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Introduction

Employment and crime have a complex relationship. For an individual, they
can be substitutes or complementary activities. For example, some people
choose crime rather than legitimate work because of an expectation that
they can make more money from crime and/or because they find it more
rewarding in other ways (Katz, 1989; Bourgois, 1995). On the other hand,
the workplace can offer opportunities for certain kinds of crimes that are
more difficult to commit elsewhere, such as theft of inventory or selling of
gambling services.

The relationship between employment and crime at the community level
is equally ambiguous. Crime in a community is the outcome of the inter-
action between propensity and opportunity to commit crime. For example,
in a given community over time, high employment may be associated with
reduced presence of residents (i.e. lessened guardianship) and greater
wealth, thus increasing criminal opportunities. On the other hand, low
unemployment also provides better legitimate work opportunities for poten-
tial offenders, thus reducing their propensity to commit crime. Looking
across commnunities, one can see the same potentally countervailing influ-
ences; poor communities offer weak job prospects but also (except for drug
markets) financially unrewarding criminal opportunities. At this level, crime
rates may depend not on the level of employment but on a much more fun-
damental set of social and individual characteristics.

Pure theory is not likely then to provide guidance about the strength or
direction of the relationship between employment and crime. However, it is
at least plausible that a strong negative relationship exists. At the descriptive
level, those who commit crimes tend to be out of the labor force, unem-
ployed or in low paying jobs. The communities in which crime, particularly
violent crime, is so heavily concentrated show persistently high jobless rates.
Increasing employment and the potential for employment for individuals
and communities that are currently at high risk of persistent joblessness may
have a substantial preventive effect on crime. Thus a comprehensive assess-
ment of crime prevention programs should include those aimed at increas-
ing employment.

Our review, which covers only research done in the United States,
includes any evaluated program that aims to increase the employment of
individuals or populations at risk of serious criminal involvement. We

exclud® general macro-economic policies (e.g: looser monetary |)0h(\' aimed
at lowering interest rates) though these may in theory reducc crime; such
policies are driven by other factors and in any case the evidence on the
aggregate relationship between employment and crime is very ambiguous.
We include, however, a range of community and individual programs which
do not specifically target crime, as indicated by the frequent omission of
crime, or even risk-factors for crime, as an outcome measure. Thus, much of
this review assesses just how effective such job training and job creation pro-
grams are at increasing employment for the targeted community or indi-
vidual, even if they 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.

For policy purposes the reciprocal relationship of crime and employment
presents a major challenge. Areas of high crime are unattractive for invest-
ment. Both property and personnel are at risk; goods are stolen, premises
damaged, employecs assaulted and customers intimidated. 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 employment opportunities for the
Jarge numbers of young adults that are the source of so much of the crime in
the area. Unfortunately, many offenders lack the skills needed to obtain and
retain attractive jobs; that is, positions that pay enough o avoid poverty (well
above the minimum wage for a two-parent, two-child household with only
one wage earner) and which offer potential progress and a sense of
accomplishment. Thus, improving their work force skills may be essential
even when capital, a prerequisite for new jobs, can be attracted into the
community.

Existing programs aimed at reducing crime through employment and/or
increasing employment in high crime areas fall into the following two main
categories:

*  Supply-side programs aim to improve the attractiveness of individuals to
employers. Mostly these programs increase the potential productivity of
the worker through education or job training. However, the category
includes programs that take account of the fact that many high-risk indi-
viduals are handicapped by their location. These programs move people
to jobs, either by transportation subsidies or by actually providing access
to housing in lower crime communities nearer areas of high employ-
ment potential. The latter also may have crime prevention effects by
allowing high-risk children to grow up in communities with more
employed adult role models.

* Demand-side programs aim to reduce the costs of employment borne by
the employer. One way to do this is through wage supplements or subsi-
dized bonds (insuring the employer against theft by the employee) for
ex-offenders. Another alternative is community development programs
which lower costs for businesses locating in particularly needy communi-
ties. The influx of capital into communities characterized by low employ-
ment and high crime should gencrate jobs and thus, by a variety of
mechanisms, reduce crime in the community.
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The next section bricfly surveys the theoretical and empirvical literature on
the relationship between crime and employment at various levels. The third
and fourth sections survey supply and demand side programs, respectively.
Each examines the evaluation cvidence on program outcomes: Only a very
few evaluations include explicit findings on the crime consequences of the
intervention; the rest providing only cmployment measures. The final
section then offers conclusions and recommendations for future research.

The relationship between employment and crime

The relationship between crime and employment has been a long standing
issue in research, involving a range of parvadigms.” Fagan and Freeman
(1999) and Freeman (1995) provide recent reviews, particularly focused on
understanding how the returns from crime and legitimate work jointly affect
the decision to engage in crime. We propose here to give more attention to
the multiplicity of relationships between the criminal participation and work
opportunities that operate at different levels (individual and community)
and at different points in an individual’s life-span (school, young adult,
adult). Our goal is not to make theoretical contributions but to give a better
grounding to an analysis of programmatic and policy options.

Theoretical perspective

Fagan and Freeman (1999) and Uggen (1994) have identified four major
theoretical explanations for the link between employment and crime: eco-
nomic choice; social control; strain; and labeling theory.

Economic choice theory (Ehrlich, 1973) posits that an individual makes
choices between legal and illegal work based partly on the relative economic
attractiveness of the two options. Moral values still influence actions but are
assumed not to change with economic opportunities. It is, like economic
theory generally, about response to changes or differences. If legal work
becomes less rewarding or if illegal work becomes more rewarding, indi-
viduals may shift to crime and away from legal work. Education plays a role in
framing choices; low educational attainment, which now puts young males at
risk of frequent periods of unemployment and of achieving only low paying
and unsatisfactory jobs, will be associated with high crime participation. This
is exactly what Freeman claims happened in the\‘l‘ite 1980s:

Given the well-documented growth of [legitimate] earnings inequality
and fall in the job opportunities for lessskilled young men in this period,
and the increased criminal opportunities due to the growth of demand
for drugs, the economist finds appealing the notion that the increased
propensity for crime is a rational response to increased job market incen-

tives to cominit crime.
(Freeman, 1995, pp. 177-8)

Notice that within this theory, the crimes in question are income-
generating crimes which are used to replace income gained from legitimate
means. The theory offers no account of non-income generating crime. Much
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violent crime is expressive (¢.g. an enactment of drunken anger) rather than
instrumental (e.g. aimed at ensuring success of a robbery). However, eco-
nomic theory is not entirely silent on violent crime. Employment should
raise the opportunity cost of incarceration (i.e. what the individual loses with
his freedom), both through loss of earnings and the loss of work experience;
this might deter acts that endanger the individual's freedom.

The economic choice framework allows individuals to engage in both
legitimate work and crime simultaneously. This is appropriate as niost
offenders also maintain some relationship to the workplace over their crimi-
nal careers (¢.g. Reuter, MacCoun and Murphy, 1990). What may be affected
by changes in the relative attractiveness of crime and legitimate work is the
allocation of time between the two types of income-generating activities;
better employment opportunities reduce the fraction of time spent in crime.
Importantly, this theory has further implications beyond a simple contempo-
raneous choice of legal versus illegal work. The individual, particularly in
adolescent years, also has to decide how much to invest in human capital
(education and other workforce relevant skills). If the legal labor market
opportunities appear weak, a youth is less likely to make adequate investment
in acquiring the human capital necessary for success in the legal labor
market. As a result, this theory can explain both participation in income-
generating crime and under-investment in human capital that reduces
legitimate income later.

Control theory claims that employment exerts social control over an indi-
vidual (Gottfredson and Hirschi, 1990). The absence of employment for an
individual leads to a breakdown of positive social bonds for that individual.
That in turn is hypothesized to induce the individual to increase his criminal
activity, both violent and income-retated. This theory, expanded naturally to
cover not just individuals but areas, is a key part of William Jutius Wilson’s
analysis of inner-city problems. Using a series of carefully constructed studies
of poverty areas in Chicago, he concludes that “many of today’s problems in
the inner-city ghetto neighborhoods — crime, family dissolution, welfare, low
levels of social organization and so on - are fundamentally a consequence of
a disappearance of work” (Wilson, 1996, p.xiii). Employment is seen as the
main builder of pro-social bonds and institutions in a community and its
absence results in large-scale disorder.

Anomie is another more aggregate level theory (for a concise summary tar-
geted to this issue, see Uggen, 1994). This theory suggests that frustration
caused by income inequality and other aggregate level problems will cause
individuals to resort to crime out of frustration. High unemployment rates
may contribute, in that unemployment also generates frustration.

One small area of theory that explicitly includes the idea that crime itself
could be criminogenic is labeling theory (Lemert, 1951). Individuals who
participate in crime acquire stigmatic labels (both to others and to them-
selves) and are then denied opportunities because of these labels. What is
intriguing about this theory is that it suggests the very real possibility of feed-
back between employment and crime. This feedback suggests that cessation
from crime will be difficult once criminal activity has been initiated, particu-
larly if the offender acquires an official record (see Schwartz and Skolnick,
1964; Nagin and Waldfogel, 1994, 1995; Bushway, 1996).




202 S.D. Bushway and P. Reuter

Labeling theory points also to a commumity level connection hetween
crime and employment; that is, joblessness in an arca may be caused by past
criminal activity of the residents, as well as the converse. In a sense, the
community or area is “labeled,” which makes it difficult for the community to
attract investment. This is a point first made forcefully by former NIJ Direc-
tor James K. Stewart (1986).

These theories, potentially complementary, point to important potential
feedback between crime and unemployment. Programs aimed solely at
improving an individual’s employability (motivated by economic choice) or
solely at increasing the number of jobs in an area (motivated by all four theo-
ries) are vulnerable, the first to the failure of program graduates to find jobs
and the second simply to the difficulty of providing jobs in high-risk neigh-
borhoods. In the extreme case, a community including many individuals with
low human capital, limited ties to positive social structures and institutions
and negative labels is likely to be characterized by both high crime and low
employment, with complex interaction between the two problems. Theory
suggests that areas characterized by both high crime and low employment
require attention to all three factors: weak social institutions, low human
capital and negative labels.

Research on crime and employment

We now review empirical research aimed at assessing the relationship
between crime and employment,® a necessary bridge between the theories
and the program evaluations. This research has-been conducted at many dif-
ferent levels of aggregation, including national time-series data, state and
local cross-sectional data and individual-tevel data.

National level

A review by Chiricos (1986) finds that most national level analyses have
yielded weak results on the crime—employment relationship. Freeman (1995)
claims that this is primarily because of problems with the time-series statisti-
cal model with national data. One exception is a paper by Cook and Zarkin
(1985). They report mixed results from an analysis of business cycles from
1933 to 1982. In general, crime increased over this period. However, homi-
cide rates did not vary systematically with the business cycle. On the other
hand, the burglary and robbery rates were hiher during the economic
downturns than during the upturns. This is consistent with the hypothesis
that low employment gencrates an increased propensity to commit property
crime while violent crime is driven by other factors. At the same time, they
found that auto-theft was actually pro-cyclical — auto-theft increased faster
when the economy improved and more slowly when the economy declined.
This is consistent with the hypothesis that the opportunity for auto-theft
increases when employment (and hence disposable income and the stock of
new cars) increases. We shall present no other findings at this level of aggre-
gation because it seems to provide least insight into those policy issues with
which we are particularly concerned.
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Community level

Chiricos does find, however, that at lower levels of aggregation (states, coun-
ties and cities), roughly half of all reported studies show a positive and statis-
tically significant relationship between cmployment and  crime, using
post-1970 data.' The fraction of positive results increases to almost 75
pereent of all studies when property crimes are analyzed separately from
violent crimes.

Individual level

Analyses of individual level data have attracted more attention as these data
have become available. Studies of the 1945 Philadelphia birth cohort have
shown that unemployment is associated with crime (e.g. Wolfgang, Figlio
and Sellin, 1972), a finding that is reported in numerous other studies.
However, the causality is uncertain. Sampson and Laub (1993) argue that
employment per se or by itself does not reduce crime or increase social
control; it is only stability, commitment and responsibility that may be associ-
ated with getting a job that has crime reducing consequences. Gottfredson
and Hirschi (1990) argue that the relationship is essentially spurious, a
reflection of a common third factor which they call the level of individual
social control.

Economic choice theory is supported by evidence showing that
human capital influences earnings, and earnings influence recidivism by ex-
offenders (Needels, 1996). Social control theory seems to have relevance,
too, within the context of economic choice. Farrington ef al. (1986) tie crimne
more directly to employment by examining the timing of crime and employ-
ment over almost 3 years for a sample of teenage males in England. They
show that property crimes are comunitted more frequently during periods of
Jjoblessness. However, this relationship held only for those who were predis-
posed to crime (as reflected by self-reports on earlier criminal activity and
moral values); otherwise spells of joblessness did not induce more criminal
offending.

This brief review establishes that researchers have found a relationship
between crime and employment, and that a number of mechanisms, operat-
ing both at the individual and community level, may explain the relation-
ship. The key remaining question is whether or not programs aimed at
increasing employment for atrisk populations can attain that goal and
reduce crime.

Supply side programs

Job training and education

The earliest labor market-oriented crime prevention programs followed just
this logic — providing legitimate employment or employment skills to at-risk
individuals in order to reduce their criminal activity. Numerous programs
were developed to provide basic education, vocational training and work
experience for youth in high crime and high unemployment communities.
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The Training and Employment Services division of the Employment and
Training Administration of the Department of Labor spends farge sums
($5.5 billion in FY 2000%) on skills-developing programs aimed at increasing
the employment prospects of individuals who are at high risk of being persis-
tently unemployed. Most of these interventions target youth, particularly
adolescents, on the reasonable (but not unassailable) assumption that carly
interventions have higher pay-off if successful. The other large set of inter-
ventions targets those already involved with the criminal justice system, since
they are also known to have little education or training.

We will consider these two groups of interventions separately, since the
division corresponds to differences in institutions and outcome measurcs.
The programs for youth generally are provided by social service agencies,
while those for offenders frequently occur in correctional settings. Moreover,
criminal justice program evaluations almost always include recidivism as an
outcome measure, and sometimes do not include employment, while the
general population programs always include employment, but rarely crime,
as an outcome measure.

Job training programs connected to the criminal justice system

Introduction

Targeting human capital development programs at offenders while in, or just
leaving, the criminal justice system has the merit of focusing resources on the
highest risk group. It is a human services equivalent of Willie Sutton’s famous
line about the banks; in this case, we are going where the crime is. Like
Sutton’s strategy, it also has an obvious weakness; just as banks are well
guarded, so offenders in the criminal justice system have already developed
behavior patterns that are difficult to reverse with educational programs.

We divide programs by age of the target population: juvenile and adult.
That reflects the fact that juveniles seem most suitable for programs that
focus on the development of human capital, as is true of education gener-
ally; adult programs give more emphasis on reintegration into the work-
force. We will also distinguish programs by whether they are in prison or
postrelease.

Juvenile offenders® \‘\

Juvenile correctional institutions generally give more emphasis to rehabilita-
tion than do adult correctional facilities. Education and training programs
frequently fit into a broad array of habilitation and rehabilitation services
generally. Indeed, it is difficult to identify the main effects of these programs
alone, precisely because they are imbedded into a larger set (e.g. cognitive
therapy, substance abuse treatment) which may interact with education and
training. Moreover, there are only two studies that concentrate on the juve-
nile justice system (see Table 6.1). Both evaluations point to a problem in
getting participants to complete the program once started; high drop-out
rates indicate either that the program was poorly implemented or it was
unattractive to many of the participants. Both programs also involved a relat-
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ively low level of services for the clients; even if they were well done it would
scem implausible that they could have large hehavioral consequences.

For example, Leiber and Mawhorr (1995) used a variety of matched
control groups to assess the impact of the Second Chance program on youth
who were in court but not yet sentenced to an institution. Second Chance
involves sixteen weekly group meetings aimed at developing certain social
skills, along with a pre-cmployment training program (including how to
conduct an independent job search, interview for a job and demonstrate
good work habits). With 85 program entrants (only 57 of whom completed
it), the test does not have much statistical power. The findings were of no
significant differences in official arrests; the control group actually showed
lower recidivism than the experimental group (completers or drop-outs).
The evaluation pointed to the lack of treatment integrity.

An OJJDP review of correctional educational programs noted the lack of
rigorous evaluation of juvenile vocational education programs within the
criminal justice system (O[JDP, 1994).7 The one “rigorous” evaluation cited
by OJJDP is the New Pride program in Denver. New Pride is a community-
based program that provides a year of intensive non-residential treatment
and training, including participation in an on-site business run by the
program. The evaluation consisted of tracking the success of the program
participants without any comparison group. This is a poor evaluation design
that does not meet minimal standards (less than a “1” on our scale). Wide-
spread replication of this program, while encouraged by its evaluators (James
and Granville, 1984), is not justified by the quality of the evaluation.

Adult offenders

Though both theory and political rhetoric emphasize juveniles as the most
suitable targets for training and education, a large fraction of adult offenders
in the criminal justice system have poor education and employment records.
That fact was the original source of interest in the early 1960s in assessing
whether recidivism might be reduced by providing these adults with additional
educational and job skills. Morcover, the life course model of crime suggests
that many adult offenders may be more receptive to work than adolescents.

Secondary reviews from the early 1970s, after these programs had been
around for roughly 10 years, were uniformly negative. The Department of
Labor’s Manpower Administration sponsored research on these programs,
and provided a comprehensive review of the research in 1973 (Rovner-
Pieczenik, 1973). Despite strong commitment and great enthusiasm by
program operators, the study reluctantly reported that very few programs led
to a substantial decline in recidivism. By way of explanation, the report high-
lighted problems in persuading correctional institutions to focus on educa-
tion and postrelease objectives. The report also highlighted the great
educational deficits of the offenders, generally high school drop-outs reading
several years below grade level with no discernible job skills. The author con-
cluded “that we entertain no fantasies about the degree of change which
manpower projects for the offender can help to bring about. Some offenders
will remain unemployed and unemployable no matter what programs are
available” (Rovner-Pieczenik, 1973, p.77).
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These disappointing conclusions were communicated (o a much broader
audience with Martinson’s (1974) widely read review of 231 rehabilitative
(including employment-based) programs. Martinson concluded that “with
few and isolated exceptions the rehabilitative efforts that have been reported
so far have had no appreciable effect on recidivism”™ (p.25). This report has
often been held responsible for the decline of the rehabilitative model in
corrections and has limited the research done on these programs.

The sheer numbers of offenders, however, have led correctional officials
to continue their efforts to curtail recidivism by reintegrating 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 53 expecrimental or quasi-
experimental treatinent-control comparisons based on 33 evaluations of
prison education, vocation and work programs by Wilson, Gallagher and
MacKenzie (2000). This list includes 19 studies conducted during the 1990s
and includes all of the evaluations included in our 1997 chapter (Bushway
and Reuter, 1997) and listed in Table 6.1.

Wilson and his colleagues 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 substan-
tial. If we assume that the non-participants have a recidivism 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 (roughly one third also measure employment out-
comes) found that program participants were substantially more likely to be
employed than non-participants. Finally, the studies with the largest employ-
ment effect tended also to 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 his colleagues, however, include a strong caveat to thesc find-
ings that is consistent with our carlier report. These results are based on
studies that are extremely weak methodologically. Eighty-nine percent of the
comparisons rate a 1 or 2 on the Scientific Methods Scale. What this means
in practice is that there are very poor controls for pre-existing 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 t%e non-experimental studies,
Saylor and Gaes (1996), used what Wilson, Gallagher and MacKenzie (2000)
considered to be strong statistical controls for selection bias between the
participants and non-participants.

A closer examination of the Saylor and Gaes (1996) study of 7,000 indi-
viduals in the US Bureau of Prisons system makes the importance of controls
for individual differences clear. Inmates were considered to have partici-
pated in the program if they had participated in industrial work within the
prison, or had received in-prison vocational training or apprenticeship train-
ing. One year after release from prison, 6.6 percent of the program particip-
ants had either had their parole revoked or been re-arrested, compared with
20 percent of the non program participants, a dramatic 67 percent decline in
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recidivism. However, because prisoners selfsclect into these cmployment
programs, it is unreasonable to assume that participants are identical to non-
participants. The authors found that participants differed from non-
participants in terms of age, prior records, length of incarceration, race, rate
of prior violence and security level. When controls for these differences were
included in the model, the program participants had a 6.6 percent recidi-
vism rate versus a 10.1 percent recidivism rate for the non-participants, a
greatly reduced difference of 35 percent. Other dilferences not observed by
the authors are clearly possible, so even this estimate should be viewed as a
liberal estimate of the program impact.

We include two of the experimental studies in Table 6.1. This experimen-
tal design explicitly controls for pre-program differences. A close look at
these two programs is illustrative of the types of problems faced by rigorous
evaluations in this area.

Specialized Training and Employment Project (STEP) was run by the Wis-
consin Department of Corrections and was evaluated by the University of
Wisconsin Medical School (Van Stelle, Lidbury and Moburg, 1995). This
program randomly assigned a well-defined group of offenders to a 6-month
program prior to release that included participation incentives, classroom
and job training in the institution, and postrelease employment assistance.
This project showed no decline in recidivism after the first year of the
program, but the process evaluation stressed the extraordinary difficulty in
implementing a program of this intensity within the prison system. Among
other problems, attrition among staff and prisoners alike was a significant
impediment both to program implementation and to adequate evaluation.

Latimore, Witte and Baker (1990) report a randomized control trial for
18-22-year-old offenders in two North Carolina prisons. Two hundred ninety-
five inmates were enrolled in a Vocational Delivery Systern (VDS) aimed at
identifying vocational interests and aptitudes, providing appropriate training
for the individual and then helping with postrelease employment. Subjects
were picked from all inmates in the two institutions who were aged 18-22,
committed for property offenses, had 1Q no less than 70, were in good health
and within 8 to 36 months of an in-state release. Data were available for 154 of
the experimental and 130 of the controls at approximately the two-year mark.?

“(T)hose participating in the program were more likely than control group
members to complete vocational training and other programs ... VDS
participants were less likely to be arrested following release from prison” (Latti-
more, Witte and Baker, 1990, p.117). At 24 months the control group showed
a 50 percent recidivism rate (based on arrest records) compared to 40 percent
for the experimental group. The difference was only weakly significant (10
percent level) and barely that for tests on other outcome measures. This relat-
ively large effect exists even though only 18 percent of the people assigned to
the VDS program actually completed the program. This level of attrition is
worrisome, despite the overall positive result, if for no other reason than
because it highlights the apparent difficulty in implementing this type of
program. Clearly, even the best of these evaluations has limited scope and
serious methodological limitations. As noted by Wilson, Gallagher and
MacKenzie 2000, it would be foolhardy to conclude on this type of limited
evidence that vocational programs for incarcerated offenders work. The only
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reasonable conclusion is a two-fold statement that (a) it is possible that voca-
tional programs aimed at inmates can reduce recidivisim and (b) rigorous eval-
uations of existing programs nced to be implemented to verily that these
programs increase employment and reduce recidivisn.

Another approach for individuals involved in the criminal justice system was

the pre-trial intervention, a major movement during the 1970s. The concept of

pre-trial diversions was attached to the labor market in the Court Employment
Project. This was evaluated twice by the Vera Institute, first in the late 1960s
(Vera Institute of Justice, 1972), and then again during 1977-9 (Baker and
Sadd, 1981). In the first less rigorous study, non-serious offenders were offered
the opportunity to participate in a 90-day job training and placement program.
Successful completion of the program resulted in the dismissal of all charges.
Less than half of the participants successfully completed the program. Twelve
months after the completion of the program, only 15.8 percent of the success-
ful completers had recidivated, compared to 31 percent of the non-completers
and the control group. Again, the problem of selection bias precludes con-
cluding that the program worked - the dilference between all the program
participants (23.6 percent recidivism rate) and the control group was not statis-
tically significant. Low dosage, problems with implementation and data collec-
tion are cited as reasons for the weak results.

By the time the more rigorous study was undertaken almost 8 years later,
the program had been taken over by the New York City government and had
grown significantly. Four hundred and ten arrestees were assigned to the
program, while 256 controls went through the normal court process. The
evaluators found no statistically significant difference between recidivism for
the two groups, during the diversion period, 12 months after the diversion or
23 months after the diversion. Partial explanations for the failure of the
program include the large disturbance in the program immediately before
the evaluation due to New York City’s budget crisis. However, the evaluators
concluded that there were systematic problems with the structure of the pre-
trial diversions. For example, counselors did not believe that it was realistic
to change the attitude of offenders towards work in 4 months, especially
since participants typically lived in criminogenic environments removed
from the world of work. Therefore, the training program was not seen as a
route to real employment (and hence non-recidivism) but rather as a route
away from jail time. In addition, the evaluators felt that the prosecutors had
started using the program to control offenders who would otherwise have
their cases dismissed, instead of diverting cases which would not be dismissed
away from the courts (Hillsman, 1982).

Another approach concentrates on transitional assistance after an indi-
vidual leaves prison. Job Training Partnership Act (JTPA) programs have
attempted to help ex-prisoners by giving them (a) job search assistance, (b)
remedial education, (c) occupational skills, (d) work experience, (e) on-the-
job training, or (f) customized training for a particular employer. One evalu-
ation of these programs (Finn and Willoughby, 1996) looked at all 521
ex-prisoners who enrolled in JTPA training programs in the state of Georgia
for 1 year starting in July 1989. These enrollees were compared to 734 non-
offender JTPA participants. The researchers found no sign of any difference
in employment outcomes for the two groups, either at program termination
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or 14 weeks aflter termination. This result is hard to interpret. Other studies
have shown a consistent difference between ex-ottenders 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 pro-
grams are generally regarded as only minimally effective at improving
employment outcomes, that conclusion is hypothetical at best.

Another large federally-funded program tried in the late 1970s involved
the use of income supplements during postrelease in order to lessen the
need to commit crime for money at a time when it may be particularly diffi-
cult to find a job. These randomized experiments known collectively as the
Transitional Aid Research Project (TARP; Berk, Lenihan and Rossi, 1980)
showed that no combination of job training and transitional income support
could reduce arrest rates. TARP built on a smaller Baltimore LIFE (Living
Insurance for Ex-Offenders) experiment, carefully designed and evaluated
(Mallar and Thornton, 1978; Berk, Lenihan and Rossi, 1980; Myers, 1982):
The LIFE evaluations found that even combinations of job assistance and
counseling for 1 year had no impact on recidivism but that the transitional
payments did make a statistically significant difference. Perhaps TARP could
not maintain the program integrity of LIFE once the program was expanded.

Despite the failure of TARP, long-term follow-up of the Georgia TARP sub-
jects by Needels (1996) demonistrated that the intuition of these programs is
still valid: Needels found that the ex-offenders with jobs commit fewer crimes
than the ex-offenders without jobs, and those with higher earnings commit
fewer crimes than those with lower earnings. Even after 30 years of trying,
however, no program — in-prison training, transitional assistance (both in kind
and monetary assistance) or pre-trial diversion — has consistently shown itself
capable (through a rigorous random assignment evaluation) of decreasing
recidivism through labor-market orientated programs, inside or outside of
prison. Perhaps offenders are too deeply entrenched in crime, or the criminal
justice system is not an effective delivery system for these types of programs.

Offender-based programs come late in criminal careers, simply because
incarceration or even conviction tends to come late. There are strong argu-
ments for intervening early. The next subsection reviews programs that are
aimed at high-risk youth before they become involved with the criminal
justice system.

Job training and education programs for at-risk youth

A large number of relatively well-funded governmental programs have tried
to boost the labor market performance of atrisk youths (high school drop-
outs, kids from poor households or poor communities). Although we cannot
estimate total expenditures for all such job training programs, the largest
single program, Job Corps, enrolled 60,000 youth at a total cost of $1.3
billion in 1999, while youth activities under Title II-C of the JTPA (Job Train-
ing and Partnership Act)® had a total cost of $130 million in 1999. These
programs have undoubtedly attracted more federal funding than any other
program category in this review. Encouragingly, there are also many rigorous
evaluations, with most studies using some form of randomized experiment
(methods score 4 or higher; see Table 6.2). In reviewing the findings of these
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evaluations, we rely primarily on three reviews of the literature: Donohue
and Siegelman (1996), Heckman (1994) and US Department of Labor
(1995).

Programs aimed at youth tend to take three forms, 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 US dollars) per participant and lasted about 3
months. The Summer Youth Employment and Training Program
(SYETP) is the Department of Labor’s current summer jobs program,
providing minimum wage summer jobs and some education to hundreds
of thousands of disadvantaged youth, aged 14-21. Less typical is the
more intense Supported Work program from the late 1970s, which pro-
vided about 1 year of full-time public sector employment to minority
high school drop-outs aged 17-20, with job search assistance at the end
of the work period.

2 Short-term training with job placement for out-of-school youth. These programs
typically last about 6 months and cost $2,500 to $5,000 per participant.
For example, the federal government’s principal program for disadvan-
taged youth, JTPA, enrolled 125,000 out-of-school youth aged 16 to 21
for 5 months, during which they received on-thejob training, classroom
training and job search assistance. JOBSTART was a large scale demon-
stration program, designed as a more intensive version ol JTPA, lasting 7
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 residential program aimed
at extremely disadvantaged populations. In 1999, Job Corps received
$1.3 billion and enrolled 60,000 new youth in tailored l-year programs
that included classroom training in basic education, vocational skills and
a wide range of supportive services (including health care), at a cost of
roughly $15,000 per student.

Very few evaluations of these programs measure change in criminal behay-
ior, simply because crime prevention is not generally a primary objective
and its measurement requires substantial and somplex additional data col-
lection.! Crime control is a secondary effect which may result from
increased employment, the primary objective. The remainder of this section
will briefly review the principal evaluations of these programs, starting with
the subsidized work programs. ;

Subsidized work programs are the cheapest and least intensive of any of
the training programs aimed at atrisk youth. Although all subsidized work
programs show a marked increase in employment for the targeted popu-
lation over the time period of the subsidy, no evaluation has shown any long-
term effect on employment. For example, Piliavin and Masters (1981) used a
randomized assignment of 861 youth (average age 18) in five sites (o evaluate
Supported Work. The program lasted 12-18 months and provided work
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experience along with a stipend in a sheltered work environment. Two-thirds
of the youth had an arrest before entry into the program and 28 percent had
been incarcerated, for an average of 20 weeks; they were predominantly
Black (78 percent) and Hispanic (16 percent).

The labor market outcome differences were non-significant and small; e.g.
at 36 months the experimental group worked 83.3 hours per month, com-
pared to 75.8 for the control group. The crime differences were weakly
significant (10 percent level). At 27 months, 30 percent of the experimental
group had been arrested, compared to 39 percent of the control group; the
difference was larger and had greater statistical significance for those without
prior arrest. Although this effect size is relatively large (a 30 percent dif-
ference between controls and experimentals more than 2 years after the
program ended), the evaluators concluded that there was no evidence of an
effect for youth. As in the VDS case, the evaluators point to failure of most
participants to complete the program as one of the sources of error in the
study. Overall, the conclusions 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 non-criminal behavior.'

The picture is only slightly less gloomy for short-term skill training pro-
grams. None of the rigorous evaluations in this category have shown any
lasting impact on employment outcomes, although some of the programs
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). A
slightly more detailed look at the data shows that while there are no employ-
ment gains, there are some educational gains from these programs. JOB-
START and other programs effectively doubled the fraction of GED
recipients. Although GED completion is in fact correlated with higher earn-
ings, it apparently serves as a credentialing device rather than a training
device (i.e. the fact of earning a GED indicates an ability to sustain consisterit
effort but working toward the diploma does not actually develop skills). This
helps explain why the earnings gains showed in these programs are not long
lasting. Eventually, those without GEDs are also able to acquire similar jobs;
it just takes them longer without the GED credentials. These programs are
generally unable to increase productivity in any meaningful way within the
constraints of a short-term non-intensive program.

Job Corps

The most rigorously evaluated program, and one of the longest lasting pro-
grams in this area, is Job Corps, a long-term, primarily residential training
program with emphasis on academic and vocational credentials. The residen-
tial component is seen as a key feature of the program because it provides
people who are drawn from largely debilitating environments with the
experience of living in a structured community committed to learning. The
idea is that this environment is what makes the vocational and educational
components actually work. The non-residential programs are seen as a way to
reach individuals — primarily women with children — who would otherwise
not be able to take advantage of Job Corps. Job Corps is by far the most
intensive and expensive non-military training sponsored by the federal
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governiment. The high cost is a consequence of the residential element of
the program and its severely disadvantaged population (over 80 percent are
high school drop-outs).

There have been two major evaluations of Job Corps, one in 1982 and one
in 2000. The 1982 Job Corps evaluation was not a randomized experiment. It
had to use a comparison group drawn from persons eligible but not likely to
participate in Job Corps because of geographic location. Despite these limita-
tions, the study was carefully done and generally regarded as credible,
although Donohue and Siegelman (1996) raise serious questions about the
magnitude of the decline in the homicide rate for enrollces.'®

The evaluation found that 4 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,
there was a significant decline in arrests for serious crimes, especially theft.
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 appli-
cants who applied to Job Corps between November 1994 and February 1996.
Almost 6,000 subjects (N =5,997) were assigned to a control group and not
allowed to sign up for Job Corps for 3 years. They were allowed to participate
in other training programs, and during the follow-up period 64 percent
participated in some type of education program, receiving on average a half
year of education, including vocational training. It deserves noting that the
control group in this more recent study, unlike the first study, is composed
of motivated youth, since they applied to participate in Job Corps. The fact
that they can and do make use of other educational opportunities should be
kept in mind in considering the results of this study.

The treatment group included 9,409 applicants. Of these, 27 percent did
not enroll, and another 28 percent participated for less than 3 months. The
average participant enrolled for 8 months and received roughly one addi-
tional school year of education, including vocational training. The study
participants were interviewed at 12 and 30 months after random assignment
with reasonable response rates. The results are based on the 11,787 control
and treatment members who completed the 30-month interviews. Due to the
large sample, even small differences are stati%tically significant. Outcomes
studied include education, work, welfare receipt, crime, health and living
arrangements. At the 30-month interview the average youth had been out of
the Job Corps for 20 months. As a result, the outcomes must be considered
short-term, especially when compared with the earlier study. A 48-month
follow-up is currently underway.

In the 2000 study, the participants were 70 percent more likely to receive a
GED or high school degree, and more than twice as likely to have vocational
certification than non-participants. Unlike the earlier evaluation, Job Corps
participants were no more likely to attend college. Employment is rather
more difficult to evaluate, since participants were less likely than non-
participants to work during their participation in Job Corps. As a result, it
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takes the Job Corps workers some time to “catch up” to peers who have been
working the entire time period. It appears that this finally occurs in the last 4
months of the study. Job Corps participants were only 3 percent more likely
to be working than non-participants but the weekly wages of Job Corps
participants were 8 percent higher than the control group. This is compara-
ble to the academic estimates of 5-8 percent increase in wages for every addi-
tional year of schooling. It remains to be seen if these gains are stable over a
longer period of time.

In the 30-month follow-up period 23.3 percent of the treatment group
were arrested compared to 27.7 percent of the control group, a difference of
15.9 percent. The treatment group was also 17 percent less likely to be con-
victed. As in the 1982 study, the biggest difference occurs during the first
year of follow-up, when the treatment group is enrolled in Job Corps.
Because Job Corps is a highly structured program that is usually residential,
this finding is not surprising. It is tempting to dismiss this finding-as the
result of “incapacitation” and not real behavioral change."* However, if, as
suggested in the introduction, involvement in the criminal justice system-
leads to future problems through labeling, this small difference could be
meaningful for later outcomes. Furthermore, unlike in the 1982 study, it is
also true that there is a 17 percent difference in arrests during the last 6
months of the 30-month follow-up when virtually all applicants have gradu-
ated from Job Corps. This result at least suggests a true impact of work on
criminality. The 2000 study also replicates the finding from the 1982 study
that Job Corps participants who do commit crimes tend to be involved in less
serious events than the non-participants who commit crimes.

Although the effects are basically uniform across most of the examined
subgroups, young men (16-17 year olds) and older men (22-4) without high
school credentials saw the largest employment gains and crime drops among
male participants. The link between employment gains and crime drops is an
encouraging sign that real progress is being measured. However, there was
little evidence that Job Corps had any impact on drug use. In fact, there was
little meaningful difference between participants and non-participants in
lifestyle issues like family formation and place of residence. This finding
raises some doubt about the lasting impact of this program since movement
out of disadvantaged neighborhoods and better family relationships are
thought to be highly correlated with long-term declines in criminality. The
48-month follow-up should provide a better overall picture of long-term
employment gains and drops in criminal activity.

School-based programs

The failure of all but the most intensive job training programs for at-risk
youth to have any effect on either employment or crime is troubling. There
are several possible explanations for this finding:

1 The first, and simplest, explanation is that low dosage programs over a
6-month period (or less) lack statistical power to make a measurable
impact.

2 More substantively, these lower dosage programs simply might not be
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enough to counterbalance a faited academic carcer that often finds 15-

and l6-year-olds reading at the fifth grade level. Extensive training is

required to raise reading levels four grade levels or more.
3 A structured positive environment is an important component of any
successful program, especially for young males.

The second and third points, taken together, suggest that the vast majority
of atrisk youth will not benefit from after-the-fact job training without a
highly structured environment that affects more than their job skills. In some
ways, this conclusion suggests that someone’s orientation towards learning is
just as important as their access to learning.

This finding is consistent with the Clinton Administration’s effort to make
schooling more relevant by connecting training to real jobs to a school
environment through the enacted School to Work Opportunities Act. The
emphasis on the school-to-work transition is supposed to make students and
schools more motivated to learn, and decrease drop-outs (Rosenbaum,
1996). This belief is based in part on the success of Job Corps in connecting
education to success in the labor market. A recent evaluation of the School
to Work (STW) implementation (Hershey et al., 1999) attempts to assess the
implications of this philosophy on education in the United States. Although
4 years is too short a time to expect dramatic changes in orientation in the
decentralized educational system found in the United States, the main find-
ings are no doubt discouraging to proponents of this approach. In general,
the report finds that any change in focus is small, and incremental. Overall
participation in STW programs remains low, with most participation focused
on short-term activities, such as job shadowing, rather than career skills
development. On the more positive side, student surveys demonstrated a
doubling in the number of African-American students who participated in
career-related academics. In general, the authors report that the energy
behind the STW initiatives is fading, the victim in large part of the percep-
tion that these programs are primarily vocational in an age where college
non-vocational education is growing in importance. This perception persists
despite an effort to emphasize a broader career orientation aimed at all stu-
dents. It is unlikely that this type of perceptual hurdle can be overcome,
especially in the absence of concrete evidence that more career focused aca-
demic orientations lead to better life outcomcs for any large, defined group
of students.

Some school-based programs are not based \n the school-to-work model.
Evaluations of these programs are neither as numerous nor as rigorous as
those for job training programs. The evidence also suggests that anti-
drop-out programs, because they involve working within the complex envi-
ronments of schools (see Chapter 4), are extremely difficult to implement.

The strongest positive evaluation is for the Quantum Opportunities
Program (QOP), a demonstration program otfering extensive academic assis-
tance, adult mentoring, career and college guidance, a small stipend and
money set aside for a college fund. Services totaling 1,286 hours over 4 years
(equivalent to about 6 hours per week) were provided to children from
AFDC (Aid for Families with Dependent Children) families throughout high
school, at a total cost per participant of $10,600. The rigorous evaluation of
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100 students in four sites (random assignment, scientific methods score = 4)
found that 42 percent of the QOP students were in post-secondary education
versus only 16 percent of the controls; a total of 63 percent of the QOP stu-
dents graduated from high schools, versus only 42 percent of the control
group (US Department of Labor, 1995). This cvaluation has no long-term
follow-up of employment outcomes. However, the increase in enrollment in
college is likely to be a good predictor of improved labor market perform-
ance.

In this evaluation, adult mentors were assessed to be the most important
element. Apparently, the mentors provide the necessary focus and motiva-
tion for students to change their behavior and perform better in school. Yet
notice that in QOP, the key elements of the school-to-work philosophy —
direct connections to the labor market, and contextual learning — were not
used. As in Job Corps, QOP students were in routine contact with adults who
projected a positive attitude about meaningful employment.

It is impossible within the context of the current literature to determine if
mentoring or a school-to-work program (or some combination) is better able
to change the motivation of the atrisk youth. However, it is clear that indi-
viduals need to become focused on obtaining meaningful and productive
employment as an important goal before they will/can take advantage of joh
training or schooling. We will discuss ways to change the orientation of youth
later in this section.

Job training for adults in the general population

Mother Nature has her own way of changing motivation, called aging. It is
possible that the same individuals who are not reachable as at-risk youth may
be reachable by similar programs when they have reached adulthood. Pro-
grams aimed at adults in the general population within the context of a
crime prevention discussion, however, are not as interesting as programs
aimed at youth, since adults who have not offended by age 25 are at low risk
of offending. And, if they have offended by age 25, chances are they will be
already involved with the criminal justice system. But some people out of the
criminal justice system may benefit from training in order to find meaningful
employment. These older adults may have a reduced propensity to commit
crime due to maturation. As a result, the number of crimes prevented by
such a training program might be less than for younger participants, but at
the same time, these individuals may be finally ready to take advantage of
training programs that are offered. In reviewing the extensive literature on
job training for the general population, Heckman concludes the following:

Employment and training programs increase the earnings of female
AFDC recipients. Earnings gains are (a) modest, (b) persistent over
several years, (c) arise from several different treatments, (d) are some-
times quite cost-effective ... For adult males the evidence is consistent

with that for adult women.
(Heckman, 1994, p.112)
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Consistent with these lindings, older ex-olfenders in the Supported Work
program appcar more responsive to the program than younger ex-olfenders.
In addition, older subjects in the Baltimore Life experiment also recidivated
less often relative to their controls than did younger subjects. The authors of
the Supported Work program conclude “the evidence in this experiment
and clsewhere suggests older disadvantaged workers, including those who
are known offenders, may be much more responsive (than younger workers)
to the opportunity to participate in employment programs” (Piliavan and
Masters, 1981, p.45).

Housing dispersal and mobility programs

Much of the above discussion has been focused on atrisk individuals, rather
than places. But depressed urban areas deserve special attention in this
chapter, given the simultaneous existence of high crime and low employ-
ment in these areas. A decade ago, William Julius Wilson (1987) identified
the movement of jobs from the inner city to the suburbs as the key factor in
the growing concentration of African-American poverty and the social prob-
lems related to that hyper-segregation. More recently he has argued that only
an employment oriented policy can reduce the social problems of these
communities (Wilson, 1996). Yet, as we will sce in the following section, stimu-
lating true economic development ju the inner city through tax incentives or
direct capital subsidies has proven very difficult. Substantial economic
forces!® have led to the movement of businesses to the suburbs, and these
forces are extremely difficult to counteract (Hughes, 1993).

As a result, policy makers have recently begun to develop ways to change
the supply of labor by bringing inner-city residents to suburban jobs, instead
of bringing jobs to inner-city residents. One way to do this is to physically
relocate inner-city residents to the suburbs (housing dispersal programs).

The only published outcome evaluation of the housing dispersal concept
is based on what is known as the Gautreaux. housing mol)ilil) program 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 federal court ruling in a
housing discrimination case, also allowed families to move within the (tity of
Chicago. Families were assigned to the suburbs.or the city based on the loca-
tion of apartment openings when they becamd eligible for the program.
Because the waiting list was long, and because families were placed at the
back of the list when they rejected an opening, very few families rejected an
apartment when it was offered, regardless of the location.

Rosenbaum (1992) took advantage of this natural experiment to compare
the employment and educational outcomes of the city movers with the subur-
ban movers (scientific methods score = 4). He found that women who moved
to the suburbs were 28 percent more likely to be employed than the women
who moved inside the city, on average 5.5 years after moving. This was true
even though the wage gains attributed to the move were the same for all
women who worked, regardless of their location. In addition, he found that 9
years (on average) after the move, the children of the suburban movers were
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doing significantly better than the children of the city movers (scientific
methods score = $'). Although criminal activity was not measured, the chil-
dren of the suburban movers dropped out of high school only 25 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
tmes ;is 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 environ-
ments, relocation can be an effective tool to change their focus towards posit-
ive outcomes like meaningful employment.

These large positive results led to significant optimism on the part of
policymakers about the benefits associated with simply relocating poor famil-
les to non-poverty areas. Several programs modeled on the Gautreaux pro-
grams were spawned and now operate in Cincinnati, Memphis, Dallas,
Milwaukee and Hartford. In 1992, the US Department of Housing and
Urban Development (HUD) provided $168 million to fund Moving to
Opportunity as a demonstration program for the housing mobility concept.
Moving to Opportunity has five sites in large cities — Baltimore, Boston,
Chicago, New York and Los Angeles — and is funded for at least 10 years. The
project has been set up with a rigorous evaluation component (scientific
methods score =4) — households were randomly assigned to either place-
ment in a suburban location with less than 10 percent poverty, placement in
the central city, or no treatment. About 1,300 families were given vouchers to
allow them to relocate in low poverty suburbs, along with extensive counsel-
ing about relocation and assistance in finding a new apartment.

Several evaluations of these programs are now available and are listed in
Table 6.3. Perhaps not surprisingly, in each case, households 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 non-trivial exercise for impoverished single-parent house-
holds. Katz, Kling and Liebman’s (1999) study of the Boston experiment
found that the families who were assigned to move to low poverty neighbor-
hoods 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 10 to 15 percent reductions in their
problem behavior relative to the boys in the control group.

Ludwig, Duncan and Hirschfield (1999) and Ludwig, Duncan and
Pinkston (2000) evaluate the MTO experiment in Baltimore. Once again
only half of the experimental households actually took advantage of the
vouchers to move. They find that the mothers in the experimental settings
were 9.2 percent less likely to be on welfare 3 years after moving than the
control groups. Children in the treatment and comparison groups were both
less likely to be arrested for violent crimes than the children in the control
groups. Contrary to predictions, members of the treatment group had
higher arrest rates than the comparison group. In addition, children in both
groups had more arrests for property offenses than the control group,
perhaps because of the increased opportunity.

Both sets of authors warn against making too much of these early results,
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but it would appear safe to conclude that moving to lower poverty arcas does
have the potential at Ieast to marginally help poor urban women and their
children isolated in inner-city public housing communities. It bears repeat-
ing that housing dispersal programs have met significant opposition from
suburban residents afraid of the impact of poor minority families on their
communities. For example, the expansion of Moving to Opportunity 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 undermined by
legislators. In addition, minorities sometimes voice a concern that the disper-
sal of minorities to the suburbs will weaken minority political power
(Hughes, 1993). 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."” :

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

HUD has funded an $18 million demonstration program in five sites start-
ing in 1996 and running for 4 years. The strategy has three main com-
ponents: a metropolitan-wide job placement service to connect inner-ity
residents with suburban jobs, a targeted commute mechanism to provide
transportation to the jobs, and a support services mechanism which will try to
ameliorate some of the problems that may result from a long-distance
commute into a primarily white suburban location. Rigorous evaluation with
random assignment is currently being undertaken by Public/Private Ven-
tures. Mid-stream process evaluations (all that is available now) suggest that
implementation and operation of this type of program is difficult, particu-
larly in tight labor markets. Tight labor markets mean that motivated workers
can find decent jobs on their own close to where they live. The remaining
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Demand-side programs

Bonding and wage supplements

All the programs described in the previous section focused on changing indi-
vidual behavior. Yet employers may feel that certain individuals, particularly
ex-olfenders, represent a potential risk. A criminal history record appears to
be a predictor of low job attachment (in part because of the risk of future
arrest and incarceration), poor performance, theft and malingering. To
overcome these barriers, a number of programs offer to compensate employ-
ers for the risk associated with hiring workers with a criminal record, thus
increasing the demand for this kind of labor.

One class of programs directly lowers the employer’s wage payments, cither
with a subsidy or through a targeted job tax credit (i.e. the employer of a
particular class of worker is able to deduct the payments or some portion of
them, from taxable income). This reduces the employer’s labor cost since the
government pays part of the wage. The programs are transitional and are
intended to last just long enough for the offender to acquire a work history that
of itself will increase future prospects. The second class of program is more indi-
rect and takes the form of subsidized bonding of offenders, thus reducing the
cost for the employer of insuring himself against specific crimes, such as inven-
tory theft; such bonding is normally provided by private corporations.

The federal government, however, has provided little funding for these
programs. In 1995, the Department of Labor discontinued the Targeted Jobs
Tax Credit, for which the annual budget never exceeded $10 million, with
most of that targeted to other disadvantaged groups. Some state Depart-
ments of Corrections (e.g. Texas) do offer wage subsidies. However, no
evaluation identifies the impact of these on either employment or crime. In
addition, some researchers (US Department of Labor, 1995) feel that these
programs actually hurt ex-offenders by clearly identifying their ex-offender
status. The one independent review of the Targeted Jobs Tax Credit was not
optimistic that these programs improved employment among ex-prisoners
(Jacobs, McGahey and Minion, 1984).

Enterprise zones

Community development programs use demandsside policies to help particu-
lar neighborhoods. Although these programs e focused on depressed
areas, community development programs, like housing dispersal programs,
can be used in a wider array of settings. They are of particular interest for
crime prevention because they propose to help both individuals and neigh-
borhoods. New jobs present more opportunities for legitimate work to
compete with illegitimate opportunities often present in these communities.
Jobs visibly available in an area may also provide motivation for young people
to continue their education and to enroll in training programs. The eco-
nomic activity that new or expanded businesses represent can also lead to
increased social interactions among residents and strengthen social institu-
tions (churches, business organizations, schools), which can exert a positive
influence on individuals who might otherwise revert to crime.

.
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Enterprise zones are one relatively new policy tool focusing tax incentives
at gencerally small, economically depressed geographic areas (Papke, 1993;
Erickson and Friedman, 1991). These programs typically use investment
incentives, labor incentives and financial incentives to encourage job devel-
opment (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 (e.g. inventory tax credits).
The labor incentives include a tax credit for job creation, for hiring a zone
resident or some other disadvantaged person, and for training expenditures.
Finally, the finance incentives sometimes include an investment fund associ-
ated with the program and preferential treatment for federal bond pro-
grams. These programs are based on the assumption that employers are
sensitive to state and local tax incentives in their location decisions. The aca-
demic literature shows mixed results about the validity of this claim,
although recent evidence suggests that investment is more responsive (o state
and local taxes than previously thought (Bartik, 1991).

As of 1995, 34 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 they can
offer, precisely because federal taxes (e.g. corporate profits tax) are so large
and cannot be waived by the state. According to Erickson and Friedman
(1991), the median zone population for the state programs is about 4,500
persons and the median zone size is about 1.8 square miles. Zone designa-
tion 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 will provide
$1.5 million each year for the next 10 years. The federal evaluation will be
completed by Abt Associates in December 2000.

All evaluations consider only the immediate economic outcomes of these
programs, and do not examine the larger social implications, such as crime
reductions (see Table 6.4). Only Bartik and Bingham (1997) show an aware-
ness of this shortcoming. The evaluations also do not attempt to determine
the impacts of individual incentives. The incentives are typically used in
concert, 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.

The main theoretical concern about enterprise zones is that they will
simply relocate existing jobs rather than create new jobs. 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. The US
experience is somewhat more optimistic: the literature seems to agree that,
of all the new jobs found in enterprise zones, roughly 25 percent are due to
relocation, 25 percent are due to new business and 50 percent are due to
expansion of existing businesses (Wilder and Rubin, 1996). Of course, not all
the jobs that appear in the enterprise zone should be attributed directly to
the zone incentives. However, the primary modes of evaluation in this field,




Labor meavkets 227

corrclation and  beforc-and-after without  comparison group  (scientific

= an
G 17
50 = . o
g £ g £ 'z methods score | and 2), do not allow researchers to isolate the contribution
Z 2 -
S Ve 32 % = L g fthe s ~ incentive
8 g 3 ] z g of the zone incentives.
L8 = on E 9 e . . .
£, Ea © & £ » R E In addition, most of these studies use data from surveys of zone firms or
v © .8 % =3 @ &£ = 5 & Y
£Y% Fo 2 2E & g £ &£ E zone managers; these lack credibility as measures since both groups have an
== = [ Q < o . . .. . - .
£¢ E : <3 & g 2 = 3 incentive to place a positive bias on the outcomes.'” These studies generall
$. 6% %% g ¢ 2§ % .
g5 €3 g 538 <) - 8 £ E conclude that the zones increase jobs and investiment, although results vary
e &= - = ~ <
BhT O = SIS g v 5 7 = by 20
oE Ya © -0 s & v = Yy Zone.
o uN g S = e =z . - .
E”E ‘*aug = £ = S i £ Three studies (Papke, 1994; Boarnet and Bogart, 1996; Bostic, 1996)
[ 7] u S5 £ 5] &t . . e . .
§ S Zg = 3° g 4 & 2 attain a level 3 scientific methods score by performing before-and-after
5% 23 i £g g T:_j - S - studies of a particular state’s enterprise zone (EZ) program (Indiana, New
— U . O (%) = = < a TS . . . . ~ .
EN-T-; 52 £4 =% T 5 £ E E g Jersey and California, respectively) with comparison groups from other eli-
[ 28 = £ v = 5 = g . . .
g{’g gﬁ g =8 g 5% 2 = g8 %_ o 5 gible areas in the state. Each study also uses data collected by independent
SERgLL 25 % ) 3 £ . . . - . - T g
CozSgpivd %2 z E 5 & § 3 . agencies, so the data is unlikely to be biased by EZ participants. The first two
2oGgfE88 g5 & B E.g & = ; " ol | i i
£5 ELHEEE SE g <G £ 2 N studies used economnetric methods to control for selection bias; the study by
§ESCEEg: 52 &€ £ % z:E § < » Bostic did not.
g =g oMY 8L 3 SEO 2 B - . .
SpES: 5?; S8 2 g E i gL 2 = The results of the first two studies contrast strongly — the New Jersey study .
o= TCE "2 NGO = 22T s 3 =} . . .
S EFLvEs . 2 © 4 = — A a 1 1
7535585% 9 3 € 2 8 £3° oz 4 O 'found t!lc-lt tll.e. zones had no;lmpgct on tota .employmem or property values
ag=E88cs s % & g 3 2% 5 E B b in municipalities with zones,”' while the Indiana study found that the zones
IR inl-T-8 on - o= p= = . . . .. .
SESELERE « £ $ » %3 8 g S 8 g gz T led to a long-term 19 percent decline in unemployment rates in municipali-
08 S ¥y - Q : =D . . . . .
SEorshis 2E % E £ 3 §'§ g ®» 4 w5 2 ties with enterprise zones. The Indiana researcher was somewhat surprised by
U B2 G 8w -1 o] 3 = © = . . . . .
£ELeLery EsS g E 2 & CfE 3 R E 8 ¢ the magnitude of this effect, given that the employment incentives were
R a. ES EBe 2 c 5w -~ .. 7 . -
& SRR5ESTE wd 2 8 & =Z=3 & 5 2 £ 3 limited in the Indiana zones. But the study also found that firms responded
3 £855847¢ %%" °c £ 5 g 5 §§’ 5 = g % g to reductions in inventory taxes by increasing inventory by 8 percent and
&, 53°%wgzZzd =25 9 2 E = cog g-:) 2 ¢ 2 g . . ; . - . . .
3 22384 ﬁf 5 g & 5 g § %‘E £ S $ &g £ reduc.mg capital machinery by 13 percent. These cllflnges in inventory and
S SEhag £9¢ :_5 £ s 5 . 582 m £ E - € machinery may represent the conversion of firms from manufacturing to
= —_ g P . . . . . I .
-§ 5E %gg ceg E g 8 8= 3 == g 5 E ¢ & 7% more emphasis on distribution, generating a positive impact on employment.
g %EEN; g EN:'E Gz % § B "§ q§) °§ & _§ % & E 3 Bostic’s study used investment growth rather than employment as the prin-
L= =3 KMo & B o | I S e : s
3 2.0 2. o = = o2 : ©
3 ErEing et g EREE R é 25548 ssN 5 2 Flpal outcome measure. He four}d that th.e EZs hadAa zslgllnﬁcant. but small
> %8¢ Ugg 28 g8 @ @ = §~§ 5= 23 £z £ 3 impact on commercial construction permits and an insignificant impact on
bt 3 o T < = — . .
R cofdsSsr 2EEQ w8 o c=TlpESoRE N g the number of businesses in an area.
S ORZ G, LT S0 o # © S Y E QO AL =
S ToSESCcED S289 ¢ % »  ZE-Zgo8c850 a2 B - ; . "
g LEESzEIg BE50 § 8 ¥ eoffgkiSE 3 More recently, there have been four studies by a group of researchers
g ‘-vzu—:uﬂ—gg OWEU = S H:W:E‘GH”\;‘S £ ] . . . 5 P
3 EHEEZ2EE 8882 £ 8 &8 IcnEEf=E8 £ £ which attempt to go beyond th.ese single state stu(.lles to look at variation
across states for state enterprise zones (Bondonio and Engberg, 2000;
Engberg and Greenbaum, 1999; Greenbaum and Engberg, 1999, 2000)
s ™ s ks ’ N
§ These studies include the most rigorous econometric controls yet employed
€3 for pre-existing differences between places with enterprise zones and places
=83 — . . . . .
§§§ E = 8 & AN without enterprise zones. These studies also made use of impartial Census
™ @ 3 . .
EE K S o S Bureau data from 1980 and 1990 on housing values, housing vacancy,
.| 555 2 3 8 v & %8 5 42 s = employment and area income. The broadest study (Engberg and Green-
QS) SEX {0l 02 0f 0 oCulnlal aTelalaCaTaTo baum, 1999) looks at 303 enterprise zones located in places with between
s 5,000 and 50,000 people in 22 states. The study finds that the enterprise zone
2 S 8§ .8 S 5. has no overall impact on housing markets. They do find that zones with low
= 23] 23] [E3 oo - . . . .
g“ oD BT TH BE 3 £ vacancy rates see an increase in housing values after the start of enterprise
= _ =33 P Q £ . . .
b=t TS 5585 TE55QER <E = § = zones, while zones actually reduce the housing value growth rate for places
= SENEgRNEENeSINT v o 27 4 2=, o . . . ) .
< oS eETyEELEC,s o & 6 ¥ STz £ 8 % T with high vacancy rates. This suggests that enterprise zones are actually
2l VR & .3 . :
8 EFREEFERSESTES T E?‘-‘ S §g2 =2 2 = ¢ harmful in the most depressed locations.
= = [ ] < = D50 5 5 5L .. . . .
% é EEGERGE L R £in g €82 5§ ¢ § =g A similar analysis was conducted for zones located in larger metropolitan
S o=l < i = el = = R o] I < Y =hiohi) e . .
~ {3 REER0EEa0mSdEald & 0023 m8&d T .8 & 32 urban areas based on zip code data for six states (Greenbaum and Engberg,




228  S.D. Bushway and P. Reuter

2000). Once again they find that zones have no impact on the overall
housing values, and in fact lead to declines in the average growth in housing
values in California and Virginia, rents in California and Florida, and occu-
pancy rates in Florida and Penusylvania. Zone impacts on income and
employment outcomes are either negative or insignificant. Unlike the previ-
ous report by Engberg and Greenbaum (1999) the results did not appear to
depend on the initial values of the zones in 1980.

Bondonio and Engberg (2000) did a similar study with advanced controls
for selection bias on enterprise zones in five states and found no effect of the
zones on employment outcomes. Bondonio and Engberg also looked at
separate components for each of the enterprise zones and found that the
monetary value of the incentives did not increase the probability of success.
This result contrasts with the suggestions of reviewers like Bartik (1991).

Finally, in attempt to peel back the layers of the onion on what may be
going on in these enterprise zones, Greenbaum and Engberg (1999) look at
establishment level employment statistics for enterprise zones in metropoli-
tan areas in six states using a matched sample difference-in-difference
approach. They found that enterprise zones increased employment and busi-
ness activity in new establishments while decreasing employment and busi-
ness activity in old establishments. The net effect was a small decrease in
employment. Essentially, this study finds that, as in the UK, zones lead to
increased churning of business activity without any net gains in employment.
They suggest that perhaps the political nature of the zonces tends to over-
emphasize new businesses without paying much attention to existing busi-
nesses. It is also possible that depressed areas that did not get zones (the
matched comparison places) received other types of public investment
tailored to existing businesses. '

This new body of rlgorous research on many zones over a number of
states certainly raises serious questions about the ability of enterprise zones
to significantly change the business environments in depressed urban areas.
The upcoming evaluation of the Federal Empowerment Zones, due w be
released in December of 2000, should either validate this negative conclu-
sion or suggest that federal zones, as opposed to state zones, have the ability
to make an impact. -

Community Development Block Grants

The 1974 Commumty Development Block (,ra}\t (CDBG) Program repre-
sents 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 pro-
vided 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, or addressing other
urgent community needs. The program funding breaks down broadly into
five main areas: housing (38 percent), public facilities (22 percent), eco-
nomic development (12 percent), public services (9 percent), and acquisi-
tion and clearance (6 percent). The remaining 13 percent is for
administration of the program. Although there are no outcome evaluations
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of this programn,® the sheer size of the economic development component of
this program ($251 million in 1992) demands inclusion in this section.

Most of what follows is based on a 1995 funding process evaluation spon-
sored by the Department of Housing and Urban Development (Urban Insti-
tute, 1995). The evaluation, like those for Enterprise Zones, considers only
economic outcomes. A full 78 percent of the $251 million economic develop-
ment grant money was spent on loans and grants to private businesses. Most
of the recipicnt businesses were small, and 37 percent of these businesses
were minority owned. These loans scemed to perform better than the non-
geographically targeted Small Business Administration loans. According to
the HUD report, these loans were more important to the business activities
of the recipients than the EZ 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 (scientific methods score =2), 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 that
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 out-migration of low income people,
but in several instances the arrival of major industrial facilities resulted in an
increase in income for the tract residents.?*

In more general terms, the researchers concluded that the existence of an
income-mix among neighborhood residents and a healthy commercial dis-
trict appeared to help development. Within the context of this review, these
factors could signal the existence of a certain level of social control that
would allow community programs to be effective. Neighborhoods without
these factors may not have enough social capital to take advantage of any
community-based program.

Weed and Seed

The demand-side programs (Community Development Block Grants and
Enterprise Zones) involve such a broad array of incentives and funds that it
will be hard to determine what might explain any positive findings and thus
what is worth replicating. Furthermore, neither represents a focused effort to
solve the crime problems present in the inner city. Policymakers focused on
this problem within the Department of Justice have observed that these areas
are characterized by weak attachment of individuals and communities to the
legal labor market (Wilson, 1987). This means that resources are not being
directed towards success in that market. For example, low employment rates
provide little incentive for individuals to make the necessary investments in
human capital, limit the adverse consequences of arrest and incarceration,
and limit the number of pro-social role models who may support an indi-
vidual in the common struggles of working life. Neighborhoods where many
males support themselves through some drug selling will not have many of
the social institutions that support legitimate work, making it more difficult
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for individuals to make the transition to legiimate work. Wilson (1996)
argues that youth who grow up in communitics where people do not regu-
larly work do not learn necessary job skills, such as how to dress or how to
arrive on time. Rosenbaum (1996) also argues that youth have difficulty
finding employment when they live in impoverished neighborhoods because
their friends and family are not likely to provide many job connections. The
perceived returns from continuing in school or from acquiring human
capital in other ways is therefore low. This leads to low rates of high school
graduation rates and high attrition in training programs, maintaining the
under-investment in human capital of the previous generation in high
poverty neighborhoods.

In this environment, criminal activity is both a reason for the poor attach-
ment and an obstacle (o creating a stronger bond with the legal labor
market. For example, high neighborhood crime rates provide indivicluals
with an alternative economy in which to earn a living while deterring employ-
ers from seriously considering locating in these arcas. Criminal activity is a
major obstacle for any positive programs aimed at creating legal employ-
ment. A large fraction of adult criminal offenders are substance users; their
involvement with expensive illicit drugs, such as cocaine and heroin, is dis-
tinctive. This represents a major employment handicap, which has to be
addressed before realistic employment can occur. The same forces are at
work in the community at large. Evidence from Bostic (1996) shows that
places with high crime rates have a hard time attracting employers. Crime
has to be addressed before businesses will invest in an area.

Policymakers have concluded that if they want to “reattach” communities
or individuals to the legal labor market, then they must simultancously
“detach” these communities or individuals from crime, and provide
opportunities for legal activity. This line of reasoning represents the basic
premise of Operation Weed and Seed.

Operation Weed and Seed represents an ambitious federal, state, and
local effort to improve the quality of life in targeted high crime areas in
urban settings, launched in 1991 by the Department of Justice. Weed and
Seed programs can be found in over 200 sites nationwide with an average
funding level of about $225,000. There are some key components of this
strategy, including a) enhanced coordination among local actors to solve
local problems, b) weeding out criminals from target arcas through concen-
trated efforts of local law enforcement, ¢) proactive community policing
intended to maintain a stable low crime equilil)l\"mm and d) seeding efforts,
consisting of human service provision and neighborhood revitalization effort
to prevent and deter further crime.

A major national evaluation of Weed and Seed was released in 1999 (Dun-
worth et al., 1999; see Table 6.5). From our perspective, this evaluation is
unfortunately weak, consisting of a before-and-after (scientific methods
score = 2) study of only eight Weed and Seed sites. This poor design is the
result of the political process which moved forward on the attractive notion
of Weed and Seed without an evaluation strategy.

Weeding activity tended to predominate, with increased special operations
for targeted law enforcement. In general, local prosecutors’ offices were not
brought into the program, resulting in a fair amount of churning: arrests
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Table 6.5 Weed and Sced

Studies Scientific methods score Description of intervention and findings
(number of cases
treatment/control)

Dunworth et al. 2 Interagency effort to remove offenders from
(1999), (No comparison) target areas and to deter further crime
Weed and Seed through community revitalization. Pre/post

comparison after 2 years found a 6.1-45.9%
decrease in index crime rates in 6 of 10
target areas relative to surrounding city (in 3
target areas an increase of 1.9-13.8%).
Significant decreases in the percentage of
respondents reporting crime as a big
problem (4 of 8 sites) and victimization (8 of
8 sites). Significant increases in the
percentage of respondents indicating
greater police effectiveness (5 of 8 sites) and
improved quality of life (6 of 8 sites).

without incarceration. The Boston Gun Project has clearly demonstrated the
value of including the prosecutor’s office in any local law enforcement crack-
down. Youth programs in a wide array of categories including job training
tended to dominate the seeding activity, followed by a ncighborhood beauti-
fication program. Adult employment and economic advancement programs
only played a minor role in most sites. Sceding activity tended to be less well
implemented relative to weeding, and usually followed the weeding program
sequentially, instead of occurring simultaneously. Weeding activities without
seeding tended to alicnate community residents. In terms of the desired out-
comes, five of the eight sites had decreases in Type 1 offenses® reported to
the police 4 years after the implementation of Weed and Seed. These
decreases exceeded the rates of decline in the cities as a whole. This compari-
son is not wholly satisfying, as the authors recognized, because of the differ-
ences 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 consistently 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 city-wide changes in crime rates.

Results of a neighborhood survey conducted at 2-year intervals showed
that four sites had substantial reductions in perceptions of neighborhood
declines, but only one site showed a decline in the victimization experiences
of the respondents. In general, although there were no negative findings, the
survey results showed little impact. This could reflect the difficulties associ-
ated with this part of the evaluation, which had substantial non-response
rates. The problems led to the use of in-person interviews in the first wave
and phone interviews in the second wave, which may not be comparable.

A fair review of Weed and Seed based on this evaluation must conclude
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
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the seeding initiatives. Funding at $225,000 per arca is simply not cnough
money to make a difference with such a large and structurally complex

problem.

Conclusions

We feel confident in stating that programs that aim to shift more poor
people out of crime and into employment must accomplish at least these
three steps:

Step 1. Reduce the attraction of crime.

Step 2. Treat substance abusc problems. o

Step 3. Provide social and educational supports to help high-risk individuals
obtain employment.

At the individual level, Job Corps is the “poster child” for this approach.
Step 1 is accomplished by removing youth from their 1}@ighb()rh()f)(ls ;(mfl
placing them in an intensive, pro-social, residential environment. Step 2 1s
accomplished through the provision of substance abuse treatment at most of
the centers as part of the program. Step 3 is accomplished thmugl.l tllf’ devel-
opment of bonds with the program leaders, the use of the extensive :|()l) net-
works developed by Job Corps, and the actual e(lucati()n? and training tll.at
takes place at the Job Gorps centers. Gautreaux and Moving to Opportunity
accomplish Step 1 and Step 3 simultaneously (women with'ob\'l‘ou§ §u|)st;mce.
abuse problems are not eligible for the program) by moving families out of
the inner city and into the suburbs; crime is less attractive because the net-
works of offenders are less dense. Mentoring was found to be the most
important part of the Quantum Opportunities Program - perhaps bcczm.se it
provided students with an older role model who could help them redu;ect
their attention towards school and away {rom less “productive” alternatives
(Step 3). .

The preponderance of individual-level programs in the above egamples is
not a coincidence. Implementation of programs at the community level is
almost by definition difficult (see Chapter 5). The community-level program
that is closest to this logic, Weed and Seed, has had difficulty implementing
the Seed (which includes job training) part of the program systematically.
Detaching a community from crime without providing alternatives is unlikely
to be effective, and will probably antagonize Jocalyesidents.

One reason that implementing programs at the community level is more
difficult than implementing programs for individuals is simply scale. Tt is
always easier to affect change with one person rather than 1,000 peqple. But
we do not believe that the problem is just one of scale. It is also possible that
at the community level the process is not linear. In other words, one c;l'nnot
expect to reconnect people to legal work one at a time until Lh.e majority of
people in the community are focused on work rather than crime or other
enterprises. Perhaps, instead, it is necessary to create large-sgflle change
before people are willing to tackle the types of changes these different pro-
grams will inevitably inspire. This problem is a natural result Of.th(‘, type of
neighborhood effects discussed above. Since what your neighbors do
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matters, policymakers might need o get substantial numbers of people
moving together, in order to allow them to support one another. This con-
clusion is the basis for the US Departinent of Labor (1995) 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 ncighborhood are influenced by the positive actions of their peers”
(p.63).

The Youth Opportunity Act is the Department of Labor’s response to that
cliarge. The goal is to saturate low-income, high crime communities with
educational, employment and training programs aimed at 16-24 year old
out-of-school youth. The level of funding is impressive ($250 million a year
targeted at 42 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 (see Table 6.2).
An audit of the process at the three pilot sites, however, showed that imple-
menting intensive programs in highly disadvantaged areas can be a very diffi-
cult process, a lesson learned earlier in the Community Block Grant Program
and Weed and Seed (Office of Inspector General, 2000).

One final caveat about community-level programs seems worthwhile. The
very programs that are the most successful at the individual level may be
harmful at the community level. Programs like Gautreaux and Job Corps
which take people out of the community at least temporarily also paradoxically
may worsen the situation of those who remain, since the movers are likely to be
among the more forward looking adults in these fragile inner-city communi-
tics. Similarly, programs like reverse commuting, though they may bring
important bencfits for individuals, may exacerbate problems if the long com-
mutes reduce still further the extent of adult supervision of children that is
such an important component of effective community. This of course suggests
the attractions of the converse, bringing some middle-class households back
into the neighborhoods that are so devastated. But this type of strategy places
the burden on Step 1 far more than in any individual-based programs. It is
relatively easy to “detach” an individual, particularly a motivated individual,
from crime. But it is still unclear whether police have developed effective strate-
gies that can reduce crime dramatically over a long enough time to encourage
capital investment by new residents and businesses. These are the types of
questions that need to be addressed in future research.

Notes

1 The authors would like to recognize the excellent research assistance of Jennifer
Borus and Robert Apel.

2 Employment, like crime, has many dimensions. Jobs vary in wage rates, work satis-
faction and duration. Measured correlation between employment rates and crime
may be confounded by failure to measure variation in job quality adequately.

3 We focus here on employment measures rather than unemployment because in
many areas the problem is less a matter of formally defined unemployment than
low labor force participation rate. In the face of persistent unemployment, dis-
couragement may lead many to drop out even from job search.
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4 This may reflect the higher quality of post-1970 data, itsell i consequence of the
activities of the Law Enforcement Assistance Administration (as well as its sucees-
sor federal agencies) and the criminal justice system investment in computers,
among other factors.

5 Tt is difficult to classify all job training programs in terms of our programmatic
interest. For example, Job Training and Partnership Act (JTPA) Tide-lIA ($955
million in FY, 1999) is aimed at economically disadvantaged adults; some of those
adults may be involved with the criminal justice system and others may stll be
young enough to be reasonably classified as “youth,” but many may be at slight
risk of serious criminal involvement. Given the large number of other JTPA Titles
that were more directly targeted at disadvantaged youth, we did not include any
of Title-11A.

We identify the targets as offenders rather than ex-offenders because in fact what

is known is that they have committed a crime. The ex-offender status is a goal

rather than a description.

7 Note once again that the Vocational Delivery System and Supported Work pro-
grams cited above are not technicatly part of the juvenile criminal justice system.

8 Differences in release date meant that a uniform follow-up period would have
excluded significant periods of postrelease exposure for some participants.

9 JTPA is the main federal funding source for job training programs in the US.
JTPA funds a number of discrete program types including a) job search assis-
tance, b) remedial education, ¢) occupational training, d) work cxperience,
e) on-thejjob training and f) customized training for a particular employer.

10 Strictly speaking, the provision of a job is not a job training or education
program. However, many employment skills are learned on the job; employment
increases future employability.

11 Selfreport from program participants about crime involves inquiring about sensi-
tive behaviors. Official record checks of criminal histories requires information
from a different set of agencies, with different sensitivities, from those providing
the other outcome data. :

12 This result is consistent with the conclusion of Sampson and Laub (1990) who
find that the critical variable is not the job but the social bonds of the workplace,
bonds that probably are absent in a short-term subsidized work environment.

13 The reported reduction in homicide rates suggests that the control group had
extraordinarily high homicide rates compared to their peers, thus making suspect
the claimed reduction in homicides for the experimental subjects. THomicide
reductions accounted for a large share of the dollar benefits estimated in the
evaluation. On the other hand, the figure used for estimating the value of a life
for homicides was much lower than reported elsewhere in the literature; it is pos-
sible that the errors roughly cancel out.

14 In fact, the males who are in the non-residential programs are no less likely to be
arrested than the control group.

15 Massey and Denton (1993) argue that the strong desire for racial segregation has
also been an impetus for the exit of jobs.

16 The sample is different for the children and the mothers. The children come
from a sample originally composed in 1982. They were re-interviewed in 1989,
Only 59 percent of the original sample could be relocated, and most of those
relocated had moved from another location, not the location where the first
interview was done. The potential for bias exists because the harder to locate
families might vary by suburban or urban location.

17 Of course, many of the same objectives met by housing dispersal programs could
be met by encouraging gentrification of older depressed neighborhoods, though
gentrification often involves the exit of current residents.

18 Within this area, we noted the abscnce of any discussion of the role of crime in
driving business to the suburbs, or the potential crime prevention effects of new
job connections in the suburbs.
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19 In an attempt o determine what would have happened if the zones had not
existed, these surveys ask zone firms and zone managers how many of the jobs
were due directly to the incentives. It is in the self-interest of both scts of agents
to provide positive answers.

20 The surveys did provide useful insight into the elements of programs which seemed
o work best. Bostic (1996) concludes that the incentives provide only marginal
incentive for firms to locate in zoning areas. Program success in California depends
on supplementing the tax incentives with an active local government or community
effort, mainly with marketing. Wilder and Rubin (1996) conclude that places with
severe economic blight need additional assistance beyond enterprise zones, and
autonomous management of the zone is effective. Finally, Erickson and Friedman
(1991) conclude that the most successful state programs restrict the number of
zones, use a competitive award process (which pulls together local resources), and
provide significant incentives to these limited, targeted areas.

91 This result is especially interesting given that a before-and-after study by Rubin
(1990) found substantial effects in New Jersey.

99 The lack of outcome evaluations is attributed to the flexibility of the programs,
the lack of credible evidence about what would have occurred in the absence of
the program and the inability to conceptualize and measure clear outcomes at a
neighborhood level. '

23 A full 80 percent of recipients said that the loan was crucial to their activity, while
EZ incentives are typically important for 30 to 40 percent of all EZ businesses
(Wilder and Rubin, 1996).

24 Although these numbers appear to suggest that higher CDGB funding generates
improvements, this conclusion is not possible without some other comparison.
For example, there may be selection bias; better organized communities, which
are more likely to be improving economically anyway, may do better in the grant
application process.

95 Under the Uniform Crime Report, there are eight Type 1 offenses:
homicide/non-negligent manslaughter, forcible rape, robbery, assault, burglary,
larceny, motor vehicle theft, and arson.
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7 Preventing crime at places

John E. Eck!

The importance of places for prevention

Individual behavior is a product of an interaction between the person
and the setting. Most criminological theory pays attention only to the
first, asking why certain people might be more criminally inclined or less
so. This neglects the second, the important features of each setting that

help to translate criminal inclinations into action.
(Felson and Clarke, 1998, p.1)

Some locations are crime hot spots. Offenders and targets repeatedly meet
there at the same time and with little supervision. These places are the sites
for a very large proportion of crime. If we can prevent crime at these high
crime places, we then may have a substantial impact on crime. Because place
strategies are applied close to situations in which crime is likely to occur,
potential victims are more likely to use them, and offenders are more likely
to be influenced by them. In this chapter, we will see that there are a large
number of place-focused prevention tactics with evidence of effectiveness.

Place-focused strategies work in ways similar to those of hot spot police
patrols (see Chapter 8, this volume). Police hot spot patrolling and place
strategies are employed when and where they are most likely to be needed.
In fact, police hot spot patrolling is a place-focused strategy. The principle
differences between place strategies considered here and hot spot patrols are
that they are far more varied than hot spot police patrols, they can be
applied by a greater variety of people and organizations, and they usually
require little use of enforcement.

A place is a small area reserved for a narrow range of functions, often con-
trolled by a single owner, and separated from the surrounding area. By
“small” we mean that a location is smaller than a neighborhood. Often, a
person standing anywhere within a place can see or hear activities in any
other part of the place. Technology can extend these senses. Because they
are usually small and have a single owner, it is easier to control activities
within places. Places include stores, homes, apartment buildings, street
corners, subway stations and airports. There are mobile places as well, for
example buses, subways, ships and planes.

The concentration of crime at places is predicted by routine activity
theory (Cohen and Felson, 1979; Felson, 1994) and offender search theory
(Brantingham and Brantingham, 1981). Some of the original evidence for




