poor neighborhood has little effect
on a person’s political attitudes and behavior. Also, Jencks (1991) attempts
to show that, while employment definitely declined in the inner cities, the
plight of those in the inner cities has not gotten uniformly worse in the
1980s and, as a result, all problems are not inherently interconnected.

Wilson (1991) responds to these findings by claiming, rightly accord-
ing to Peterson (1991), that much of this research has not focused on the
extremely isolated, racially segregated, urban neighborhoods that are at the
heart of his theory (and of our interest in this chapter). Other papers that
do focus on these urban areas do appear to support parts of Wilson’s theory
(see, for example, Crane 1991; Mayer 1991). While we do not have the
space to further detil the ongoing debate about Wilson’s hypothesis, we
do agree that the unemployment and crime literature has not focused on
the places or on the types of economic dislocation discussed in Wilson’s
hypothesis. Most tests of the unemployment and crime relationship have
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not distinguished between transitory economic slowdowns (the business
cycle) and permanent loss of high-paying, low skill jobs focused in urban
areas. Yet the impact of incentives for job search and educational decisions
by individuals are quite different depending on whether one’s unemploy-
ment is the result of a temporary recession or a permanent structural
change in the labor market. Most of the unemployment and crime tests
have also focused on higher levels of aggregation (that is, national and state
level) rather than the community-level analysis suggested by Wilson's
theory (Chiricos 1987).

There seems to be a consensus for the existence of a weak positive rela-
tionship between unemployment and property crime at the state and
national level (Levitt, Forthcoming). The measured relationship is com-
mensurate with what one would expect due to normal transitory economic
changes, that is, the business cycle (Cook and Zarkin 1985). However,
Chiricos (1987) has observed that studies which use intracity data (census
tract or police precinct) provide stronger evidence for the positive rela-
tionship between unemployment (including withdrawal from the labor
market, the “discouraged worker effect”) and crime, including violent
crime. He explains this result by suggesting that

researchers using more local data are better able to capture what
can be termed the “milieu effects” of unemployment on a partic-
ular area. That is, high unemployment may have a demoralizing
impact on a particular neighborhood or section of a city or county
that creates a climate of hopelessness or anomie with criminogenic
consequences even for those not directly unemployed (e.g.,
teenagers or others not in the labor force). (p. 195)

This explanation is consistent with the social control explanation expli-
cated by Sampson and Wilson (1995).

One unpublished study (Black, Levitt, and Sanders 1998) tries to
measure this effect directly by looking at the impact of changes in earnings
on crime over time (1970-1993) in counties that were heavily dependent
on steel manufacturing in 1969. Crime had a much stronger relationship
with the changes in employment that were permanent as a result of steel
plant closings than with changes that were not correlated with changes in
the steel industry. These results are preliminary; similar work is needed to
explore what happens to the crime rate when there are large structural
changes in the makeup of the local economy. But we believe that there is
enough evidence at this point to conclude that the social disorganization
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story has some merit—permanent losses of low-skill, well-paid jobs may be
a major contributor to subsequent social disorder and criminal activity.

. Wilson (1996) argues forcefully that government employment-
oriented programs can reduce the social problems of these communities.
Yet, as we will see in the following section, stimulating economic develop-
ment in the inner city through tax incentives or direct capital subsidies has

proved very difficult.

Enterprise Zones

Community development programs use demand-side policies to help
particular neighborhoods. New jobs present more opportunities for legiti-
mate work. Jobs visibly available in an area may also provide motivation
for young people to continue their education and to enroll in training
programs. The economic activity that new or expanded businesses repre-
sent can also lead to increased social interactions among residents and
strengthen social institutions (for example, churches, business organiza-
tions, schools), which can exert a positive influence on individuals who
might otherwise revert to crime.

' Tl.u: enterprise zone is one relatively new policy tool focusing tax
incentives at generally narrowly defined, economically depressed geo-
graphic areas (Papke 1993; Erickson and Friedman 1991). These programs
typically use investment, labor, and financial incentives to encourage job
development (Erickson and Friedman 1991). The investment incentives
include credits for property taxes, franchise taxes, sales taxes, investment
taxes, and other possibly state-idiosyncratic employer taxes (for example,
inventory tax credits). The labor incentives include a tax credit for job cre-
ation, for hiring a zone resident or some other disadvantaged person, and
for training expenditures. Finally, the financial incentives sometimes
include an investment fund associated with the program and preferential
treatment for federal bond programs. These programs are based on the
assumption that employers are sensitive to state and local tax incentives in
their location decisions (Bartik 1991).

As of 1995, thirty-four states had a total of 3,091 active enterprise
zone programs (median = 16), and the Federal Empowerment Zone and
Enterprise Community Program has introduced 106 more zones (Wilder
and Rubin 1996). The state zones are limited in the value of the incentives
_tbey can offer, precisely because federal taxes (for example, corporate prof-
its tax) are so large and cannot be waived by the state. The median zone
population for the state programs is about 4,500 persons, and the median
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zone size is about 1.8 square miles (Erickson and Friedman 1991). Zone
designation is usually based on unemployment rates, population decline,
poverty rates, median incomes, the number of welfare recipients, or the
amount of property abandonment. The federal government provided direct
funding of about $40 million in 1999. Beginning in 2000, the government
started providing $1.5 million each year per zone for the next ten years.?

All the evaluations consider only the immediate economic outcomes
of these programs and do not examine the larger social implications, such
as crime reductions; only Bartik and Bingham (1997) show an awareness
of this shortcoming. The evaluations also do not attempt to determine the
impacts of individual incentives. The incentives are typically used in con-
cert, so that the economic growth in any given zone cannot be attributed
to any one incentive; nor is it possible to separate out component effects
using econometric techniques.

A New Jersey study (Boarner and Bogart 1996) found that the zones
had no impact on total employment or property values in municipalities
with zones,s while an Indiana study (Papke 1994) found that the zones led
to a long-term 19 percent decline in unemployment rates in municipalities
with enterprise zones. More recently, four studies by a group of researchers
attempt to go beyond these single state studies to look at variation across
states for state enterprise zones (Bondonio and Engberg 2000; Engberg
and Greenbaum 1999; Greenbaum and Engberg 1999, 2000). They have
generally reported negative or insignificant employment effects. One study
even suggested that enterprise zones are actually harmful in the most
depressed locations.

In an attempt to peel back the layers of the onion on what may be
going on in these enterprise zones, Greenbaum and Engberg (1999)
looked at establishment-level employment statistics for enterprise zones in
metropolitan areas in six states. They found that enterprise zones increased
employment and business activity in new establishments while decreasing
employment and business activity in old establishments. The net effect was
a small decrease in employment. Essentially, this study finds that, as in
England, zones lead to increased churning of business activity without any
net gains in employment. In fact, the British government, which pioneered
these zones, abandoned its enterprise zone program after researchers found
that nearly all jobs in enterprise zones (86 percent) represented relocation
from neighboring communities.

This new body of rigorous research on many zones over a number of
states raises serious questions about the ability of state enterprise zones to
significantly change the business environments in depressed urban areas.
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The evaluation of the federal program should shed light on whether this
approach with substantially more financial resources is capable of produc-
ing more of an impact.

COMMUNITY DEVELOPMENT BLOCK GRANTS
The 1974 Community Development Block Grant (CDBG) Program

represents the other major federally funded program aimed directly at
revitalizing distressed neighborhoods. Instead of relying on tax credits as
incentives, this program provides direct funding to local governments. In
1992, CDBGs provided local jurisdictions with $4.8 billion to be spent on
activities that support any one of three objectives: benefiting low- and
moderate-income persons, preventing or eliminating slums or blight, and
addressing other urgent community needs. The program funding breaks
down broadly into five main areas: housing (38 percent), public facilities
(22 percent), economic development (12 percent), public services (9 per-
cent), and acquisition and clearance (G percent). Although there are no
outcome evaluations of this program’, the sheer size of the economic
development component demands inclusion in this section.

A 1995 process evaluation (Urban Institute 1995) considered only
economic outcomes. Most of the economic development grant money was
spent on loans and grants to private businesses. The recipient businesses
were generally small, and 37 percent of these businesses were minority
owned. These loans seemed to perform better than the nongeographically
targeted Small Business Administration loans. According to the U.S.
Department of Housing and Urban Development (HUD) report, these
loans were more important to the business activities of the recipients than
the enterprise zone tax incentives,® but neighborhood residents held a
comparable number of the newly created jobs under both programs
(approximately 30 percent).

An effort was made to provide a before-and-after study of 250 census
tracts in the CDBG program, using a survey on all CDBG funding and
census data from 1980 and 1990. This study found a clear relationship
between the level of funding and tract income: tracts thar saw an increase
in income received $1,247 per capita, tracts that were stable between
the two time periods received $844 per capita, and tracts that declined
received $737 per capita. Improvement in low-income tracts usually only
occurred through gentrification or emigration of low-income people, but
in several instances the arrival of major industrial facilities resulted in an
increase in income for the tract residents.?
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In more general terms, the researchers concluded that the cxistencclef
an income mix among neighborhood rcsiclen.ts and a healthy.cmjnmcr.c,m
district appeared to help development. Within th.e context of r].us rev:cw;
these factors could signal the existence of a certain Ic‘vel of ss:cnal contro
that would allow community programs to be effective. Neighborhoods
without income diversity and a strong commercial center may not have
enough social capital to take advantage of any community-based program,

WEED AND SEED

Perhaps the middle class moves out and commercial districts become dilap-
idated because of the decline in well-paid empioyfnem. People have
moved; school quality has declined; other related businesses have closed;
and crime, particularly drug dealing, may well have replaced manufactur-
ing as a major source of income for young men. ln‘faa several ag{hors h:?;c
attempted to link the rise of crack in inner city pe:ghborhoods in the mid-
1980s to the loss of manufacturing jobs (Currie 1993; Hagedorn 1988).
Even if there is no relationship between the two, it is a case of very bad
timing, since the development of crack cocaine markets in many of these
urban areas exacerbated many of the problems first caused“ by the loss o‘f"
jobs. Furthermore, the increase in incarceration due to the “war on‘drugs
contributes to the social problems by disrupting families a'n.d reducing the
number of productive males in an area. In (hcse.cnmmumtlc.s, as many as
one-fourth of the men are under active supervision of the criminal justice
system (Freeman 1999). . _
The net effect of many years of decline is that these nelghbor.hoods are
not attractive places to locate businesses. Evidence from Eosuc (19?6]
shows that places with high crime rates have the llar(!est time att.raCt}:E;]g
employers. Perhaps as suggested by Stewart (1986) in his classu:‘_ e
Urban Strangler, the problem of crime has to be addressed before t?usmess-
es will invest in an area. This line of reasoning represents the basic prem-
ise of Operation Weed and Seed. R ]
Operation Weed and Seed represents an aﬁ\bltmus' Fedt:t‘fll, state, an
local effort to improve the quality of life in targeted high crime zones in
urban areas. Launched in 1991 by the Department olfjusuf:e. Weed and
Seed programs can be found in over 200 sites nationwide, wnEh an average
funding level of about $225,000 per site. Key components of this strategy
include (1) enhanced coordination among local actors to solve local prob-
lems, (2) “weeding” out criminals from target areas thl:ough tl:(v:.nce'r:trated
efforts of local law enforcement, (3) proactive community policing intend-
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ed to maintain a stable low crime equilibrium, and (4) “seeding” efforts
consisting of human services provisions and a neighborhood revitalization
effort to prevent and deter further crime.

A major national evaluation of Weed and Seed was released in 1999,
This evaluation has a weak design, consisting of a before-and-after study of
only eight Weed and Seed sites.!? Weeding activity usually accounted for
most of the funds, with increased special operations for targeted law
enforcement. In general, local prosecutors’ offices were not brought into
the program, resulting in many arrests that were dismissed by the prosecu-
tor or court. The Boston Gun Project has clearly demonstrated the value
of including the prosecutor’s office in any local law enforcement crack-
down (Kennedy, Piehl, and Braga 1996). A wide array of youth programs,
including job training, usually dominated the seeding activity, followed by
neighborhood beautification programs. Adult employment and economic
advancement programs only played a minor role in most sites. Seeding
activity tended to be less well implemented relative to weeding and usual-
ly followed the weeding program sequentially, instead of occurring simul-
taneously. Weeding activities withour seeding tended to alienate commu-
nity residents. In terms of the desired outcomes, five of the eight sites had
decreases in Index 1! offenses reported to the police four years after the
implementation of Weed and Seed. These decreases exceeded the rates of
decline in the cities as a whole. This comparison is not wholly satisfying,
as the authors recognized, because of the differences between a small inner
city neighborhood (the target area) and a large metropolitan area. It is
noteworthy that the pattern of crime in the Weed and Seed site was con-
sistently in the same direction as the observed pattern for the city as a
whole, making it possible that the observed pattern is simply the result of
citywide changes in crime rates.

Results of a neighborhood survey conducted at two-year intervals
showed that in four sites many fewer residents perceived the neighborhood
to be in decline, but only one site showed a decline in the victimization
experiences of the respondents. In general, although there were no nega-
tive findings, the survey results showed little impact.!2

A fair review of Weed and Seed based on this evaluation must con-
clude that there has been little sustained impact. This could be the result
of many factors, including the relative paucity of the funding initiative, the
lack of coordination of the Weed and Seed components, and the relative
failure of the seeding initiatives. An amount of $225,000 per area may sim-
ply not be enough money to make a difference in such a large and struc-
turally complex problem.
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MOBILITY AND DISPERSION PROGRAMS

Perhaps government programs, at least politically feasible ones ‘(th.at is,
relatively inexpensive), cannot directly change the labor markf:t in inner
cities. An alternative approach is to transport the workers who Iw.e in these
areas to jobs in a different physical location. This is the idea behind hous-
ing dispersal and mobility programs.

Policy makers have recently begun to develop ways to change the
supply of labor by bringing inner city residents whn. want to work to sub-
urban jobs, instead of bringing jobs to inner city residents. One way tovdo
this is to physically relocate inner city residents to the suburbs (housing
dispersal programs). o

The first published outcome evaluation of the housing dlspe‘r§al con-
cept is based on what is known as the Gautreaux housing mobility pro-
gram in Chicago. Starting in 1979, the Gautreaux program has given
6,000 inner city families (primarily single mothers) vouchers that allow
them to relocate to low poverty neighborhoods throughout a six-county
area in and around Chicago. The program, started as the result of a l?eder-
al court ruling in a housing discrimination case, also allowed families to
move within the city of Chicago. Families were assigned to the suburbs or
the city based on the location of apartment openings when they became
cligible for the program. Because the waiting list was long, and bec:%usc
families were placed at the back of the list if they rejected an opening,
Rosenbaum (1992) claims that very few families rejected an apartment
when it was offered, regardless of the location.

This created a type of natural experiment whereby the movers were
roughly comparable with the nonmovers. Rosenbaum (1992) took advan-
tage of this natural experiment to compare the employment and c_duca-
tional outcomes of the city movers with the suburban movers. It is not
clear that a truly random sample of movers was located in each case, given
that Rosenbaum was trying to locate movers several years after they had
been given vouchers. Given that caveat, the women he located who moved
to the suburbs were 28 percent more likely Yo be employed than the
women he located who moved inside the city 5.5 years after moving, on

average. This was true even though the wage gains attributeq to th? move
were the same for all women who worked, regardless of their location. In
addition, he found that nine years (on average) after the move, the children
of the suburban movers were doing significantly better than the children
of the city movers.!? Although criminal activity was not measured, the
children of the suburban movers dropped out of high school only 25
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percent as often as the city movers, were in college track courses 1.6 times
as often as the city movers, were 2.5 times as likely to attend college, were
more than 4 times as likely to earn $6.50 an hour if working, and only 38
percent as likely to be unemployed. These results suggest that for children
in these environments, relocation can be an effective tool to change their
focus toward positive outcomes, such as meaningful employment.

These large positive results have encouraged policy makers to fund
programs relocating poor families to nonpoverty areas. Several programs
modeled on the Gautreaux program were spawned and now operate in
Cincinnati, Mempbhis, Dallas, Milwaukee, and Hartford. In 1992, HUD
provided $168 million to fund Moving to Opportunity (MTO) as a
demonstration program for the housing mobility concept. MTO has sites
in five large cities—Baltimore, Boston, Chicago, New York, and Los
Angeles—and is funded for at least ten years. The project has been set up
with a rigorous evaluation component. Households are randomly assigned
to one of three groups—the treatment group, who are given a housing
voucher which is only valid in places with less than 10 percent poverty
along with extensive relocation counseling and assistance; a comparison
group, who are given a voucher that is valid any place the tenant can find
a suitable apartment; and a control group, who are allowed to remain in
public housing in the central city.

Several evaluations of these programs are listed in Table 8.1. Perhaps
not surprisingly, in each case, houscholds assigned to the experimental
treatment were less likely to move than the households assigned to the
comparison group, suggesting that moving to low poverty neighborhoods
is a nontrivial exercise for impoverished single-parent households. The
Katz, Kling, and Liebman (1999) study of the Boston experiment found
that the families who were assigned to move to low poverty neighborhoods
had better life outcomes than the control groups and the unrestricted
movers, despite the fact that less than half of the assigned households actu-
ally moved. In general, the mothers had significant improvements in their
mental health, feelings of safety, and victimization relative to the control
group. The boys in the sample had a 10-15 percent reduction in their
problem behavior relative to the boys in the control group.

Ludwig et al. (1999, 2000) evaluate the MTO experiment in
Baltimore. Once again, only half of the experimental households actually
take advantage of the vouchers to move. They find that, three years after
moving, the mothers in the experimental settings were 9.2 percent less
likely to be on welfare than the control groups. Children in the treatment

and comparison groups were both less likely to be arrested for violent
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Table 8.1
Moving to Opportunity

STUDIES

Ludwig, Duncan, and
Pinkston 2000,
MTO - Baltimore

1999,
MTO - Boston

Ludwig, Duncan, and
Hirschfield 1999,

MTO - Baltimore

-

Kartz, Kling, and Liebman f Experimental treatment relative to controls had a

Shawn Bushway and Peter Reuter

DESCRIPTION OF
INTERVENTION AND FINDINGS

Eligible famiies with children who resided in pub-
lic housing were randomly assigned to a control
group or one of two treatment groups: The exper-
imental group received housing subsidies valid
only in low poverty areas; the comparison group
received  unrestricted  housing  subsidies.
Experimental treatment relative to controls had a
6.7% decrease in welfare receipt the first year post
program (9.2% decrease three years post program)
and a 5.6% increase in welfare-to-work exits. A
smaller decrease was found for comparisons rela-

tive to controls.

10.6-15.0% reduction in problem behavior in
boys: a 6.5% reduction in criminal victimization;
and similar improvements in feelings of safety,
' child’s physical health, and adult’s mental health.
Smaller changes were found for comparisons.

| Treatment families that relocated had children at
: higher risk for criminal involvement. Experimen-
tal treatment relative to controls had a 7%
decrease in violent crime arrests (a 10% decrease
for comparisons relative to controls) in first year
post program, but property crime arrests increased
8% for experimental Yyouths. No change was

| found among comparisons.

NOTE: MTO = Moving to Opportunity.

SOURCE: Authors.

Frgn i
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crimes than the children in the control groups. Contrary to predictions,
members of the treatment group had higher arrest rates than the compar-
ison group. In addition, children in both groups had more arrests for
property offenses than the control group, perhaps because of the increased
opportunity.

The authors warn against making too much of these early results, but
it would appear safe to conclude that moving to lower poverty areas does
have the potential to at least marginally help poor urban women and their
children isolated in inner city public housing communities. It is also
important to note that housing dispersal programs have mer significant
opposition from suburban residents afraid of the impact of poor minority
families on their communities. For example, the expansion of MTO to
include more than 1,300 families was defeated after it became a political
issue in the 1994 election. The Mount Laurel decision in New Jersey, a
two-decade-old, court-enforced dispersal strategy, is now being under-
mined by legislators. In addition, minorities sometimes voice a concern
that the dispersal of minorities to the suburbs will weaken minority polit-
ical power (Hughes 1993). According to Kale Williams, former director of
the Gautreaux program in Chicago, part of the success of Gautreaux was
because “it hasn't been large enough to threaten anyone and hasnt been
concentrated enough to arouse apprehension.” Given these problems, it
seems politically unlikely that housing mobility programs will ever include
a large fraction of the residents of poor, inner city neighborhoods.!4

This reality, however frustrating, suggests that perhaps a strategy
aimed at integrating workplaces instead of neighborhoods might be easier
to implement. Using this logic, a useful approach to the problem of inner
city poverty is mobility programs that provide transportation for inner city
residents to the suburbs (Hughes 1993). Such a program recognizes and
takes advantage of the power of the suburban labor markets to increase res-
idents’ incomes while avoiding the political problems associated with
housing dispersal. This idea is relatively new and, as a result, only a small
number of programs are in operation in the United States.!5

HUD funded a $70 million dollar demonstration program in five sites
that started providing housing in 1994, and stopped providing new hous-
ing assistance in 1999. By 1999, 3,170 families had been offered Section
8 housing certificates under the program, and a total of 1,650 families had
obtained new housing under the program. The strategy has three main
components: a metropolitan-wide job placement service to connect inner
city residents with suburban jobs, a targeted commute mechanism to pro-
vide transportation to the jobs, and a support services mechanism to try to
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ameliorate some of the problems that may result from a long-distance
commute into a primarily white suburban location. Rigorous evaluartion
with random assignment is currently being undertaken by Public/Private
Ventures. Midstream process evaluations (all that are available now) sug-
gest that implementation and operation of this type of program is difficult,
particularly in tight labor markets. Tight labor markets mean that moti-
vated workers can find decent jobs close to where they live on their own.
The remaining workers often need serious training and skill development.
As a result, these reverse commuting programs are spending time and
resources on both worker training and job development. In other words,
these programs are reaching the conclusion that the problem is not one of
demand for labor, but rather the supply of labor. In the next section, we
will begin a discussion of the relationship between labor supply and crime.
In summary, no program aimed at boosting the demand for labor in
high crime communities—whether focused on increasing investment in
those areas or on giving opportunities for residents of those communities
to find jobs elsewhere—has a record of strong positive findings. Thus they
are unlikely to reduce crime in these areas. To be fair, these programs are
difficult to evaluate because of their community focus and the multitude
of interventions typically implemented simultancously. In addition, the
United States has not yet tried the truly massive infusion of funds suggest-
ed by Wilson (1996).!¢ The only programs with a positive record of suc-
cess are housing dispersal programs—which do nothing positive for the
environment (as opposed to the people) that is the focus of this chapter.
This approach is not likely to be politically feasible on a large scale. We will
provide our interpretation of this finding at the end of the chapter.

SUPPLY-SIDE PROGRAMS

Fairly strong evidence indicates that an individual’s criminal behavior is
responsive to changes in his or her employment status, independent of
what is occurring with the demand for labor at a macro level. Sampson
and Laub (1993) used data from the Gluecks’ 1939 Boston cohort to show
that job instability from age seventeen to age twenty-five was correlated
with higher arrest rates from age twenty-five to age thirty-two, even after
controls for stable individual differences were included in the model.
Thornberry and Christenson (1984) found unemployment positively cor-
related with more arrests, especially for minority youths in Wolfgang's
1945 Philadelphia cohort. Farrington et al. (1986) used dara from the
Cambridge Study of Delinquent Development to show that the probability
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of conviction for property crime increased when an individual was unem-
ployed, provided that the individual was predisposed to criminal ‘l;chavior
I\jecde’ls (1996) used data from a ten-year follow-up of ex-offenders ir;
Georgia to show that crime and wages were negatively related. Finally, U ‘ en
fmd Thompson (1999) showed that legal earnings have a negative ei:f'cft‘gon
illegal earnings using data from a contemporary sample of Minnesota youth
. These results suggest that individuals participate in crime at least )ar—-
tially as a response to their labor market experiences. The fip side is th[ere-
fore also possible—individuals' legal labor market participation is influ-
enced ‘by 'thcir criminal activities.!”” Many neighborhoods in the inner ci
have significant drug activity; and although self-reports on illegal inconz
are hard tlo.verify. there is some evidence to suggest that these illegitimate
opportunities can be a significant source of income. For example, Viscusi
(1986) Founc_! that average annual crime income for inner city b!ac)k y;)uth
}:;;fli;gﬁa??iog; 1980, roughly 25 percent of what they made on average
Ret{tcr, MacCoun, and Murphy (1990) interviewed convicted dru
dealers in Washington, D.C., during the mid-1980s and found that thE
hourly rate for drug dealing was $30. Although drug dealers deal relative-
ly few hours, this compared with the $7 per hour median legal earnings in
the same sample. The median annual earnings from dealing was a f’oxi-
mately $10,000. This was substantially more than what sumconfiuuld
earn working forty hours a week for a year at a minimum wage job ($6,968
be.fore taxes). In a review of these studies, Freeman (1999) concludes ;hat
\r\:l[h one exception (Wilson and Abrahamse 1992), all studies over the prc:
vious twenty years concluded that crime (especially drug dealing) pays
more on an hourly basis than legal work. This conclusion is certainly con-
sistent wnlth the high numbers of young men who have been arrest)c:d for
drug dealing in some communities. For example, Reuter, MacCoun, and
Murp!ly (1990) estimate that an astonishing 33 percent of black 1:11a[cs
born in 1967 in Washington, D.C., had been arrested for drug sellin
between the ages of eighteen and twenty-one. ; .
Reu‘ter. MacCoun, and Murphy (1990) also report that a substantial
proportion of the youth arrested for drug selling have legal jobs as well
This runs counter to the conventional wisdom that an individual supp]ies.
labor either to the legal labor market or the illegal labor market. Clearl
many persons supply labor to both. However, involvement in crime may‘
affect performance in legitimate jobs. Even if there were no other deletcri)j
ous effects from crime, involvement in the criminal justice system (court
dates and such) interferes with working in the legal labor market.
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In addition, labeling theory (Lemert 1951; Sampson and Laub 1993)
predicts that employers are less likely to hire ex-offenders because of their
ex-offender status, which could lead to increased crime as individuals—
shut out from legitimate activity—form a criminal identity. Substantial
empirical evidence now demonstrates that there is in fact a stigma attached
to a criminal history record in the legal labor market. Bushway (1996)
showed that arrests for minor offenses could lead to instability for the
offender in the job market. Fagan and Freeman (1999) showed that men
who have been incarcerated have a lower rate of employment than they did
before they were incarcerated. Kling (2000) used official record informa-
tion on federal prisoners in California to show that there are only minor
effects on employment, but substantial impact on earnings (about 30 per-
cent lower) among a seriously disadvantaged sample. Grogger (1995) esti-
mated that one-third of the racial difference in employment can be attrib-
uted to the effect of arrest and incarceration on subsequent employment.
Holzer (1996) showed that those firms willing to hire ex-offenders tend to
offer lower wages and fewer benefits.

Even if employers did not tend to shy away from ex-offenders, long-
term involvement in criminal activity, especially if started at an early age,
may mean that an individual becomes “embedded” in criminality (Hagan

1993). Thornberry (1987) describes the process as follows:

[A] behavioral trajectory is established that predicts increasing
involvement in delinquency and crime. The initially weak bonds
lead to high delinquency involvement, the high delinquency
involvement further weakens the conventional bonds (repre-
sented, during adolescence, by attachment to parents, commit-
ment to school, and belief in conventional values), and in
combination both of these effects make it extremely difficult to
reestablish bonds to conventional society at later ages. (p. 883)

Legal employment and marriage are the two most prominent ties to
conventional society for adults. We know that most incarcerated individu-
als have extremely low levels of educational achievement and very limited
job skills. According to the U.S. Bureau of Justice Statistics, only 59 per-
cent of state prison inmates had a high school diploma or its equivalent
(compared to 85 percent for the adult population as a whole), and only
ewo-thirds of inmates were employed during the month before they were
arrested for their current offense. This process of criminal embeddedness
could be heightened and accelerated for people in some communities as
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the result of the permanent loss of jobs discussed in the previous labor
demand section.

The o.bservation that many at-risk individuals lack basic job skills
prompted interest in the early 1960s in assessing whether recidivism might
be reduced by providing at-risk individuals with additional educational
and jo[? skills. Numerous programs have been developed to provide basic
cd_ucarzon, vocational training, and work experience for youths in high
crime and high unemployment communities. The Training and Ernplog—
ment Services division of the Employment and Training Administration gf
th.e Department of Labor spends large sums ($5.5 billion in FY 2000'8) on
skills-developing programs aimed at increasing the employment prospects
of individuals who are at high risk of being persistently unemployed. E/Iost
of these interventions target youths, particularly adolescents, on the rea-
sgnable (but not unassailable) assumption that early interv;miuns have
higher payoff if successful. Another large set of interventions, funded sep-
arately by the various components of the criminal justice system, tar e}:s
those already involved with the criminal justice system. e

Job Training and Education
Programs for At-Risk Youth

PrograFns aimed at youths mostly fall into one of three categories, arrayed
below in order of increasing expense and program intensity.

1. The provision of summer work or other forms of subsidized
employment in either public or private sector organizations.!® These
programs typically cost about $1,000 (in terms of 1995 dollars) per par-
ticipant and last about three months for the individual. The Summer
Youth,Employment and Training Program (SYETP) is the Department of
.Labors current summer jobs program, providing minimum wage summer
jobs and some education to hundreds of thousands of disadvantaged
youths, aged fourteen to twenty-one. Less typical is the more intense
Supported Work program from the late 1970s, which provided about one
year of full-time public sector employment to minority high school
dropouts aged seventeen to twenty with job search assistance at the end of
the work period.

2. Short-term rrai:?ing with job placement for out-of-school youth.
These programs typically last about six months and cost $2,500 to $5,000
per participant. For example, the federal government’s principal program
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for disadvantaged youth, the Job Training Partnership Act (JTPA) pro-
gram, enrolled 125,000 out-of-school youth aged sixteen to twenty-one
for five months, during which they received on-the-job training, classroom
training, and job search assistance. JOBSTART was a large-scale demon-
stration program, designed as a more intensive version of JTPA, lasting
seven months and including more classroom training at a cost of $5,000

per participant.

3. Long-term, intensive residential programs providing vocational
and life skills training, general education, and job placement after
graduation. The most prominent of these programs is Job Corps, a resi-
dential program aimed at extremely disadvantaged populations. In 1999,
Job Corps received $1.3 billion and enrolled 60,000 new youth in tailored,
one-year programs that included classroom training in basic educarion and
vocational skills, and a wide range of supportive services (including health
care), at a cost of roughly $15,000 per student.

Table 8.2 provides a summary of these results. Very few evaluations of
these programs measure change in criminal behavior, simply because crime
prevention is not generally a primary explicit objective and its measure-
ment requires substantial and complex additional data collection.?¢ Crime
control is a secondary effect which may result from increased employment,
the primary objective.

Subsidized work programs are the cheapest and least intensive of any
of the training programs targeted to at-risk youth. Although all subsidized
work programs show a marked increase in employment for the targeted
population over the time period of the subsidy, no evaluation has shown
any long-term effect on employment (for example, Piliavin and Masters
1981). The evaluators point to the failure of most participants to complete
the program as one of the sources of error in the study. Overall, the con-
clusions from this literature seem robust—subsidized work does not
increase productivity in any appreciable way and these types of jobs do not
appear to be supportive of noncriminal behavior.?!

The picture is only slightly less gloomy for\short-term skills training
programs. None of the rigorous evaluations in this category have shown
any lasting impact on employment outcomes, although some of the pro-
grams show a short-term gain in earnings. It is again not surprising then

that the one evaluation that looked at crime shows no lasting impact
(JOBSTART). These programs are generally unable to increase productiv-

ity in any meaningful way within the constraints of a short-term nonin-

tensive program.
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Noncriminal Justice System: At-Risk Youth

,[ AUTHOR AND
PROGRAM

Ahlstrom &
i Havighurst
i 1982, Kansas
| City Work /
i Study
Cave & Quint
1990, Career

Beginnings

YIEPP

I.
Grossman & Sipe
1992, STEP

Maynard 1980,
Supported
Work

| Summer Youth
| Employment
and Training
Program
(SYETDP)

Farkas et al, 1982,

DEescrirTion OF
INTERVENTION AND FINDINGS

| Combines work experience program with a modified academic
program. There appeared to be a negative effect on arrest, as the
experimental group was more likely to be arrested by the age of
16 than was the comparison group (51% versus 36%). .

Services of Career Beginnings include summer jobs, workshops
[ .md classes, counseling, and the use of mentors lasting from the

junior year of high school through graduation. Experimentals
| were 9.7% more likely to attend college than controls (statisti-

cally significant); they therefore worked less and earned less, .

T'he program guaranteed full-time summer jobs and part-time
school year jobs to disadvantaged youth who stayed in school
School year employment doubled from 20% to 40%; whilc‘
summer employment increased from about 35% to 45%: how-

| ever, YIEPP was unable to attain its goals of increased school
enrollment and success despite the school enrollment require-
ment.

The program, lasting 15 months, involves remediation. life skills.
summer jobs over two years, and school year support. STEP h;l.d
| little or no impact on youth's educational experience and had not
| altered employment patterns for either in-school or out-of-school

| youth.

i srrucmml transitional employment program which offers lim-

ited term employment at relatively low wage rates for upto 12 or
' I'{i'nlonths, combined with peer group support and close super-
, vision. Up to 18 months post program, there was a significantly
. larger percentage of treatment group youth employed; there wn.e
| no significant impact on arrest rate of youths. -

!
| This program provides summer jobs for youth. It appears to .
grcatiy. increase summer employment rates among disadvantaged
youth in sites where jobs are provided. No investigation has been
| finne to see whether or not SYETP creates positive long-term |
. ;ELF:Iacts on employment after participants leave their summer |
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Table 8.2
Noncriminal Justice System: At-Risk Youth (Cont.)

[_SHORT-TERM ‘ DESCRIPTION OF
'l INTERVENTION AND FINDINGS \

Kemple and Snipes
2000, Career
Academy (CA)

| Academic and career-related high school (1 IS) courses provided ‘

l-based learning experiences. CAs produccd
m risk of

| students with wor
| little change in outcomes for students at low or mediu
! HS dropout. For students at high risk of HS dropout, CA was
i associated with a 33.9% lower rate of school dropout, a 36.6%

gher rates of school performance and

lower rate of arrest, and hi

attendance.

Fogg and Sum | YOAs targeted out-of-school youths in high poverty neighbor-
1999, Youth ! hoods for education, employment, and training programs. Pre /
Opportunity ‘ post comparison found a 6.3% increase in labor force participa-
Areas (YOAs) tion, a 6.9% decrease in unemployment, and similar increases in

There was also a

weekly hours of employment and wages.
9.2-21.0% decrease in high school dropout, a 7.0-63.1%

increase in high school graduation, and a similar increase in post-
secondary education. No significance testing was reported.

ployment and education services to per-

Needels, Dynarski, ‘ YFC provided one-stop em
Youths in YFC areas relative to

sons living in high poverty areas.
youths in non-YFC areas had an increase in employment (12.5%

vs. —1.8%) but a decrease in school enrollment. No differences for
rates of public assistance, substance abuse, criminal or gang
involvement, or single parcmhnod were found.

and Corson
1998, Youth Fair
Chance (YFC)

Bloom et al. 1994, | JTPA is the federal government’s major training program for dis-
JTPA advantaged youth, which provides an average of 5 months of
services including on-the-job training, classroom training, and

job search assistance (an average of 420 hrs. of service). After 30

| months no increase in earnings was found, and there was no

QOP offered disadvantaged high school students mentoring

Hahn, Leavitt, and |
combined with financial inccntivbﬁQOP youths, relative to con-

Aaron 1994,
Quantum trol youths, were 53.8% less likely to be in trouble with police,
Opportunities less likely to need help with a substance abuse problem, and 54%

less likely to be HS dropouts. QOP youths were also more highly

involved in school and volunteer activities, and were more opti-

mistic about the future.

Program (QOP)
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Table 8.2
Noncriminal Justice System: At-Risk Youth (Cont.)

SHORT-TERM

DEescrirTioN oF
(ConT.)

INTERVENTION AND FINDINGS

Cave et al, 1993,
JOBSTART

| JOBSTART provides instruction in basic academic skills, occu-

| placement assistance. JOBSTART led to a significant increase in
| the rate of GED attainment, or completion of high school. In the
final two years of the follow-up, experimentals earnings a ‘1earcd
| to overtake those of controls, but the magnitude of Lhispilrn
| | was not significant. Pt
-8 - - - !

Wolf et al. 1982, “ ‘

Th. i + . i ) . ) B
is program provides job search assistance, educational services
S

70001 Lid. | and job preparation classes to high school dropouts (an average |
of 80-90 hrs. of services are given). On long-term Follow-f :
| (24-40 months.), there were no significant earnings in'-pacr[; .
_! rep{ljr[cd; however, there was significant positive impact on GED :
| attainment. |
INTENSIVE

Mallar er al, 1982-,
Job Corps

|
[‘ This rcl'5|demiaf program provides intensive skills training, basic

i education, support services, and job placement for one year. The

| average over the first five years after program exit was a 15% earn-

l ings increase and a 15% reduction in serious (felony) crime. Also
a large and significant increase in GED attainment and c.n“cg(: .

|
enrollment was found.

Schochet i il e i
) Experimental evaluation was done on average 22 months after |

‘ decrease in crime rates.

Burghardt, and
Glazerman 2000,
Job Corps (JC)

Wolf, Leiderman,

and Voith 1987,
California
Conservation Corps
(CCC)

enrollment. JC youths, relative to non-JC youths, had a 16%

iu\;cr rat: of arrest or being charged with a criminal complaint |
and a 21% lower rate of conviction. JC youths were more likely |
|

to receive 2 GED or high school diploma and to be employed at

30 months post-assignment, but were no more likely to attend |

college. There was an 8% increase in earnings by the end of the

follow-up period.

CcccC i i |
.CC Finlbl:lcs work sponsored by various public resource agen- |
cies wit Y?th development activities for up to one year, CCC !
1s not an effective way isi i i
s o e way of raising the earnings of all participants |
en they first enter the labor market; however, it did improve '.
ear i i i , |
nings of disadvantaged residential corps members and signifi- |
cantly increased their hours worked, post program |

NOTES: JTPA = Job Training I i g
‘ g Partnership Act; STEP = Specialized Traini
ment Project; YIEPP = Youth Incentive Entitlement Pilot f:f:);:cln?:‘?d S

SOURCE: Authors.

| pational skills training, training-related support services, and job |



214 Shawn Bushway and Peter Reuter

The most rigorously evaluated program, and one of the longest lasting,
is Job Corps, a long-term, primarily residential training program with
ational credentials. The residential compo-
f the program because it provides people
experience of

emphasis on academic and voc
nent is seen as a key component o
who are drawn from very disordered environments with the
living in a structured community committed to learning. The idea is that
this environment is what makes the vocational and educational compo-
nents actually work. The nonresidential programs are seen as a way 1o
reach individuals—primarily women with children—who would other-
wise not be able to take advantage of Job Corps. Job Corps is by far the
most intensive and expensive nonmilitary training sponsored by the fed-
eral government. The high cost is a consequence of the residential element
of the program and its severely disadvantaged population (over 80 percent
are high school dropouts).
Two major evaluations of Job Corps have been done, one in 1982
(Mallar et al. 1982) and one in 2000 (Schochet, Burghardt, and
Glazerman 2000). The earlier, nonexperimental evaluation found chat four
years after graduating from Job Corps enrollees earned on average $1,300
more per year than the control group, a difference of 15 percent. These
achievements corresponded with real increases in educational achievement.
Enrollees were five times as likely to get a GED or finish high school, and
twice as likely to go to college. Also, arrests for serious crimes, especially
theft, declined signiﬁcantly. However, there was also an unexplained
increase in minor arrests, especially traffic incidents.
The 2000 evaluation (Schochet, Burghardt, and Glazerman 2000) was
a large experiment involving random assignment based on all 80,883
applicants who applied to Job Corps between November 1994 and
February 1996.22 As in many of the more structured programs, many
people did not complete the program—over 50 percent of the study group
either did not start the program or lasted less than three months. The aver-
age participant enrolled for eight months and received roughly one
additional school year of education, including vocational training. The
participants were 70 percent more likely to receive a GED or high school
degree, and more than twice as likely to
nonparticipants. In contrast to the earlier evaluation, Job Corps partici-
pants were found to be no more likely to attend college.

Employment i
likely than nonparticipants to
Corps. As a result, it takes the Jo
to peers who could have been wor

have vocational certification than

s more difficult to evaluate, since participants were less
work during their participation in Job £
b Corps workers some time to “catch up”
king the entire time period. It appears
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Sli;;li”i:tl:a“y occurred in the last four months of the study. Job Corps
ticipan[;, b‘u:";:i ?\i:gkjﬁ PC'fCC“f more likely to be working than nonpa[:~
higher izt ihe COIItl'O[Y wages ‘;iJUb Corps participants were § percent
fates of 2 53 percentg'ro%l?l s is comparable to the academic esti-
schooling, It remernn oot Imrca.sfe in wages for every additional year of
oo ain e seen if these gains are stable over a longer period
In che thirey- 5
el jlrllfi’tefsi:j;t!: i]{lzw—up pfrmd, 23.3 percent of the treatment
ference of 15.9 percent "[E-};]e t0 27.7 percent of the control group, a dif-
to be convicted. As in tlhc lef)t%}r;?l[nmIlt Broup vas also 17 percent less likely
e Bistopear. Bl . study, the biggest difference occurs during
Corps. Because Job C(i: ;N o ht-he treatment group is enrolled in Job
residential, this finding ispnol:sa ! lgh_ly srrulctured program that is usually
ing as the result of “incapaci Ul-Pnfmg' Itis tempting to dismiss this find-
Homever, if o Sl f;c;tatllon rather t}}an real behavioral change.23
iy progh]‘ems Iove, ?volvc.ment in the criminal justice system
meaningful for ter o rlroug‘ labeling, this small difference could be
is also true that there is ;C;’;nes- Purth.ﬁrmme’ "fn[ike in the 1982 study, it
months of the thirty-month pferl?em S - ucinghi aat ix
graduated from Job Corps Ti(’} bl when virtually all applicants have
ot 1 Biogar a crim}i)n. ; 1:5{&5111( is at least suggestive of a true impact
o ihe ey :} IL).C he ZOOO‘St.uCIY also replicates the finding
tend to be involved in Iessos ot e et ot GOt exiges
At ertous events than the nonparticipants who
. s.

The lin :
CnCDUragingiigﬁfi‘ngtc;[]]PIOYInel?r gains and crime reductions is an
little meaningful diﬁérellcprggrcss N bem'g _fﬂeasur&d. o P
fifestyle st ke di us:f- ﬂf\_ﬂileeffl part.lapants and nnnparticipams in
finding raises some dogubt ;b';m‘ yh Oima'uon" S0 plage P rerkiznie This
lower drug use, movem ut the fasting impact of this program since
better family rel’ationshi ?:reurl'll[ C’F] dlﬁad\’allt_aged welghbothoods, and
R criminagry. . E;l[gr;um be highly correlated with long-
fromN{ob STl T cpr el rm to some of the potential lessons

en IS : 3
firee att;?:ﬁsi;idlr}?}:?e;;vay ofmcrc-.a:.;ing both youth skills and work-
program is for tl an oyl i e e Mentotug
1¢ Quantum Opportunities Program (QOP), a demon-

stration progra i i i

R Em;:i gll m ofﬁj.‘rmg extensive academic assistance, adult mentorin

e ;i ege guidance, a small stipend, and money set aside for a colg,
- Lhe rigorous evaluation of 100 students in four sites found that
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42 percent of the QOP students were in posr—seconda;yhcducg;’oélurjzi:ii
only 16 percent of the controls; a total of 63 percent oft le Q v mUF.)
graduated from high school, versus 011!y 42 percent of t T‘e co ahinion
(U.S. Department of Labor 1995). Unfortunately, there was no ev -
of criminal activity. Adult mentors were assessed to be [hFc most 131£lc;rtiva—
element. Apparently, the mentors prov:d‘e the necessary UlC'.lS an i
tion for students to change their behavior and perform better in .

NECTED
JOB TRAINING PROGRAMS CON
TO THE CRIMINAL JUSTICE SYSTEM

Targeting human capital dertiopment programs at offif
just leaving, the criminal iusuce.systsm has the IT{CI‘]I o
on the highest risk group. It is a hL.lrnan. services equival
Sutton’s famous line about the banks; in this case, we are gmk he
crime is. Like Sutton’s strategy, it also has an.ok{v101l§ weakness; Ju?tajz
banks are well guarded, so offenders in the crnnmal justice systc;!; ‘:du-
already developed behavior patterns that are difficult to reverse wi

nders while in, or
focusing resources
ivalent of Willie

ng where the

cational programs. ) -
Sccol:]dagry reviews from the early 1970s, after these programs had been

around for roughly ten years, were uniformly negative. The Department oil'
Labor’s Manpower Administration sponsored res?arch on thefsehvocatmnah
programs in prisons, and provided a con"fprehenswe review of the rec'iscarc t
in 1973 (Rovner-Pieczenik 1973). Despite strong comnutmen:ia[; gr:a
enthusiasm by program operators, the Ftuéy relu‘ct.ar}tly reported t ‘;’:1[ % 1:1
few programs led to a substantial decline in !:CCIdIVlsm. By way o e?cp;ml
nation, the report highlighted problems in pe‘rsufﬂdmg }correctmal
institutions to focus on education and post-release objectives. The reﬁfnh' sg
highlighted the great educational deficits of the of?ende:{'s, geni]rf y ilbg_{ie
school dropouts reading several years below gradf.: level with no 1;cern ;
job skills. The author concluded, “[W]e entertain no fantasu: la mlttJ the
degree of change which manpower projects for the\oﬁender can ti p t% 1 ring
about. Some offenders will remain unempk.)yed a‘nd unemployable no
matter what programs are available” (Rovner-Pieczenik 1‘973::]77). -
These disappointing conclusions were communicate t?Zal -
broader audience with Martinson’s (1974) widely read review o 3 ired ad
bilitative (including employment-based) programs. Mamnson co;c 1;1 e
that “with few and isolated exceptions the rehabilitative ?-ﬂjofts that 2;15\;&
been reported so far have had no appreciable effect on r.ec:clw;s;ln (;i::;. b.l‘:
This report has often been held responsible for the decline of the rehabili
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tative model in corrections and has limited the research done on these
programs.

The sheer numbers of offenders, however, have led correctional offi-
cials to continue their efforts to curtail recidivism by attempting to
reintegrate ex-offenders into the workforce. Evaluators have also continued
their efforts to identify the causal impact of these programs on recidivism.
In this section, we rely on a recent comprehensive review / meta-analysis
of fifty-three experimental or quasi-experimental treatment-control com-
parisons based on thirty-three evaluations of prison education, vocation,
and work programs by Wilson, Gallagher, and MacKenzie (In press). This
list includes nineteen studies conducted during the 1990s.

Wilson and colleagues (In press) report that most of the evaluations
find that participants in the treatment programs are less likely to recidivate
than those who do not participate in a treatment program. The average
effect is substantial. If we assume that the nonparticipants have a recidi-
vism rate of 50 percent, the program participants have a recidivism rate of
39 percent, a reduction of more than 20 percent. Moreover, the studies
that include a measure of employment find that program participants are
substantially more likely to be employed than nonparticipants. Finally, the
programs with the largest employment effect tend to also have the largest
reduction in recidivism, validating in some sense the mechanism by which
these types of programs are thought to reduce recidivism.

Wilson and colleagues (In press), however, include a strong caveat to
these findings that is consistent with our earlier report (Bushway and
Reuter 1997). These results are based on studies that are methodologically
extremely weak. What this means in practice is that there are very poor
controls for preexisting differences between program participants and non-
participants. Unobserved differences in motivation (or other factors) could
account for much of the resulting change in behavior attributed to the
training programs. Only three studies used an experimental design and
only one of the nonexperimental studies (Saylor and Gaes 1996) used what
Wilson et al. considered to be strong statistical controls for selection bias
between the participants and nonparticipants. Clearly, even the best of
these evaluations has limited scope and serious methodological limitations.

As noted by Wilson et al., it would be foolhardy to conclude on this type
of limited evidence thar vocational programs for incarcerated offenders
work. The only reasonable conclusion is a two-fold statement that (1) it is
possible that vocational programs aimed at inmates can reduce recidivism,
and (2) rigorous evaluations of existing programs need to be implemented
to verify that these programs increase employment and reduce recidivism.
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The evaluations of these programs also show serious implementation
and participation problems that are even larger, not surprisingly, than for
programs outside of the criminal justice system. Attrition among staff and
prisoners alike is a significant impediment both to program implementa-
tion and to adequate evaluation.

Given that the prison environment is at least part of the problem, it
seems reasonable to provide work-based assistance to ex-offenders upon
their exit from prison, when the need to transition to a life of noncrime
becomes a reality. A large number of transitional assistance programs are,
in fact, available in almost every state for ex-offenders after they leave
prison. These programs tend to give some combination of the following
services: (1) job search assistance, (2) remedial education, (3) occupational
skills, (4) work experience, (5) on-the-job training, or (6) customized
training for a particular employer. The National Institute of Justice web-
site lists at least three different recent publications profiling programs at
the state level that attempt to reintegrate offenders back into society
through some type of work program. However, as in the case of in-prison
training, there has been very little rigorous evaluation. Descriptions of
what happens within these programs are provided, but it is impossible to
assess what would have happened if the program had not been available.

One exception is an evaluation of ex-offender participation in the
federal Job Training Partnership Act (JTPA) program by Finn and
Willoughby (1996). They looked at all 521 ex-prisoners who enrolled in
JTPA training programs in the state of Georgia for one year starting in July
1989. These enrollees were compared to 734 nonoffender JTPA partici-
pants. The researchers found no sign of any difference in employment
outcomes for the two groups, either at program termination or fourteen
weeks after termination. This result is hard to interpret. Other studies have
shown a consistent difference between ex-offenders and other workers.
Perhaps the finding of no difference indicates that JTPA programs have
helped eliminate some of the stigma of offending. However, since JTPA
programs are generally regarded as only minimally effective at improving
employment outcomes, that conclusion is hypothetical at best. No existing

evidence uniformly supports work-based transitional programs, but rigor- 2

ous evaluations of any of the current breed of programs might provide

support for this approach.
One exception to this blanket conclusion is the finding that transi-
tional programs apparently have an impact for older ex-offenders. A recent

review of the Supported Work experiments from the 1970s (Uggen 2000) k.
built upon the initial report (Piliavan and Masters 198 1) to show that the 8

Labor Markets and Crime 219

programs had significant and substantial work and crime effects for male
eJu.:-offcndc.rs over the age of twenty-six. Older subjects in the Baltimt')re
L}fc experiment also recidivated less often relative to their controls than
did younger subjects. The authors of the Supported Work program review
a.}ncludc. “[TThe evidence in this experiment and elsewhere Sl::, ests older
disadvantaged workers, including those who are known offcndf;{fs may be
n:'u.'lch more responsive (than younger workers) to the oppnrtunit;r to J’,'u'-
ticipate in employment programs” (Piliavan and Masters 1981 p[ 45)P‘
Ih:s result makes sense to us in terms of the motivation of,tht.‘ uffe-nd-
ers. The growing literature on desistance from crime emphasizes that the
ﬁrst step in the process involves some type of personal change in mortiva-
tion away from crime and toward more prosocial goals (Fagan I‘)Sz)-
Maruna 2001; Shover 1996). After this change has occurred, outside fércc;
.such as relationships or work can help the individual maincain tl‘ is change
in orientation. .
Mother Nature has her own way of changing motivation: aging. It is
possible that the same individuals who are not reachable as a't-‘réi‘skgv:outl‘a
may be reachable by similar programs when they have reached adulthood
These o!dcr adults may have a reduced propensity to commit crime due tc;
maturation. As a result, the number of crimes prevented by such a program
‘rmgzh.t be less than for younger participants, but at the same Iir:IC fhesc
individuals may be finally ready to take advantage of training pro r'tn"ns
that are offcred..ln reviewing the extensive literature on job 1mini:l1g fi:j th;'
general population, Heckman (1994, p. 112) concludes the following:

Employment and training programs increase the earnings of
ffrma]e AFDC recipients. Earnings gains are (a) modest, (b) per-
sistent over several years, (c) arise from several different
treatments, (d) are sometimes quite cost-effective. . . . For adult
males the evidence is consistent with that for adult women.

We conclude, based on this evidence, that modest but meaningful eains
can bc.had for motivated individuals, including motivated ex-of%endfr‘s |

!t is hard to over-emphasize the importance that evaluators lacc‘(.m
the individual motivation when they discuss the success and.f'filure of
w?rk—rclated programs. It is also hard to overstate how difficult it is to deal
with the motivation of these individuals in these programs. The hi ‘h
drf)pout. rates for these programs can be tied directly to the lack of a wo%k
orientation on the part of the clients. Youths are likely to be less work ori-
ented than the average adult. As a result, in the same review, Heckman
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(1994) concludes that no program has been shown to be effective at
increasing the earnings of youth. Job Corps, which according to the recent
evaluation may be an exception to this conclusion, might succeed because
its focus is not just on job skills but on changing the personal orientation
of the participants. This is a much more difficult task than simply increas-
ing someone’s human capital. We will discuss this problem further in the

conclusion.

CONCLUSION

Our review of the labor demand problem began with the observation that
cyclical changes in unemployment cannot explain the concentration of
crime found in depressed urban areas. Yet permanent job loss, especially
of well-paid, low-skill jobs, may in fact be responsible for a great deal of
the social problems and the high crime rates in these communities. It is
possible, therefore, that job creation programs such as enterprise zones, or
economic development programs such as Community Development Block
Grants, may be able to change the levels of crime found in these commu-
nities. Yet our review shows that none of the current set of evaluations has
shown a sustained impact. While leaving hope that more expensive and
extensive programs such as the Federal Empowerment Zone programs will
have an impact, the current conclusion must be that economic develop-
ment in these high poverty areas is a very difficult proposition.
Although there is little argument that the lack of labor market demand
has worsened many of the problems in these communities, a cycle of
decline has been set in motion by job loss that has led to a situation that
jobs by themselves will not solve. The problems are no longer just eco-
nomic, but social, and therefore require solutions that deal with social
problems such as alcoholism, lack of family cohesion, welfare dependency,
lack of community leadership, and other elements of what is sometimes
referred to as social capital. While a healthy business area would help gen-
erate some of this social capital, employers are unwilling, and perhaps even
unable, to locate in places with the levels of soctal disorganization found in
the high crime, impoverished neighborhoods that are the focus of this
chapter. Job creation appears to work best in communities that have some
structure and leadership that can encourage and then capitalize on the eco-
nomic engine represented by jobs. Moreover, a study of reverse commuting
programs designed to bring people to jobs has found that at least in the
boom of the late 1990s the problem is not lack of jobs but rather the lack

of prepared individuals.
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Our review of programs aimed at increasing the skills of the labor
supply follow the same pattern as our review of labor demand. Ample
cn‘1pirical evidence suggests a link between individual employment and
crime. As a result, there is reason to believe that job-training programs
shoul.d help increase employment of individuals at risk of becoming or
remaining involved in crime. Yet, the overwhelming evidence from thirty
years and billions of dollars of government spending is that it is very diffi-
cult to change an individual’s employment status and earnings level (and
therefore their crime participation), especially for those individuals most
embedded in criminal activity. We believe the primary reason is that they
themselves need to be motivated to work before things like job skills
can make a difference; although unemployment may have contributed to
their criminal activity, a job opportunity (and job skill training) by itself
does not solve the problem. Instead, the policy focus must be on shifting
the orientation of the individual away from crime and back toward legiti-
mate employment. This may be especially difficult if the individual has
developed alcohol and drug dependencies while involved with crime, or
if illegitimate activities such as drug dealing remain lucrative, The c:nly
com‘pletely convincing mechanism that has been identified to change
motivation is age (Uggen 2000).

Very intc.nse, expensive residential programs such as Job Corps may
?lso be effective. Mentoring programs also focus directly on giving youth
in particular alternative, positive role models on which to shape their lives
As in ]ok.) Corps, mentoring programs provide routine contact with adults.
who‘pchct a positive attitude about legitimate activities. It is impossible
within the context of the current literature to determine if mentoring is
better :_ible to change the motivation of the at-risk youth than a program
that involves some type of work training. However, it is clear that creating
afocus on obtaining meaningful and productive employment as an impor-
tant goal is necessary before youth will / can take advantage of job training
or schooling.

We believe that the problem of individual detachment is inextricably
Iink.ed to the problem of poor social structure identified in the labor supply
section. In one particularly insightful process evaluation, counselors in a
four-month-long job-training program for offenders concluded that they
could not change the atticude of offenders toward work in four months
especially since participants typically lived in criminogenic mvimnmem;
r.?mavedﬁom the world of work (Hillsman 1982). In other words, an indi-
vidual’s lack of work orientation can be directly tied to the social problems
of their neighborhoods. The net result is that job programs, whether they
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are focused on supply or demand, may not Pc (ijne cure-all that policy
makers hope them to be. This is u nﬂ)rrun;ate, since increased employmlcm
as a policy goal creates little opposition. ]'_‘,\’E'.I')IOTIIL" can agree r]m.t can oy-
ment is good. Other policy “levers” based on criminological evidence are
not as value free or easy to implement.24 ‘

But, based on our review of the literan%r.c, we feel safe concludl{lg
that the problems of individuals and communities are not so']c]y econuml‘c.
As a result, programs, even programs wi.th an economic intent such as
employment training, need to address social and ps_ychological 1lssTes con-
fronting the communities and individuals they are intended to 1e| P

Yet any program is working against a po.werful force, [hc. pul of peer
pressure and community norms. Criminological rescarch. has {denuﬁed rlio
more powerful element correlated contemporaneously with crime than the
actions of one’s peers (for example, Warr 1993). Although the causal mearll—
ing of that correlation is unclear, it is undeniable that rhf: actions of prO}C)!.C
in these neighborhoods constrain and influence the actions of oth%’r indi-
viduals. As a result, detaching one individual from that community and
attaching them to the legal world of work means that the policy maker
must work against powerful social and psychological forces. .

Of course, it might be possible to reorient th.ege forces by focusing not
on reattaching one individual to the world oﬁcgm.mate work, but on rca;lt-
taching an entire community. But implementation of programs at the
community level is difficult by definition. The program that best‘reﬂefts
this goal of reattaching a community, chd a1.1d. Seed, has had difficulty
implementing the seed (which include.s job tramn.xg) part of the pro.gc;am
systematically. Detaching a community from crime without providing
alternatives is unlikely to be effective, and will probably antagonize local
residents. . ‘

One reason that implementing programs at the community level is
more difficult than implementing programs for individuals is simply scale.
It is usually easier to effect change with one person rather than },01()0
people. But we do not believe that the problem is just one of. scale. It is also
possible that, at the community level, the progess is not linear. In olfhcr
words, one cannot expect to reconnect people to legal work one at a time
until the majority of people in the community are Eloc.used on work rather
than on crime or other enterprise. Perhaps, instead, it is necessary to create
a large-scale change before any pcogle are .willing © mc’kJe. the Lylpes

of changes these types of programs will inevitably inspire. T'his pro em
is a natural result of the type of neighborhood effects c.ilscussed carlier.
Since what your neighbors do matters, policy makers might need to get
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substantial numbers of people moving together, in order to allow them to
support one another. This conclusion is the basis for the U.S. Department
of Labor (1995, 63) recommendation that poor neighborhoods should be
saturated with a range of interventions intended to alleviate poverty so that
“the employment outcomes of some person within a community can lead
to ‘spillover effects’ as other people in the neighborhood are influenced by
the positive actions of their peers.”

Youth Opportunity Act is the Department of Labor’s response to that
charge. The goal is to saturate low-income, high crime communities with
educational, employment, and training programs aimed at sixteen- to
twenty-four-year-old out-of-school youth. The level of funding is impres-
sive ($250 million a year targeted at forty-two sites). For the first time ever,
community-level outcomes will be studied along with individual-level
outcomes, formally recognizing the link between individual-level and
community-level outcomes. Results from a three-site pilot study started in
1996 are cautiously optimistic. An audit of the process at the three pilot
sites, however, showed once again that implementing intensive programs
in highly disadvantaged areas can be a very difficult process, a lesson
learned earlier in the Community Development Block Grant Program and
Weed and Seed (Office of Inspector General 2000).

[t may not be strictly necessary to create programs specifically focused
on these communities to have an impact. Perhaps no policy innovation in
recent times has attracted such intense analytic interest as the effort to fun-
damentally alter the longstanding basic federal welfare program, Aid to
Families with Dependent Children (AFDC), now converted to Temporary
Assistance for Needy Families (TANF), and made principally a state
responsibility. The centerpiece of welfare reform is an effort to move
women at risk of becoming long-term welfare recipients into employment.
This has potentially enormous consequences for them and their children.
If it is successful, a large number of young males will grow up in house-
holds that have regular contact with the workplace rather than with welfare
checks. On the other hand, if welfare reform fails and large numbers of
single mothers become even poorer and more reliant on illegal earnings,
this may well have criminogenic effects on their children.

The face that welfare participation has declined by 50 percent in six
years must be seen as evidence that a major social change could be occur-
ring, one with the potential to affect behavior, including the full range of
delinquent behavior. To our knowledge, little attention is being given to
the crime-prevention consequences of this change. We think this unfortu-
nate, and would encourage researchers and policy makers to at least
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consider the possibility that this national policy change might in fact have
a communitywide impact on norms and attitudes which could be utilized
with other comprehensive programs designed to aid people in their transi-
tion to work.

Within this same domain, it is possible that a large-scale economic
boom that leads to substantial and permanent increases in employment
and wages for workers in depressed urban areas, especially for African-
American youth, could lead to substantial decreases in crime. Freeman and
Rodgers (1999) claim that the boom of the late 1990s did in fact lead to a
substantial change in the workforce participation of young people in these
target areas, which has led to a decline in crime. Several other recent papers
(Gould, Weinberg, and Mustard 1998; Raphael and Winter-Ebmer 1998)
make a similar point using data that specifically focus on young African-
American men in depressed urban areas during the 1990s. These results
have substantially larger effects than previously estimated. We find these
results interesting, but not completely convincing.s If these results can be
replicated, we believe they provide an important opportunity to under-
stand what is different about the boom of the 1990s that might have led
to changes not observed during previous economic upturns. It is possible
that there has been an increased demand for low-skill labor that has
resulted in increased wages, which, when combined with decreased drug
prices and high levels of incarceration, has led to a widespread change
in motivation from crime to more legitimate pursuits. At this point,
we believe such an argument, currently given by several scholars as an
explanation for the decline in crime during the late 1990s (for example,
Bernstein and Houston 2000), has not been proven, and we invite
researchers to examine this claim more carefully. In particular, we hope
that researchers pay special attention to the noneconomic changes in these
neighborhoods that might explain wholesale changes in behavior.

For policy makers, the message of this chapter is clear but complicated.
Labor markets matter, and finding ways of raising employment and wages
in high crime communities is potentially an important means of reducing
crime. But, it is far from clear what policies‘are likely to be effective in
improving job market outcomes in those communities. It may well be that
“only everything works,” that is, that labor market interventions must be
part of broader policies in these communities. Understanding how these

policies interact and how to best implement these policies together is an

important task for the next generation of policy makers.

THE COMMUNITY

ROBERT J. SAMPsON

ublic discourse on crime policy has traditionally been dominated by

calls for the ever-greater penetration of official control—especially

more police, more prisons, and longer mandatory sentences. Public-
health approaches have begun to challenge this emphasis on reactive
strategies by the criminal justice system, advocating instead crime preven-
tion (Reiss and Roth 1993; Earls and Carlson 1996). In thinking about the
prevention of crime, policymakers have turned to programs that attempt
to change individuals (e.g., Head Start; job training) or families (e.g
child-rearing skills; conflict resolution). o

Pf]rhough individual- and family-level prevention are welcome part-
ners in crime control, there is another target of intervention that until
re.cently has been widely neglected in public policy circles—the commu-
nity. This level of social inquiry asks how community structures and
c.ulturcs produce differential rates of crime. For example, what characteris-
tics of communities are associated with high rates of violence? Are
communities safe or unsafe because of the persons who reside in them or
bccau§e of community properties themselves? Perhaps most important, by
changing communities can we bring about changes in crime rates?

As implied by these questions, the goal of community-level research is
not to explain individual differences in criminal behavior, but to identify
characteristics of neighborhoods, cities, or even regions that lead to high
rates of criminality. A community-level perspective also points out how
federal, state, and local governmental policies not directly concerned with

L crime policy may nonetheless bear on crime rates. In particular, not

cnough attention has been paid to “noncrime” policies—especially on
!?ousmg, families, and child development—and how they influence the
link between crime and the community.
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