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UNEMPLOYMENT AND CRIME 

TUESDAY, OCTOBER 27, 1981 

HOUSE OF REPRESENTATIVES, SUBCOMMITTEE ON CRIME, 
COMMITTEE ON THE JUDICIARY, AND SUBCOMMITTEE ON 
EMPLOYMENT OPPORTUNITIES, COMMITTEE ON EDUCA
TION AND LABOR, 

Washington, D.C. 
The joint hearing met, pursuant to call, at 1:40 p.m., in room 

2237, Rayburn House Office Building, Hon. Augustus F. Hawkins 
presiding. 

Present: Representatives Hughes, Hall, Sawyer, and Fish (Sub
committee on Crime, Committee on the Judiciary); Hawkins, Weiss, 
Corrado, Jeffords, and PeGri (Subcommittee on Employment Oppor
tunities, Committee on Education and Labor). 

Staff present: Hayden W. Gregory, counsel; David Beier, assistant 
counsel; and Deborah K. Owen, associate counsel (Subcommittee on 
Crime); Susan D. Grayson, staff director; Beth Buehlmann, minority 
legislative associate (Subcommittee on Employment Opportunities). 

Mr. HAWKINS. The joint hearings of the Subcommittees on Crime 
and Employment Opportunities are called to order. 

On behalf of the Subcommittee on Employment Opportunities, I 
welcome this opportunity to conduct this hearing with Mr. Hughes 
and the other memb(:rs of the Subcommittee on Crime. 

I certainly hope there will be an even closer relationship be
tween the subcommittees because I think there are many overlap
ping areas of concern. 

The purpose of the hearings over the next 2 days is to explore 
the connection between unemployment and crime. This relation
ship exemplifies the grave social and economic costs of policies 
which perpetuate poverty and increase joblessness. 

I believe that in order to formulate intelligent and comprehen
sive national economic poficy decisions, we must be aware of the 
consequences of these decisions. 

Today we see a real danger of destructive rather than construc
tive policy changes. The administration has finally acknowledged 
that our Nation's economy is in a recession, yet the administration 
has remained insensitive to any link among the consequences of a 
recession: poverty, unemployment, and crime. 

By referring to any relationship between poverty and crime as a 
"utopian presumption," the administration appears to have aban
doned its ultimate responsibility for the negative social costs of its 
economic policies. 

The administration's stated policy deals with crime by respond
ing to the results and ignoring the causes. However, when people 

(1) 
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are denied the chance to grow and prosper because of inadequate 
economic opportunities, they can be expected to suffer and there
fore react to the stress in a way that is abnormal and unacceptable 
to the general social framework. Crime is indeed one of many out
comes. 

Based on past nonpartisan studies and reports presented before 
the Congress, I believe there is an existing and historical relation
ship between long periods of joblessness brought on by recession 
and high crime rates. Such substantial unemployment breeds frus
trations, anger, and despair. It promotes an explosive environment. 

The statements of two experts of the criminal justice system, Mr. 
Edward Levi, former Attorney General under the Ford administra
tion, and Mr. Patrick Murphy, former police commissioner of New 
York City, illustrate this tie. 

At his confirmation hearing in 1974, Mr. Levi indicated that 
when jobs are not available, when layoffs are widespread and when 
the first fired are likely to be thosp least skilled and least educated, 
hence least able to get and keep whatever work may be available, 
an increase in crime is bound to result as the jobless seek some 
way to maintain themselves and their families. 

Even though that testimony was given in 1974, those aspects of a 
recession about which Mr. Levi testiiled are just as much in evi
dence today. An existing 7.S-percent unemployment rate and an in
creasing inflation rate this past month make his comments just as 
relevant today as they were in 1974. 

When Mr. Murphy testified before a congressional body, he ob
served: 

We have allowed unemployment, the principal breeding ground for crime, to 
climb upward in tandem with the crime rate. There can be no significant long last
ing effort to reduce crime permanently without a major reduction in rates of unem
ployment. 

In spite of these studies and testimonies, there has developed a 
popular concept that making punishment severe and swift is a 
sure-fire way of eliminating high crime rates. But this approach 
only gets at those persons who commit crimes, if they are appre
hended and convicted. 

If anything, the swift and sure punishment approach will prob
ably succeed at making the potential offender improve his or her 
defenses against getting caught, since the root reason for commit
ting the crime-lack of economic alternatives-will still exist. 

I am certainly not suggesting that a full employment economy
employing all those who would want to work and who would be 
able to work-would eliminate all crime in America, but it would 
certainly alleviate the poverty and economic distress which may 
lead to criminal activity. 

[The charts follow:] 
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Mr. HAWKINS. In order to graphically illustrate the relationship 
between unemployment and crime, I refer to two charts: The first 
chart shows a similarity between the percentage changes of unem
ployment and poverty from 1971 to 1980. This chart clearly shows 
that as unemployment increased or decreased, the poverty level in 
this country had simultaneously followed the same track. 

As it is widely held that poverty is a major breeding ground for 
crime, the link between unemployment, poverty, and crime is ap
parent. 

The second chart illustrates how from 1970 to 1980, the percent
age changes in unemployment rates are very similar to the 
changes of percentage rates in violent crimes-murder, rape, ag
gravated assault-and are even more similar to changes in percent
age rates in property crimes-robbery, burglary, larceny, and auto 
thefts. 

A national policy of full employment Implies that society actively 
seeks to alter the conditions of poverty and unemployment that are 
among the causes of crime. We must pursue such a policy because, 
in the long run, it will be far less costly than building bigger and 
better jails. 

I might say it would be a good policy to pursue anyway. I have 
never heard a criminologist say reducing unemployment would in 
any way increase crime. Certainly by reducing unemployment, 
whether it did or not, in fact, it would still be moving in the proper 
direction. 

Today and tomorrow we will hear from a wide range of witnesses 
who will testify based upon their experiences on the positive effects 
employment programs have had upon the incidence of criminal ac
tivity. 'I'hose hearings will also emphasize the continuing need to 
eliminate one of the major causes of crime. 

It is my pleasure to yield to the Chairman of the Subcommittee 
on Crime of the Judiciary Committee, Mr. Hughes. 

Mr. HUGHES. Thank you, Chairman Hawkins. 
Today, in the context of these joint hearings the Crime :::lubcom

mittee continues a series of hearings that began earlier this year 
on criminal behavior. Thus far, the subcommittee has examined 
the relationship between drug abuse and crime and the changing 
patterns of criminality among youthful offenders. 

The complexity of human behavior dictates there are few abso
lute causes of certain patterns of conduct. There is, however, little 
doubt that the exclusion of certain segments of society from the 
economic mainstream produces at least a marginally greater crime 
rate. 

It has only been in the last few years that researchers and poli
cymakers have begun to look at these relationships in a more so
phisticated manner. 

The witnesses over the next 2 days will illustrate how rich their 
area is in terms of policy implications. The questions raised by the 
relationship between unemployment and crime are important and 
significant issues. 

The Federal Government has, in my judgment, an important 
leadership role to play. The Federal Government must take the ini
tiative in developing comprehensive employment strategy. In addi
tion, the Federal Government must back demonstration projects 
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that attempt to test the hypothesis of' various competing theories 
about unemployment and crime. Hopefully, through these hearings 
the subcommittees will learn more about the nature of the unem
ployment and crime problem. 

We also hope to begin to structure a more targeted approach to 
employment programs. 

Mr. Chairm~~'(" I have a Ir.ore comprehensive statement which I 
would like to have admitted as a part of the record. 

Let me tell you I am delighted we can hold hearings on this 
matter which cuts aCross our jurisdictional lines. 

I look forward to hearing from the various witnesses today. 
Mr. HAWKINS. Thank you, Mr. Hughes. 
Without objection, the statement referred to will be entered in 

the record in its entirety at this point. 
[The statement of Mr. Hughes follows:1 
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OPENING STATEMENT OF CHAIRMAN IULLIAM J. HUGHES 

before the 

SUBCOMMITTEE ON CRIME 

of the 

HOUSE COMMITTEE ON THE JUDICIARY 

and the 

. SUBCOMMITTEE ON EMPLOYMENT OPPORTUNITIES 

of the 

COMMITTEE. ON EDUCATION AND LABOR 

OCTOBER 27, 1981 

TODAY THE CRI~ffi SUBCOMMITTEE CONTINUES ~ SERIES OF HEARINGS 

THAT BEGlill EARLIER THIS YEAR ON THE CORRELATES OF CiUMINAL BEHAVIOR. 

THI:S FAR THE SUBCOMMITTEE HAS EXAMINED THE RELATIONSHIP BETWEEN DRUG 

USE AND CRIME AND THE CHANGING PATTERN OF CRIMINALITY AMONG YOUTHFUL 

OFFENDERS. IN FUTURE HEARINGS WE WILL DELVE INTO THE COMPLEX 

REI ::'.TIONSHIP BETWEEN MENTAL ILLNESS JI.ND CRIME. 

THE PRIMARY PURPOSE OF THE HEARINGS TODAY AND TOMORROW 

IS NOT TO PROVE BEYOND A REASONABLE DOUBT THE EXISTENCE OF A CAUSAL 

RELATIONSHIP BETWEEN UNEMPLOYMENT AND CRIME. NOT EVEN THE MOST 

ZEALOUS ACADEMICIAN CAN ESTABLISH AN ABSOULTE CONNECTION. ON THE 

OTHER HAND, THERE IS LITTLE QUESTION THAT THERE ~S A STATISTICAL 

CORRELA'l'IN BETWEEN 'IHE VIABILITY OF OUR ECONOMY AND THE LEVEL OF 

CRIMINAL CONDUCT. THE QUESTIONS BEFORE US TODAY INVOLVE A DISSECTION 

OF THAT CORRELATION. 

THE COMPLEXITY OF HUMAN BEHAVIOR DICTATES THAT THERE ARE 

FEW ABSOLUTE CAUSES "" CERTAIN PM7TERNS OF CONDUCT. THERE IS, HOI'/EVER, 
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LITTLE DOUBT THAT THE EXCLUSION OF CERTAIN SEGMENTS OF SOCIETY 

FROM THE ECONOMIC MAINSTREAM PRODUCES AT LEAST A MARGINALLY GREATER 

CRIME HATE. IT HAS ONLY BEEN IN THE PAST FEW YEARS THAT RESEARCHERS 

AND POLICY-MAKERS HAVP BEGUN TO LOOK AT THESE RE"ATIONSHIPS IN A 

SOPHISTICATED MANNER. THE WITNESSES BEFORE US OVER THE NEXT TWO 

DAYS WILL I;LLUSTRATE HOW RICH 'THIS AREA IS IN TERMS OF POLICY IMPLI

CATIONS. 

THERE APPEAR TO BE SEVERAL COMPETING SCHOOLS OF THOUGHT 

IN THIS AREA. ONE SCHOOL OF THOUGHT POSITS THE ASSUMPTION THAT MOST 

OFFENDERS ARE RATIONAL IN THEIR ASSESSMENT OF WHETHER TO COW1IT A 

CRIME. THESE THEORISTS DRAW FROM ECONOMICS THE VIEW THAT THE BEST 

METHOD FOR REDUCING CRI!1E IS TO INCREASE THE COST TO THE OFFENDER 
RISK OF 

IN TERMS OF INCREASED/APPREHENSION, PROSECUTION AND PUNISHMENT. 

THIS SCHOOL CLAIMS THAT THE RESULTS OF EMPLOYMENT PROGRAMS, OR OTHER 

INCREASES IN THE AVAILABILITY OF LEGITIMATE INCOME, WILL NOT 

MATERIALLY REDUCE CRIME. 

ON THE OTHER HAND SOME EXPERTS HAVE THEORIZED THAT BY 

INCREASING THE HUMAN CAPITAL OR JOB SKILLS OF POTENTIAL OFFENDERS--

THAT IS, LARGELY YOUNG UNEMPLOYED PERSONS--THERE WILL BE AN INCREASE 

IN EMPLOYMENT AND THEREBY A REDUCTION IN THE INCENTIVE TO COMMIT 

:'RIMES. THIS SCHOOL ASSUMES THAT AN INCREASE IN THE EDUCATION OR 

TRAINING LEVEL OF A PERSON CAN LEAD TO E!{PLOYMENT AND THAT THE AVAIL-

ABILITY OF LEGITIMATE INCOI1E WILL OVERCOME ANY DESIRE TO OBTAIN INCOME 

ILLEGALLY, 
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UNFORTUNATELY, THE RELATIONSHIP BETWEEN CRIME AND 

EMPLOYMENT IS NOT AS SIMPLE AS EITHER OF THE THEORIST I JUST DESCRIBED. 

FIRST, RECENT RESEARCH HAS SHOWN THAT WE MUST CONSIDER THE WHOLE 

ISSUE OF ECONOMIC VIABILITY, INCLUDING THE QUALITY OF THE JOB HELD 

BY A POTENTIAL OFFENDER. SECOND, WE MUST EXAMINE THE NATURE OF THE 

RELATIONSHIP BETWEEN EMPLOYMENT AND OFFENDERS HORE CAREFULLY ACCORD

ING TO THE TYPE OF OFFENDER AND THE TYPE OF OFFENSE. 

THESE INSIGHTS HAY PERl1IT US TO BECOHE MORE SOPHISTICATED 

IN FASHIONING A RESPONSE TO CRIME. IT HAY WELL BE THAT THE STRUCTURE 

OF THE ECONOMY SEGHEN'rS JOBS INTO TWO PARTS. IT HAY BE THAT SOME 

JOBS--CALL THEH PRIMARY JOBS--ARE vffiLL COMPENSATED, SAFE, HIGH QUALITY 

IN NATURE, AND THAT OTHER JOBS--SO-CALLED SECONDARY JOBS INVOLVE I.OW 

WAGES, POOR WORKING P4ACE CONDITIONS AND LITTLE JOB SATISFACTION. 

THIS BIFURCATION OF THE EMPLOYMENT HARKET ~!AY HAVE IMPORTANT IMPLI

CATIONS FOR FUTURE E~WLOYMENT PROGRAMS. IF, AS SOME EXPERTS SUSPECT, 

WE HAVE CREATED FEDERAL JOBS PROGRAMS THAT HAVE PRIHARILY CREATED 

JOBS OF THE SECONDARY TYPE, IT IS POSSIBLE THAT SOME OF OUR EMPLOY

MENT PROGRAMS HAVE HAD LESS CRnlE REDUCTION IMPACT THAN WOULD HAVE 

BEEN THE CASE HAD THE NEW JOBS BEEN PRlHARY IN NATURE. 

THE QUESTIONS POSED BY THE RELATIONSHIP BETWEEN UNEMPLOYMENT 

AND CRIME ARE IMPORTANT NATIO~AL ISSUES. THE FEDERAL GOVERNHENT HAS 

AN IMPORTANT LEADERSHIP ROLE TO PLAY. THE FEDERAL GOVERNI>IENi' MUST 

TAKE THE INITIATIVE IN DEVELOPING COMPREHENSIVE EMPLOYMENT STRATEGIES. 

IN ADDITION, THE FEDERAL GOVERNMENT MUST TEST DEMONSTRATION PROJECTS 

THAT ATTEMPT TO TEST THE HYPOTHESIS OF VARIOUS COMPETING THEORIES 

ABOUT UNENPLOYMENT AND CRIME. HOPEFULLY, THROUGH THESE HEARINGS 

THE SUBCOMMITTEES INVOLVED WILL LEARN MORE ABOUT THE NATURE OF 

THE UNEMPLOYMENT AND CRIME PROBLEM. WE ALSO HOPE TO BEGIN TO 

STRUCTURE A MORE TARGETED APPROACH TO EMPLOYI>!ENT PROGRAMS. 
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Mr. HAWKINS. Does any member desire to make a statement? 
Mr. SAWYER. Mr. Chairman, this is a fascinating topic. Before I 

came to Congress, which was not really all that long ago, I prac
ticed trial law almost exclusively and spent 2 years as the chief 
prosecuting attorney in an urban area. I thought that I had a fair 
acquaintance with the crime problem, really from both sides of the 
issue. 

I just assumed, very frankly, that unemployment and poverty 
were directly, causally, and demonstrably related to crime. 

I have been somewhat surprised recently to find that apparently 
that is not as axiomatic as I had assumed it was. As the Chief J us
tice noted not too long ago, our crime rate today is higher than it 
was during the depths of the Great Depression on a per capita 
basis. 

I suppose Sweden, which has kind of a one-class economy, should 
have substantially no crime, whereas, Spain and Portugal, being 
less well-to-do countries, would have exceedingly higher rates. Yet, 
this is not borne out by statistics. 

Orsagh and Witte, who are researchers in this area, noted that 
three pre-1975 studies showed statistically significant correlations 
between unemployment and crime, whereas, seven others showed 
no such correlation. 

I really am not coming here with a fixed point of view or an 
opinion. I can say very legitimately that I am intrigued by what 
appears to be a statistical and perhaps psychological difference of 
opinion. I am really here for the purpose of learning. 

I thank you. 
Mr. HAWKINS. Are there further statements? 
Mr. CORRADA. Mr. Chairman, I would like to commend the chair

men of these subcommittees for these hearings. It is a very impor
tant subject and, of course, in the case of Puerto Rico where we 
have a high level of unemployment, close to 20 percent, I may say 
we have noticed during the past few years a step increase in the 
level of crime, as well. 

Let me point out that in the rural areas where we have a very 
large degree of poverty, crime is not very high. However, in the 
urban areas, we have high poverty and the rising level of unem
ployment has gone hand-in-hand with the rise of criminal activi
ties. 

I believe that poor people, per se, are not more criminally prone 
than any other social economic sector of our society, if they are 
able to retain the basic ethical family values like those obtained in 
societies such as those of Spain and Portugal, as well as the rural 
areas in Puerto Rico where in spite of great poverty the criminal 
activity is lower. 

However, with the transformation of society from rural to indus
trialized and with the advent of the very large metropolitan and 
urban communities and the consequent loss of family values, in 
that kind of environment, unquestionably, where youngsters might 
not be subject to the parental supervisions that they would in a 
rural society and so on, then youngsters who are out of work, out 
of school, definitely can be prone to violent activity. 

I think we should look particularly into the possible relationship 
of violent activity in the large urban areas of our Nation, as well as 

92-332 0 - 83 - 2 
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Puerto Rico, because I think definitely in that instance we should 
be able to detect that kind of relationship. 

However, let me point out that I do not support the contention of 
those who state that poverty, per se, is a cause of violence because 
I know of poor people who are the most decent individuals in the 
society when they have those family values of others. 

Mr. HAWKINS. Are there other statements of members? Mr. Jef
fords. 

Mr. JEFFORDS. I have mixed feelings about these hearings. I am 
pleased that our two subcommittees are holding joint hearings, but 
I am displeased that the issue of juvenile crime and youth unem
ployment is still a major concern in our Nation. 

We all know the staggering unemployment rate for youth-over
all 19.3 percent, with unemployment rates for black and other mi
nority teenagers at 37.5 percent. 

At a time when we need to further our efforts to resolve this 
chronic problem, we are facing severe budget reductions in youth 
training programs and in programs targeted to the disadvantaged 
youth in our schools. 

Compounding the problems of youth unemployment are the fig
ures regarding youth and crime. Twenty-three percent of all ar
rests were juveniles; whereas, their proportion of the population is 
only about 14 percent. 

In 1979, juveniles accounted for about 20 percent of all violent 
crimes, 44 percent of all serious property crimes and 39 percent of 
all serious crime arrests. The peak age for arrests of juveniles for 
serious and violent crimes is 16 and 17 to 18 respectively. 

What these figures do not provide is the cost not only to society 
but the loss each of these young people experiences in what must 
be termed disenfranchisement from society. 

Rather than becoming productive members of society, many of 
our youth are becoming dependent on the Government, incarcerat
ed or, worse yet, they, too, are becoming the victims of crime. 

n is obvious that we cannot ignore these statistics, and the lhes 
that are represented behind the figures. The Congress must contin
ue to act in an effort to resolve these problems. 

I look forward to the comments we will hear today and tomorrow 
in these hearings, and again commend the chairmen of these two 
subcommittees for holding these hearings on such a critical issue. 

Mr. HAWKINS. I will yield to Mr. Hughes for an important 
motion. 

Mr. HUGHES. The Chair has received a request to cover this hear
ing in whole or in part by television broadcast/radio broadcast, still 
photography or other similar methods. 

In accordance with committee rule 5A, permission will be grant
ed unless there is objection. 

Mr. HAWKINS. Is there objection? If not, the other subcommittee 
involved has heretofore given permission. 

Any further comment? Mr. Weiss. 
Mr. WEISS. Thank you very much, Mr. Chairman. 
Mr. Chairman, although I think all of us would agree that pover

ty certainly by itself or unemployment cannot be described as the 
sole cause of criminal behavior and that not everyone who is unem-
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ployed or poverty-ridden, in fact, is known to engage in criminal 
behavior. 

As one who represents an urban district which has a great deal 
of poverty and a great deal of criminal behavior, I think it goes 
without saying that the larger the incidence of poverty and unem
ployment, as can be observed in my district and my city, the great
er the likelihood of criminal behavior, both violent and property in 
nature. 

It seems to me at this time when the levels of unemployment are 
going up the administration's policy of cutting back on all of the 
social items, including educational and training program is simply 
a prescription for disaster. 

Mr. HAWKINS. Are there further comments? 
We will proceed with the witnesses. 
The first witness is Hon. William Donald Schaefer, mayor of the 

city of Baltimore. 
Mr. Mayor, we welcome you to this hearing. You are not a 

stranger, certainly, to the Subcommittee on Employment Opportu
nities. I don't know whether you have appeared before the Subcom
mittee on Crime but you certainly have been a principal contribu
tor to the development of various policies and programs and we are 
delighted to have you as the lead-off witness in this joint hearing. 

TESTIMONY OF WILLIAM DONALD SCHAEFER, MAYOR, CITY OF 
BALTIMORE, MARYI"AND, ACCOMPANIED BY: HILBERT STAN
LEY, DIRECTOR, HUMAN DEVELOPMENT RELATIONS; TOMMIE 
JACKSON, COORDINATOR, CRIMINAL JUSTICE: PAUL SHURICK, 
MANPOWER ADMINISTRATION, AND LAURA DEKOVEN 
WAXMAN, U.S. CONFERENCE OF MAYORS 

Mayor SCHAEFER. Thank you, Mr. Chairman, and members of the 
committee. 

I would like to introduce, if I may, very briefly, the people I have 
with me. Hilbert Stanley, director of Human Services for Balti
more; Tommie Jackson, the coordinator for Criminal Justice; Paul 
Shurick, working on some charts for us, from Manpower, and 
Laura Waxman from the U.S. Conference of Mayors. 

First of all, let me commend you because I think the fact that 
two subcommittees on crime and employment meeting together is 
very important. I see a corollary between crime and unemploy
ment. 

There is so much to say, and I have been cautioned I have to be 
brief which puts me at a disadvantage because I think that I 
shouldn't be rushed and if you would let me know when my time is 
up, let me come back again if I have talked too long. 

I am worried over this problem of unemployment and crime in 
our cities because it can destroy cities. I repeat, it can destroy cities 
like Baltimore. 

Now, Baltimore has made tremendous progress in the last 10 
years and we have made it, as I have said so many times, because 
of the assistance that we receive from you, the Federal Govern
ment, in your programs that have helped us with the deve10pment 
in the neighborhoods, with the development of our downtown :;.rea, 
and no matter where I go I start off by commending the Federal 
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Government. But Baltimore could not have made the progress 
without the assistance, the second is the State, the third is the city, 
and our people who work so hard. 

I would like to just start off before what I have really prepared 
to say, that I listened to a young mayor one time by the name of 
Tommy Delasandro and I learned from all of the great mayors of 
the city of Baltimore, old Tommy and young Tommy and the rest 
of them. 

Young Tommy said to me, if you put money in the pocket of a 
person you have less trouble and less crime. 

I listened to him. That was almost 14 years ago. 'I'hat sentence 
never left me and I believe that. Give a person some money, give 
them a job and you have less problems, and I believe it. 

I also think about a family. I was talking about a young reporter 
back there and I said to him, "Suppose you lost your job and you 
are a family man and you were supporting your wife and your chil
dren and your mother, whoever it might be, and you are out of em
ployment, you can't go on welfare, there is no welfare for you, 
what are you going to do?" 

Two things you can do. One, you can abandon the family and 
just get out. Go to California, go wherever it might be, just get out 
and forget it and let them fend for themselves. 

The second thing, you are going to do something and the some
thing might mean you go on the street to take care of the family 
and on the street means getting some money or some way to take 
care of the family by criminal means or whatever means it might 
be. That happens. I worry about that. 

Then I listen to the Congressmen talk about poverty. You know 
the expectations in the people of America are great, are very high, 
and sometimes maybe we have built their expectations so high that 
people see people having something and they don't have anything 
and there can be an entirely different attitude, and people who 
have really lived in poverty for many, many years worry about 
that. 

Coming over here I said, what am I gong to say to this committee 
that is startling? There is nothing that I can tell you that you 
haven't heard. There is nothing I am going to be able to tell you. I 
think everyone is looking for what you might say is a quick solu
tion to a very serious problem. I am not going to give you the 
answer. I can't. I can give you some suggestions. 

There is one thing that is happening. There is more ink, there is 
more emphasis on crime than ever before. I can't pick up a news
paper that doesn't show a violent murder on the front page. I can't 
read the second page where there isn't more about crime. I worry 
about percentage of crime and fear of crime. 

People in the city of Baltimore, because they read of crime con
tinually, are worried over crime. 

Then we look at statistics in the city of Baltimore. Each time, 
each quarter I wait for the police commissioner to come out with 
statistics because I know what the impact will be. 

If the statistics say crime is up, we have a depressed city. If all of 
a sudden we have reduced crime by 10, 15, or 50 percent, people 
say things are involved, crime is over, we don't have to worry any 
more. 
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But the basic problems of unemployment and all the rest of the 
problems are still there and I am assured by the commissioner that 
our crime statistics will be less the next quarter but the quarter 
after that they may go up again and I worry about that. 

One of the things I think we have to do is all stop, reevaluate 
what we are going to do and step off a course and all go together. 

Who is responsible? Am I responsible? Is the mayor responsible? 
If I am, then somebody has to provide me wih the resources or 
means to be able to say, "This is the way I want to go." Is it the 
State that is responsible, is it Governor Hughes who is responsible? 
If it is, he must be given the resources. I have got to get in line, 
everyone has to get in line, we have to follow some course. 

Is it the Federal Government's responsibility? I think you have a 
great sense of responsibility in order to help us with crime. OK, 
come up with the policies and the things you think we should do 
and let's get in line and let's move and that is the thing I hope to 
do. 

Again before I get to what I am prepared to say, what are we 
going to try to do? First, what are we going to do to prevent crime? 
How do you get the neighborhoods to get together and say, "OK, 
the police department of Baltimore is not the sole responsibility to 
prevent crime. Everyone must be involved and everyone has heard 
this time after time. But there has to be a greater emphasis on 
things called police community relations councils where the police 
and the people work together. 

Attack unemployment. I can't do that. That is something that is 
so very important. How can I stimulate the economy? How can I 
say to Congress, you have got to give me more job training pro
grams, you have to give me more money so we can employ people? 

A dropout from school. I know from my own personal observa
tion, having been in office for quite a few years, maybe a long time, 
where a person who drops out of school starts off with two strikes 
against him. He starts off with two strikes in t .... ying to compete for 
a job. If he starts off with two strikes he only has a few courses of 
action to take. Take the incorrigibles off the street. We can't put 
the same people back on the street again that have just committed 
the rapes, robberies, and murders, and that is what is happening 
because of the jam-up in the criminal justice system . 

... L\nd then after :you do get cut of the penal instittltionsj be able to 
provide a job for a person who gets out. 

Suppose you committed a crime and they dumped you out on the 
street, untrained, with no place to go, with no hope of any job op
portunity? What would happen? Where do you go? What I am 
going to try to propose somewhere in this prepared text is a way to 
take care of the people when they are out. 

Halfway houses are fine and all the rest but there must be some 
way to provide a job and I suggest that is one of the things we can 
do. And then the last thing I suggest before I get on with what I 
want to say is I think we all have to get on the same wavelength. 
You have to tel! me what you want me to do as mayor. 

I can make suggestions to you as mayor as to what I think 
should be done. We must all get together and try to approach the 
problem of crime. 
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In the past years I have come to Washington many times to tell 
you and your colleagues in the Senate that, not to criticize what 
you are doing but to tell you w'hat the impacts of cuts on the Fed
eral budget would have on American cities, especially cities like 
Baltimore who have turned the corner and are recovering from 
years of neglect. 

Baltimore has made great progress, as I have said, because of 
your help. Many of the programs that you passed did help cities 
like Baltimore and the people in the cities. Now we have to elimi
nate some of those programs that are federally and locally funded. 

We also have to cut back on some very important services that 
we have and we have to make some decisions on who gets what in 
Baltimore. But there is one problem affecting every single commu
nity in America that we cannot ignore and that is the problem of 
crime. 

There is nothing mc>re serious, more harmful, more frightening 
than violent crime and all of us have a commitment to the people 
to protect them from the acts of the criminal. 

Crime is not an isolated act of just a few individuals. It happens 
everywhere and it hurts everyone. Crime moves out of the poor 
communities into affluent communities and it is not confined to 
the criminal element feeding on the poor even though that is a se
rious problem. 

Cuts in the Federal job training program, a reduction in public 
assistance and food stamps and a lack of new entry-level job oppor
tunities means more people than ever will not have a chance to 
better themselves or support or care for their families. Without a 
reliable source of income many will go to a life of crime to survive. 

Three choices: unemployment compensation, welfare, or the 
street, and those are the three choices. 

Unfortunately, budget cuts could mean that we actually spend 
less money in fighting crime in the future than we have done in 
the past. We will have to come up with i:lew ways to hold crime 
down and we have to develop new ways of attacking the causes of 
crime and prevent it from happelning. 

The Sunday paper recently ran an article that scares you. It was 
a survey of what people in Baltimore City, Baltimore County, and 
Howard County feel about the streets. 

How do you feel? Very safe: 13 percent in Baltimore City, 23 per
cent in Baltimore County. Reasonably safe: 31 percent in Baltimore 
City, 39 percent in Baltimore County. 

A little quote. "A girl has a job over in one part of our city, 
trying to get home. She is trying to find a cab to take her home. 
Her story is, "For her it wasn't merely a deception of crime was 
the worst problem but a sinking feeling she has that the wrong 
people, good, innocent people are being stampeded by the persis
tence of crime into the economy with other forms of basic forms of 
survival." 

"Oh, no, Miss," stated the cabbie as he pulled over to offer a ride. 
"I don't go out into that neighborhood," and he drove off and she 
tried to understand. Cab drivers in tough neighborhoods are robbed 
and killed. She went to another cab. But you don't understand. I 
am standing on a corner trying to get home from my job to where I 
live. 
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I thought that was a very interesting quote because that can 
happen. A person with a job can't go back into certain neighbor
hoods at night. Cabs won't take them there. 

The Attorney General recently said fighting crime is a top prior" 
ity of the administration but you have to do it with less Federal 
help. 

The question is who will supply the aid, who will supply the re
sources to fight crime or find a solution? I do not happen to think 
that you can reduce funds or help through an area of need like 
Baltimore and expect them 0 pick up the slack. 

If the people have money, if they have jobs, I think the problem 
would be less. 

Fighting crime is expensive. It is expensive but it involves more 
than just building new prisons and hiring more policemen. It is ex
pensive but it gives a strong commitment by the Federal, State, 
and local governments to work with the private sector to reduce 
the need for turning to crime. 

One of the major causes of crime today is unemployment. There 
is strong evidence to show that increased unemployment and in
creased crime go hand-in-hand. 

A study was prepared by the Joint Economic Committee of Con
gress by Dr. Harvey Brenner of Johns Hopkins University that de
scribed the social cost of unemployment in terms of crime, mental 
health, and physical health and over a 35-year period of 1 percent 
rise in unemployment resulted in a 4-percent increase in State 
prison admissions and a 5.7 percent increase in homicides. 

I believe a national policy or program that decreases unemploy
ment will also decrease crime. 

Some of these statistics I don't like to brag about. I am a positive 
person when it comes to Baltimore. I happen to think it is the 
greatest city in the United States. I know all of you think your 
cities are greater than mine but let me live in my little world of 
dreams. I think we have a great city but I have to tell you, Balti
more, 43,000 unemployed, 25,000 unemployed minority youths; 
200,000 functionally illiterate; 143,000 public assistance recipients; 
7,000 to 10,000 school dropouts; 79,000 poor elderly. 

Now you say, why in Baltimore City? Why in Baltimore City 
when right beside you you have an affluent county where there is 
very little unemployment, where the tax rate is very low and the 
reason, the poor, the deprived and all the rest are confined to the 
city and kept in the cities and so long as we have the resources to 
take care of them, that is OK, but when you pull the resources 
away from us and do not give us a way to take care of people, that 
is wrong. 

It would be very easy if all of you could decree that 10 percent of 
the poor of Baltimore City will be taken care of by Baltimore 
County, 10 percent by Howard County, 10 percent by Anne Arun
del County, counties that can afford to take care of the poor. 

You know that is politically impossible. If we are going to be the 
repository for the poor, disadvantaged, and unemployed, we need 
the help and resources to do it. 

As crime goes up cities must respond with increased police, fire, 
and medical protection but every police officer we hire costs the 
taxpayer about $21,000 a year. 
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The proposed cuts in general revenue sharing would force me to 
cut back even more on other vital services just to maintain an ade
quate police and fire protection. 

Let me tell you what we are beginning to do in the city of Balti
more in order to keep a tax rate that is the highest in the State at 
$6.00. We have said to everyone in our city government, we have 
said one thing: Take this year's budget, keep all the inflation, also 
any wage increase you absorb, and then be prepared to reduce your 
budget by 12 percent in the event Congress cuts the budget further. 
And we have given three priorities to our city: fire, police, and edu
cation, and every other budget will absorb that decrease in the 
budget. That is very difficult for them to do. 

The hidden costs of crime are just as important. Last year van
dalism cost the taxpayers over $5 million and we started an anti
vandalism program in the city of Baltimore. 

The criminal justice system we all know is overloaded. The court 
calendar is jammed, prisons are crowded and crime goes up and 
the system must either let criminals go to the streets or send them 
to jail where rehabilitation is costly or difficult. It costs about 
$13,000 a year to keep someone in jail and we get nothing from it. 
Wouldn't it be nice to employ that man even at $12,000 a year in a 
productive job? 

You have asked me to come here today and talk about what can 
be done to ease the problem of unemployment and crime in the 
cities. First, there is no simple solution to the problems of crime. 
We need to attack unemployment and put idle Americans back to 
work and that is the first priority. Unfortunately, most unem
ployed Americans lack skills necessary to find a job today. 

We must take the responsibility for making these people employ
able and helping them find a job. 

The private sector cannot be expected to hire all the uneducated 
and unskilled until the economy turns around and more jobs are 
created and then we must try to help the unemployed. 

Let me just digress a second. I had four new people appear before 
me, four businessmen, to be appointed to a commission, and I said, 
"I just want to test you with a question, the four of you. I want you 
all to hire five additional people in your employment." 

They weren't gigantic, it wasn't General Electric or General 
Motors, they were small businessmen. 

"Take five people and put them on." They looked at me. I said, 
"Take four, take three, take two, take one." 

They said, "Do you know what you are trying to ask us to do, 
you have either lost your mind or you are going to bankrupt us. 
We can't do it right now. It is impossible. We would like to help 
you. We can't do it." 

You can't expect the private sector to pick up immediately all 
the people who are unemployed who have been laid off and are out 
of jobs as a result of things we have done in the city. They can't do 
it. If they could do it they would have done it. 

I am not critical of our business community because I have re
ceived more cooperation from our business community, I think, 
than any other mayor in the United States. We started Blue Chip 
Inn. One industry picked up the weatherization program. They are 
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giving us $52,000, nine jobs. But we had maybe 50 jobs in that pro
gram. They picked up nine. So there is 41 that we lost. 

We have excellent training programs and they work and I feel 
that Federal employment and training program~ are an investment 
in human capital. For example, every dollar spent by the Federal 
Government on a CETA on-the-job training, returns $2.28 back to 
the taxpayers through lower welfare benefits and reduced crime. 

Last year over 11,000 people in Baltimore got unsubsidized jobs 
because of the CETA program. So as these programs were cut we 
c~n expect a hidden cost of higher welfare and increased crime to 
rise. 

My first priority then would be to put unemployed pl'ople back to 
work. And I just said the private sector cannot be expected to pick 
up all the unemployed. 

There is another serious problem that we have to address, the 
problem of school dropouts. What lies ahead for the 10,000 high 
school youngsters who dropped out Jf school in Baltimore each 
year? These kids will soon find that no one wants to hire them if 
they are unemployed or unskilled and they will join the ranks of 
unemployed tax users rather than taxpayers, and many of them, I 
think, will turn to crime, and we all know that juvenile crime is 
serious. 

We must encourage: youths to stay in school. We can lower the 
dropout rate by setting up programs that demonstrate the differ
ence between schcol and work. They work with private business
men to develop part-time afterschool jobs for high school students 
before they drop out. 

We must also reach those who have already quit school through 
alternative education programs and skill training courses to give 
them the skills they need to find a job. And then after the kids 
graduate there has to be at least some hope that they will be able 
to get a job and not join the ranks of the unemployed and that is 
important, and youngsters who see their parents who do not have a 
job and see that they have little chance to get a job, it is a little 
difficult at times to tell them how important it is today in school. 

I have seen training programs work and I know what it means to 
an unemployed person. I have seen training programs put over 
10,000 Baltimore residents to work every year. People lacking skills 
to get even a job are now taxpayers. 

These programs have kept people off the streets and put them to 
work in Baltimore. 

Baltimore was chosen to operate a youth incentive entitlement 
program in 1978. That was to guarantee a part-time job during the 
school year and a full-time job during the summer to all eligible 
high school students who agreed to remain in school or to resume 
school or to maintain a certain average and we were able to show 
that that program was a success by decreasing the dropout rate, by 
increa1?i.ng the employment rate and by working with employees, 
working with these kids. 

Another program aimed at keeping kids in school is the 6-week 
Baltimore summer workshop program. Each year low-income 
youths are given wages with public and nonprofit employers during 
summer vacation and each year 95 percent of all enrollees re-
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turned to school but the budget cuts have cut this program in half 
in the last 2 years from 16,000 to 18,000 in 1982. 

These programs and others like them have helped thousands of 
youths get an education and a job. But what about unemployed 
people who are not reached by these programs who are in need of 
job training? Other training programs offered comprehensive serv
ice to economically disadvantaged youths and adults. 

Such programs as clerical skills, weatherization, home mainte
nance, automobile mechanic, carpenter skills, to previously un
skilled people. 

Through another program, adult offenders in Baltimore can get 
basic work orientation and job training. Our correctional intake 
center is the last chance many criminals have to make a new life 
when they return to the community. Three out of four offenders 
are either working, finishing their education or learning a skill and 
this program is also threatened. 

I propose that we provide money so that every person leaving a 
penal institution who wants to work has a job paying at least a sti
pend for 6 months and during that time we will work with him to 
continue either his education or try to find him a job. 

We have the knowledge, we have the tools. We need the funds. I 
could show you that the programs we talked about, today, can 
reduce school dropouts, can employ unemployed youths and adults 
and keep them off the streets and in short, these programs can 
help wip'e out the high urban crime rate and unemployment. 

I can t tell you what to do. I can only suggest some of the im
pacts that some of the programs have had on the positive side, 
some of the impacts we will have when we lose the programs on 
the negative side and I am here just to explain the impact. 

We need a continual commitment by the Federal, State and local 
gOvernments to use the proven employment and training network 
to full capacity. 

I understand the President's need to reduce the Federal budget 
but until the eCO!10my rec:overs and the private sector is ready to 
respond, we need resources to fight unemployment and crime, and 
an across-the-board cut is not the answer. 

Before I came over I brought the commissioner of police in and 
said, "Chief, I am going over to speak to Congress today. What do. 
:r,ou want me to tell them with regard to reducing crime?" He said, 
'OK, my No.1 priority is drugs. Eliminate drugs. In 40 days in the 

city of Baltimore he has arrested 1,200 people involved in narcotics. 
He has confiscated 70 handguns and other instruments of crime. 
He has plans to discuss these problems with the families of the 
young people involved in drugs and he suggested mandatory jail 
sentences for drug peddlers, mandatory jail sentences for persons 
who use guns in the commission of a third crime and a strong com
mitment in community relations counseling. 

He is going to have a program where he is going to display all 
those things for the public to see. 

Now, how can I fight crime? 
First, fight crime by giving youths thinking about dropping out 

of school a part-time job. 
Second, fight crime with economic development assistance by 

UDAG, EDA and CBDG's so I can continue to bring new business 



21 

and jobs into Baltimore like the Hyatt Hotel and the Park Circle 
industrial park. 

The Hyatt Hotel gave us more taxes on that one building than 
the entire area did 5 years ago. In Hyatt Hotel's commitment to 
the city of Baltimore, they said, "We know you had a good CETA 
program. You bring the young people over to the Hyatt Hotel, 
through the CETA plogram and we will hire them and train them 
because we know you have given them the basic training in the 
first place. Hyatt hired 100 kids, 300 people totally. Of the 100 kids 
that went over, 87 qualified out of our CETA program. 

Third, I can fight crime with manpower training programs de
sjgned to make unemployed adults and school dropout" more at
tractive to employers. 

Fight crime by convincing private busine[;[;men unemployment 
and crime hurts everybody and by encouraging them to provide 
jobs for the poor. 

In short, make it worthwhile to hire a person. If you can't reduce 
the minimum wage get around it by saying, give them a stipend 
rather than a minimum wage. Now, that is very touchy for a politi
cian to say and I know it is but I am really concerned. 

Find a way to utili7.e the prisoners that we have in the pen. We 
are trying to use them through some productive ideals. Nothing 
brand new. In short, fight crime by attacking its causes before it 
happens. 

That is the end of what I have to say. I just want to thank you 
again for allowing me to come over. You obviously see that I am 
concerned. A great city on the move can be toppled over unless we 
solve the problem of unemployment. ·Unemployment is involved 
with crime and I am as positive about that as I can be. 

[The statement of Mayor Schaefer follows:] 
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TESTIMONY OF MAYOR WILLIAM DONALD SCHAEFER, 

MAYOR, CITY OF BALTIMORE, MARYLAND 

OCTOBER 27, 1981 

BEFORE THE HOUSE SUBCOMMITTEE ON CRIME 

AND THE 

HOUSE SUBCOMMITTEE ON EMPLOYMENT OPPORTUNITIES 

IN THE PAST YEAR, I HAVE COME TO WASHINGTON MANY TIMES TO TELL 

ynU AND YOUR COLLEAGUES IN THE SENATE WHAT THE NEW FEDERAL BUDGET 

CUTS WILL 00 TO AMERICAN CITIES, ESPECIALLY THOSE CITIES LIKE 

BALTIMORE THAT HAVE JUST TURNED THE CORNER AND ARE RECOVERING FROM 

YEARS OF NEGLECT. IT IS NO SECRET THAT I OPPOSE MANY OF THESE CUTS, 

BUT THE CITY OF BALTIMORE WILL SURVIVE. WE HAVE HAD TO ELIMINATE 

SOME VERY FINE PROGRAMS, BOTH FEDERALLY AND LOCALLY FUNDED. WE HAVE 

CUT BACK SOME OTHER IMPORTANT SERVICES. I HAVE HAD TO MAKE SOME 

PAINFUL DECISIONS ABOUT WHO GETS WHAT IN BALTIMORE. BUT THERE 

IS ONE PROBLEM AFFECTING EVERY SINGLE COMMUNITY AND PERSON IN AMERICA 
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IHAT I CANNOT IGNORE - fBlNf. THERE IS NOTHING MORE SERIOUS, MORE 

HARMFUL, AND MORE FRIGHTENING THAN VIOLENT CRIME. HAVE A 

COMMITMENT TO THE PEOPLE OF BAlTIMORE TO PROTECT THEM FROM ACTS 

OF CRIMINALS. BUT CRIME IS NOT THE ISOLATED ACT OF JUST A 

FEW INDIVIDUALS: IT HAPPENS EVERYWHERE AND IT HURTS EVERYONE. 

THE CUTS IN FEDERAL JOB TRAINING PROGRAMS, THE REDUCTIONS IN 

PUBLIC ASSISTANCE AND FOOD STAMP BENEFITS, AND THE LACK OF NEW ENTRY 

LEVEL PRIVATE SECTOR JOB OPPORTUNITIES MEAN THAT MORE PEOPLE THAN EVER 

WILL NOT HAVE A CHANCE TO BETTER THEMSELVES. WITHOUT A RELIABLE SOURCE 

OF INCOME, MANY MAY TURN TO A LIFE OF CRIME JUST TO SURVIVE. UN

FORTUNATELY, BUDGET CUTS MEAN THAT WE WILL ACTUALLY SPEND LESS MONEY 

FIGHTING CRIME IN THE FUTURE THAN WE HAVE IN THE PAST. BUT WE CANNOT 

GIVE UP. INSTEAD, WE WILL HAVE TO COME UP WITH NEW WAYS TO HOLD CRIME 

DOWN. WE HAVE GOT TO DEVELOP WAYS TO ATTACK THE ~ OF CRIME AND 

PREVENT IT FROM HAPPENING. 
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ATTORNEY GENERAL SMITH SAYS FIGHTING CRIME IS A rop PRIORITY 

OF THE ADMINISTRATION, BUT THAT IT WILL HAVE TO BE DONE WITH LESS 

FEDERAL HELP. FIGHTING CRIME IS EXPENSIVE. IT IS EXI :NSIVE BECAUSE IT 

INVOLVES MORF THAN JUST BUILDING NEW PRISONS AND HIRING MORE 

POLICEMEN. IT IS EXPENSIVE BECAUSE IT TAKES A STRONG COMMITMENT 

BY THE FEDERAL, STATE AND LOCAL GOVERNMENTS TO WORK WITH THE 

PRIVATE SECTOR TO REDUCE THE NEED FOR TURNING TO CRIME. 

THE NUMBER ONE CAUSE OF CRIME TODAY IS UNEMPLOYMENT. TH~RE 

IS SIRONG EVIDENCE TO SHOW THAT INCREASED UNEMPLOYMENT AND INCREASED 

CRIME GO HAND IN HAND. A STUDY WAS PREPARED FOR THE JOINT ECONOMIC 

COMMITTEE OF CONGRESS BY D .... HARVEY BRENNER OF JOHI - HOPKINS 

UNIVERSITY THAT DESCRIBES THE SOCIAL COSTS OF UNEMPLOYMENT IN TERMS 

OF CRIME, MENTAL HEALTH, AND PHYSICAL HEALTH. OVER A 35 YEAR PERIOD, 

EVERY ONE PERCENT RISE IN UNEMPLOYMENT RESULTED IN A 4% INCREASE IN 

STATE PRISON ADMISSIONS AND A 5.7% INCREASE IN HOMICIDES. CLEARLY, 

ANY NATIONAL POLICY OR PROGRAM WHICH DECREASES UNEMPLOYMENT WILL 

ALSO DECREASE CRIME. 
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AS CRIME GOES UP, CITIES MUST RESPOND WITH INCREASED POLICE. 

FIRE AND MEDICAL PROTECTION. BUT EVERY POLICE OFFICER I HIRE IN 

BALTIMORE COSTS THE TAXPAYERS MORE THAN $21,000 A YEAR. THE PROPOSED 

CUTS IN GENERAL REVENUE SHARING MAY FORCE ME TO CUT BACK EVEN MORE 

VITAL SERVICES JUST TO MAINTAIN ADEQUATE POLICE AND FIRE PROTECTION. 

eMERGENCY MEDICAL SERVICES FOR THE POOR HAVE ALREAOY BEEN REDUCED 

BY THE CUTS IN FEDERAL HEALTH GRANTS. BUT THE COSTS OF CRIME 

CONTINUE TO RISE. 

IHE HIDDEN COSTS OF CRIME ARE JUST AS lMPORTANT. LAST YEAR, 

VANDALISM COST BALTIMORE TAXPAYERS OVER $5,000,000. WE SIMPLY 

CANNOT AFFORD THESE CRIMES ANY MORE. 

THE CRIMINAL JUSTICE SYSTEM IS ALSO OVERLOADED. THE COURTS ARE 

OVERWORKED, AND OUR PRISONS ARE TOO CROWDED. AS CRIME GOES UP, THE 

SYSTEM MUST EITHER RETURN CRIMINALS TO THE STREET, OR SEND THEM TO 

JAILS WHERE REHABILITATION IS COSTLY AND DIFFICULT. IT COSTS 

$1 J,OOO A YEAR TO KEEP SOMEONE IN JAIL IN BALTIMORE _ AND THE CITY 

GETS NOTHING IN RETURN. 
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YOU HAVE ASKED ME TO COME HERE 10DAY AND TALK ABOUT WHAT CAN 

BE DONE TO EASE THE PROBLEMS OF UNEMPLOYMENT AND CRIME. FIRST OF 

ALL, THERE IS NO SINGLE SOLUTION TO CRIME. WE NEED TO ATTACK 

UNEMPLOYMENT AND PUT THOUSANDS OF IDLE AMERICANS BACK TO WORK. 

UNFORTUNATELY, MOST UNEMPLOYED PERSONS LACK THE SKILLS NECESSARY 

TO FIND AND KEEP A JOB TODAY. THAT IS WHY WE, THE ELECTED 

OFFICIALS. MUST TAKE THE RESPONSIBILITY FOR MAKING THESE PEOPLE 

EMPLOYABLE AND HELPING THEM FIND A"JOB. THE PRIVATE SECTOR 

CANNOT BE EXPECTED TO HIRE AND TRAIN ALL OF THE UN~DUCATED AND 

THE UNSKILLED. UNTIL THE ECONOMY TURNS AROUND AND MORE JOBS 

ARE CREATED, WE MUST HELP THE UNEMPLOYED. 
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FEDERAL EMPLOYMENT AND TRAINING PROGRAMS ARE AN INVESTMENT IN 

HUMAN CAPITAL. FOR EXAMPLE EVERY DOLLAR SPENT BY THE FEDERAL GOVERNMENT 

ON CETA ON-THE-JOB TRAINING RETURNS $2.28 BACK TO THE TAXPAYERS 

THROUGH LOWER WELFARE BENEFITS, HIGHER TAX REVENUES, AND REDUCED 

CRIME. LAST YEAR, OVER 11,000 PEOPLE IN BALTIMORE GOT UNSUBSIDIZED 

JOBS BECAUSE OF THE CETA PROGRAII, AT A COST OF LESS THAN $6,000 

EACH. SO AS THESE PROGRAHS ARE CUT, WE CAN EXPECT THE HIDDEN 

COSTS OF HIGHER WELFARE AND INCREASED CRIME TO RISE. THE BEST 

WAY TO PREVENT CRIME IS TO TAKE AWAY THE NEED FOR IT BY PUTTING OUR 

UNEMPLOYED TO WORK. 

92-332 0 - 83 - 3 
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WHAT ELSE CAN WE DO TO REDUCE THE PROBLEMS OF CRIME ANO 

UNEMPLOYMENT? WE HAVE TO ADDRESS THE PROBLEM OF SCHOOL DROPOUTS. 

WHAT LIES AHEAD FOR THE 10,000 HIGH SCHOOL STUDENTS WHO DROP 

OUT DF SCHOOL IN BALTIMORE EACH YEAR? THESE KIDS WILL SOON FIND 

OUT THAT NO ONE WANTS TO HIRE AN UNEDUCATED, UNSKILLED YOUTH. AS 

THESE YOUTH JOIN THE RANKS OF UNEMPLOYED TAX USERS, MANY WILL 

TURN TO CRIME. 

WE MUST ENCOURAGE YOUTHS TO STAY IN SCHOOL. WE CAN LOWER 

THE DROPOUT RATE BY DESIGNING PROGRAMS THAT DEMONSTRATE THE LINK 

BETWEEN SCHOOL AND WORK. SCHOOLS MUST WORK CLOSELY WITH EMPLOYMENT 

AND TRAINING PROGRAMS AND PRIVATE BUSINESSMEN TO PROVIDE PART-TIME 

AFTER SCHOOL JOBS TO HIGH SCHOOL STUDENTS BEFORE THEY DROPOUT. WE 

MUST ALSO REACH THOSE WHO HAVE ALREADY QUIT SCHOOL THROUGH 

ALTERNATIVE EDUCATION PROGRAMS AND SKILL TRAINING COURSES TO GIVE 

THEM THE SKILLS THEY NEED TO FIND AND KEEP A JOB. 
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1 KNOW WHAT I SAY WHEN I TALK ABOUT THESE EMPLOYMENT AND 

TRAINING PROGRAMS BECAUSE J HAVE SEEN THEM WORK. r KNOW WHAT 

THEY MEAN TO UNEMPLOYED PEOPLE. I HAVE SEEN THE CETA PROGRAM PUT 

OVER 10,000 BALTIMORE RESIDENTS TO WORK EVERY YEAR. PEOPLE THAT 

UNCE LACKED THE SKILLS AND EDUCATION TO GET EVEN ENTRY-LEVEL 

JOBS ARE NOW TAX-PAYERS. LET ME TELL YOU HOW THESE PROGRAMS 

HAVE KEPT PEOPLE OFF THE STREETS AND PUT THEM TO WORK IN BALTIMORE. 
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BALTIMORE WAS CHOSEN TO OPERATE A "YOUTH INCENTIVE ENTITLEMFNT" 

PROGRAM IN 1978 THAT r,UARANTEED A PART-lIME JOB DURING THE SCHOOL 

YEAR. AND A FULL-TIME JOB DURING THE SUMMER. TO ALL ELIGIBLE 

HIGH SCHOOL STUDENTS WHO AGREED TO MAINTAIN OR RESUME SCHOOL 

ATTENDANCE. AS LONG AS THESE STUDENTS STAYED IN SCHOOL WITH 

AVERAGE GRADES. WE PROVIDED A REAL WAGE PAYING JOB. OVER THE 

FOUR YEARS. MORE THAN 20.000 KIOS WERE EMPLOYED. OF THOSE, 

4,000 DROPOUTS FOUND THE PROMISE OF A JOB STRONG ENOUGH TO LURE THEM 

BACK TO SCHOOL. THE OTHER RESULTS WERE JUST AS ENCOURAGING. 

-THE SCHOOL DROP-OUT RATE DECREASED BY 15% IN THE 

PARTICIPATING SCHOOLS 

-YOUTH EMPLOYMENT INCREASED B5% IN A SINGLE YEAR 

-MINORITY YOUTH EMPLOYMENT IN THE PARTICIPATING SCHOOLS 

INCREASED TO THELEVEL OF WHITE YOUTH EMPLOYMENT - FROM 

24% to 54% 

-55% OF ALL JOBS WERE IN THE PRIVATE SECTOR 

THIS DEMONSTRATION DID MORE TO REDUCE THE DROP-OUT RATE IN BALTIMORE 

THAN ANY OTHE. SINGLE PROGRAM. BUT THE PROGRAM HAS BEEN ELIMINATED 

AND I NOW FACE A RISING DROPOUT PROBLEM AGAIN. 
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ANOTHER SUCCESSFUL PROGRAM AIMED AT KEEPING KIDS IN SCHOOL 

IS THE SIX WEEK "BALTIMORE SUMMER CORPS" JOB PROGRAM. EACH YEAR, 

LOW INCOME YOUTHS ARE GIVEN WAGE PAYING JOBS WITH PUBLIC AND NON-

PROFIT EMPLOYERS DURING THEIR SUMMER VACATION, AND EACH YEAR, 

95% OF ALL ENROLLEES RETURN TO SCHOOL. BUT BUDGET CUTS HAVE 

CUT THIS PROGRAM IN HALF IN LESS THAN TWO YEARS - FROM 16,000 

YOUTHS 1980 TO ABOUT 8,000 FOR 1982. 

THESE PROGRAMS, AND OTHERS LIKE THEM, HAVE HELPED THOUSANDS 

OF YOUTHS GET AN EDUCATION AND A JOB. BUT WHAT ABOUT THE 

UNEMPLOYED PEOPLE WHO ARE NOT REACHED BY THESE PROGRAMS AND 

ARE IN NEED OF OTHER JOB TRAINING. OTHER CETA TRAINING PROGRAMS 

OFFER COMPREHENSIVE SERVICES TO ECONOMICALLY DISADVANTAGED YOUTHS AND 

ADULTS. CETA OFFERS PROGRAMS IN CLERICAL SKILLS, WEATHERIZATION, 

HOME MAINTENANCE, AUTOMOBILE MECHANICS, AND CARPENTRY SKILLS 

TO PREVIOUSLY UNSKILLED PEOPLE. 
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THROUGH ANOTHER CETA PROGRAM, ADULT OFFENDERS IN BALTIMORE 

CAN GET BASIC WORK ORIENTATION AND JOB TRAINING. OUR CORRECTIONAL 

INTAKE CENTER IS THE LAST CHANCE MANY CRIMINALS HAVE TO MAKE 

A NEW LIFE WHEN THEY RETURN TO THE COMMUNITY. THREE OUR OF 

FOUR OFFENO~RS SERVED BY CORRECTIONAL INTAKE ARE EITHER WORKING, 

FINISHING THEIR EDUCATION, OR LEARNIMG A NEW SKILL. BUT THIS 

PROGRAM IS ALSO THREATENED BY THE CUTS TO CETA. SO I ASK YOU AGAIN -

WHERE WIll THEY TURN? 

AS YOU CAN SEE, lIE ALREADY KNOW Hml TO COM8AT THE CAUSES OF HIGH 

CRII~E, BUT OUR PROIlRAJIlS ARE BEING JEOPARDIZED BY CUTS TO THE FEDERAL 

BUOGET. IF YOU WILL COME TO BALTIMORE, I WILL SHOH YOU THAT THE 

PROGRAMS I HAVE TALKED ABOUT TODAY CAN REDUCE SCHOOL DROP-OUTS, CAN 

E!IPlOY UNEMPLOYED YOUTHS AND ADULTS AND KEEP THEH OFF THE STREETS -

IN SHORT, THESE PROGRAt·IS CAN HELP WIPE OUT THE PRUIARY CAUSE OF HIGH 

URBAN CRIME RATES - UNEMPLOYMENT. 
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I AM NOT HERE TO CRITIZE THE PRINCIPLES OF THE PRESIDENT'S 

ECONOMIC RECOVERY PLAN. I All HERE TO TALK ABOUT HIGH UNEMPLOYllENT 

AND CRHlE, AND WHAT WE CAN 00 TO EASE BOTH PROBLEMS. WE NEED A 

CONTINUED COr-rmMENT BY THE FEDERAL, STATE AND LOCAL GOVERNtlENTS 

TO USE THE PROVEN EMPLOY!-lENT AND TRAINING NETliORK TO ITS FULLEST 

CAPACITY. I UNDERSTAND THE PRESIDENT'S NEED TO REDUCE THE FEDER.~L 

BUDGET, BUT UNITL THE ECONOMY RECOVERS AND THE PRIVATE SECTOR IS 

ABLE TO RESPOND FULLY, WE NEED RESOURCES TO FIGHT UNE~PLOY~IENT AND 

CRIME. ACROSS THE BOARD BUDGET CUTS ARE NOT THE ANSWER. 

HOW CAN I FIGHT CRIME? I CAN FIGHT CRWE BY GIVING YOUTHS 

THINKING ABOUT DROPPING OUT OF SCHOOL A PART-TIME JOB; I C.~N FIGHT 

CRIME WITH ECONa-IIC DEVELOPMENT ASSISTANCE, LIKE UDAG, EDA, AND 

CDGB'S, SO I CAN CONTINUE TO BRING NEW BUSINESSES AND NEW JOBS 

INTO BALTIMORE - LIKE THE HYATT HOTEL AND THE PARK CIRCLE INDUSTRIAL 

PP.RK; I CAN FIGHT CRrr.1E ~!ITH ~lANPOWER TRAINING PROGRAMS DESIGNED TO 

MAKE UHEMPLOYED ADULTS AND SCHOOL DROPOUTS MORE ATTRACTIVE TO MY 

AREA EMPLOYERS; I CAN FIGHT CRHlE BY CONVINCING PRIVATE BUSINESSIIEN 

THAT UNEtfPLOYMENT AND CRIME HURTS EVERYONE AND BY ENCOURAGING THE!! 

TO PROVIDE JOBS TO POOR AND UNEMPLOYED PEOPLE: IN SHORT, I CAN 

FIGHT CRIME BY ATTACKINr, ITS CAUSES BEFORE IT HAPPENS. 
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CRIME """" WHAT ARE THE PROBLEMS? 

UNEMPLOYMENT 

, LACK OF ENTRY LEVEL, PRIVATE SECTOR JOBS, 
, CUTBACKS IN CETA JOB TRAINING, 
, REDUCED PUBLIC ASSISTANCE, 
, REDUCED FOOD STAMP BENEFITS, 

WITHOUT A RELIABLE SOURCE OF INCG"lE, 
MANY WILL TURN TO CRIME TO SURVIVE, 
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JOHNS HOPKINS STUDY SHOWS: 

AN INCREASE OF: 

UNEMPLOYMENT RATE BY L% 

TNCREASES 

HC*1ICIDE RATE BY 5.7% 

AND 

PRISON ADMISSIONS BY 4% 

RISING 
UNEMPLOYtf:NT 

RISING 
CRIME 
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AS CRIME INCREASES, SO DO OUR COSTS: 

· MORE POLICE PROTECTION -
- 1 POLICE OFFICER COSTS $21,OOOIYEAR 

· MORE FIRE & EMERGENCY MEDICAL PROTECTION 
- THREATENED BY FEIfRAl.. BUDGET CUTS 

· PROPERTY DN1A.GE -
- VANDALISM COSTS BALTIMORE $S,OOO,OOOIYEAR 
O"£RLOAlfD CRIMINAL JUSTICE SYSTEM -
- EACH CITY JAIL PRISONER COSTS $13,OOOIYEAR 
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HOW CAN' WE FIGHT CRIME? ..... . 

* BY PUTTING THE UNEMPLOYED TO WORK. 

--- BALTIMORE'S CETA PROGRAM PLACED 11,000 + JOB SEEKERS 
LAST YEAR. 
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HOW CAN WE FIGHT CRIME? ... 

* BY REDUCING THE NUMBER OF SCHOOL DROPOUTS. 

- BALTIMORE'S CETA FUNDED YOUTH INCENTIVE ENTITLEMENT PROGRAM: 
· EfilPLOYED 20 I 000 LOW-I NCO"'f YOUTH. 
· LURED 4000 DROPOUTS BACK TO SCHOOL. 
· DECREASED THE DROPOUT RATE BY 15%. 
· INCREASED YOUTH EMPLOYMENT 85% IN 1 YEAR. 
· DOUBLED MINORITY EMPLOYMENT RATES FROM 24% TO 54%. 

ELIMINATED FOR FY'82 
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HOW CAN WE FIGHT CRIME?, "'" 

* BY PROVIDING SUMMER JOBS FOR YOUTH, 

CETA FUNDED BALTIMORE SUMMER CORPS: 

, PROVIDES WORK EXPERIENCE, 
, PROVIDES NEEDED INCOME, 
. TEACHES GOOD WORK HABITS. 

SUMMER JOBS CUT 50% 
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HOW CAN WE FIGHT CRIME? "" ,. 

* BY HELPING EX-lfFENDERS, 

---- BALTIMORE'S CETA FUNII:D CORRECTIONAL INTJlJ(E PROGRfIM~ 

, PROVIDES BASIC WORK ORIENTATION, 

• PROVIDES SKILL TRAINING. 

, HELPS EX -oFFENDERS RE-ENTER THE CQ'>1MUN lTY 

FUNDING CUT BY 30% 
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WHAT DO WE SUGGEST? ....... . 

• PART-TIME JOBS FOR YOUTH. 
· ECONOMIC DEVELOPMENT PROGRAMS TO CREATE JOBS (UOAG, COBG & EDA). 
· SKILL TRAINING PRO&~AMS, 
· PRIVATE SECTOR COMMITMENT. 

FIGHT CRIME BY ATTACKING 
THE CAUSE - UNEMPLOYMENT. 
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Mr. HAWKINS. Thank you, Mr. Mayor. 
The chair will follow the 5-minute rule rather strictly in ques

tioning the witnesses because we do have an excellent turnout, and 
also ignoring seniority, or not wishing to alternate back and forth 
betw1.=len the two committees, if it is acceptable I will simply call on 
the members as they came to the hearing today, so that we will~k 
simplify it in terms of seniority in your presence this afternoon. 

At this point the chair will yield to Mr. Hughes. 
Mr. HUGHES. Thank you, Mr. Chairman. 
Permit me to commend you, Mr. Mayor. I understand you have 

been in office now since 1971 and that you bring some 26 years of 
experience to this topic. 

Even though you haven't said so, because you have been kind, 
you have suggested that the present direction is the wrong one. Is 
creating employment and reducing unemployment an essential in
gredient in combating crime, in your judgment? 

Mayor SCHAEFER. Yes. 
Mr. HUGHES. Anything that can be done which in essence pro

duces additional employment opportunities is again the right direc
tion? 

Mayor SCHAEFER. Yes, sir. 
Mr. HUGHES. You also suggested the Federal Government has a 

role to play but you haven't clearly defined that role. Do you think 
it is significant that the Federal Government has control, for in
stance, over, in many respects, interest rates? Interest rctes have a 
direct bearing upon employment opportunities and busmess fail
ures. 

Do you feel that where the Federal Government can stimulate 
economic activity, or can in fact create those times when there 
isn't very much activity, it puts an additional burden upon the Fed
eral Government to develop programs that will assist communities 
like yours? 

Mayor SCHAEFFER. I think it is absolutely essential that you do. I 
think, unfortunately, you lost sight of the very good things that 
happened with the employment programs that you had. It was very 
easy in a way-and I try not to be critical and I don't come over to 
speak critical. It is very easy to knock out programs because there 
was tremendously bad publicity about manpower. 

I have been told that we have bee:. the exception on manpower. 
We had a good program. If you have an unskHled person, a person 
who has had very little initiative as far as a job is concerned and 
you have been able to bring them along to where they no longer 
attack users as a result of proposals and you make them taxpayers, 
I think that is good. I think that is the role that you have. 

In an area of necessity like ours if you are beginning to take a 
city like ours, as I said, and you are beginning to confine most of 
the poor there, I think you owe us, to help us come up with a pro
gram to take care of the employment problem. 

I am talking about good jobs, I am not talking about just any 
type of job. A motivative job. A job where a person has an opportu
nity to make some money, where he can move on in life. 

Mr. HUGHES. First, we can look at statistics and data all we 
want. You bring forth a practical approach to the problem. If I un
derstand your testimony correctly you have made it clear that 

----------
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training and retraining programs for young people, efforts to keep 
young people in school, efforts to keep people away from idleness 
and street activity and efforts to channel people into productive 
corritlors, have a direct relationship on the crime problem. That is 
the bottom line for you. 

Mayor SCHAEFER. Congressman, you are going to say how do you 
know it. I can just ten you over the years, I have seen young people 
that we have been able to bring into programs, to keep in schools, I 
have seen them develop. 

Had we not been able to keep them in the schools there is a 
great possibility they would be the problem people of today. 

Now I could go out and bring you case history after case history 
of people. I am not saying that we were entirely successful. If you 
work with a person who has never had a job, whose family has 
never had a job, who hasn't known what the work ethic is, you 
teach them. "You have to be at work at 8:30. You know that. You 
have to work 5 days a week. You know that. You come in on 
Monday. You come in OIl Friday. You work hard." 

That takes a heck of a lot of time and effort but it is worth it 
because you are saving a lot of kids that can cost you th:it $13,000 
in the penal institutions. 

Now, I have seen it with my own eyes. I can take you over to 
Baltimore and show you some of the programs that have worked. I 
cannot talk about every city. I cannot talk about affluent cities 
that don't have this problem. I am talking about a city where you 
walk along the street. The three of us cannot walk along today that 
somebody doesn't come up and say, "I need a job." Some of them 
do it for effect but most of them really mean it. 

When you talk to a kid who comes up mad and frustrated and 
yelling at you saying, "I want a job," you can say don't bother me, 
I have enough problems of my own. But you should be able to say 
to the kid, "There is a possibility I can get you a job." He doesn't 
need a maximum wage. Just get him something to do where there 
is some reward, a little money in his pocket. 

It is basic. Some of the programs you had were great programs. 
They were not failures. 

Mr. HUGHES. Thank you, mayor. You have been most helpful. 
Mr. SAWYER. Thank you, Mr. Chairman. 
I appreciate your testimony and I appreciate the observation that 

Chairman Hughes made, that you speak from experience. The 
older I get, the more I appreciate experience. 

Years ago, we used to have a lot of condemnation going on in my 
city. We would have appraisers do a capitalization of income ap
proach, or another kind of approach. I often thought perhaps our 
leading realtor could say: "I don't know about your fancy arithme
tic, but I know I can sell this building for this much if I put it on 
the market." I would end up with more confidence in his statement 
than with all the fancy mathematics. 

Several things bother me about this. How do you reconcile the 
fact that during the last 20 to 25 years, we have had perhaps the 
greatest growth of social programs and Federal benefits to individ
uals in our history, yet, we have had a similar increase on a per 
capita rate of crime. That is one thing that bothers me. 

92- 332 a - 83 - 4 
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Mayor SCHAEFER. I guess if I knew the answer to that we would 
have the whole situation solved. I really cannot answer except 
from my own personal experience I think if you are able to provide 
jobs you will just keep the crime rate down. I just can't answer. 
Maybe Hilbert can give a better answer than 1. He is a fo:rmer 
principal, Human Services Coordinator, who worked very closely 
with kids. Maybe he can give a better answer. 

Mr. STANLEY. I don't think I have the answer, either. I believe 
there is a time we are facing now where we have to look at a co
ordinated approach to dealing with crime, with unemployment. We 
have done patchwork kinds of things and not looked at it, in my 
opinion, on a comprehensive baRis. 

I think that is a simplistic answer, but I would certainly suggest 
that might be a way to go. 

Mr. SAWYER. What the mayor says from his experience is, really, 
the point of view I basically had. It seemed to me it makes common 
sense that unemployment, poverty, and lack of opportunity, as the 
individual may see it, to get a piece of the action legitimately 
would logically be incentives to crime. 

And yet, I am troubled by what I have heard in the last 6 
months or so that seems to refute that. 

I said in my opening statement, with regard to Orsagh and 
Witte, that out of some 10 pre-1975 studies, 3 showed a statistically 
significant relationship between unemployment and crime, but 7 
showed none. These studies by very eminent people leave this in a 
kind of never, never world. 

As our various programs have grown, so also has our crime rate. 
These things bother me. I had a previous conception and now I am 
not nearly so sure. 

Mayor SCHAEFER. I think you have to weigh a practical person 
versus those theoretical statistics. From my standpoint, I would 
listen to me and wouldn't worry so much about some academic 
genius who comes up with a lot of figures. 

What I would do, I would walk some streets, I would walk some 
alleys, I would talk to some people. I would look in the eyes of 
young people and hope that they have a little hope in their minds 
that there is an opportunity for them. 

I look at a person my age who has no chance in the world for 
reemployment if they lose their present job. I am not exactly old, 
am not exactly young but there is no opportunity for me at the 
present time. There are just too many young people, too many 
people out of work. 

While I respect the theory, I would listen to a practical person 
who only knows Baltimore, not the Test of the world. If I have some 
resources, if I have some way of putting people to work who want 
to work, or that I think we have a chance of saving, I think we can 
reduce the crime rate. 

Mr. SAWYER. Anybody that can survive as long as you have as 
the mayor of a majOl dty in the United States ought to be listened 
to and probably ought not to have to worry about how he is going 
to get employment. 

Mr. HAWKINS. Mr. Weiss. 
Mr. WEISS. Mayor, what do you say to the argument that, yes, 

there are people who are going to have to suffer for the time being 
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but we have to revitalize the economy, and then that revitalized 
economy will take care of all the problems you are facing in Balti
more. 

Mayor SCHAEFER. I am asked that question every day, Mr. Weiss, 
and I am very, very touchy about it because the person who says 
we must suffer a while, they don't have to talk to anyone. They 
don't have to talk to the kids. They don't have to talk to older 
people, they don't have to talk to the underprivileged. They don't 
have to talk to the blind. They don't have to talk to these people. 

I talk to them and I can go to them and say, "Now, son, what 
you have to do is suffer." He doesn't want to hear that. He will 
say, "Mayor, this winter you better be prepared to take care of me 
vlith fuel oil. You better be prepared to take care of me with cloth
ing this winter and with food." 

Those are the things we stress right now in the city of Baltimore. 
Three things. Take care of this person to see as best we can that 
they have a. house that they can be in, relatively warm, that we 
are working on clothes. We are not the poorest city in the world. I 
don't want you to get an idea that. we are totally destroyed, but we 
are looking for clothes. 

If somebody needs some clothing or somebody needs some food 
we are prepared. 

I try to understand this. I try to understand people who tell me 
that the business community is going to pick up the slack. I can't 
ask the business community of Baltimore to hire all the people 
that are laid off. They can't do it right now. 

If I would ask them to do that-first of all, they would just say, 
thank you, it has been nice talking to you, and walk out. 

They are doing all they can. I honestly believe they are doing as 
much as they can right now. they have come up with ways to keep 
the weatherization program in operation. Come up with ways to 
keep the arson problem in operation. Come up with clothing pro
grams. I can't tell all of them to start hiring people. 

Mr. WEISS. Now, Mayor, we were told by the President and the 
administration that if we engaged in the cutbacks of various social 
programs and if we cut taxes, that a better day is coming. 

At this stage, at least at the national level there seems to be 
some questions as to whether or not that better day is coming. I 
wonder if you could tell us what the projection is in Baltimore? 

Mayor SCHAEFER. Congressman, what I have tried to do in all se
riousness is not to come over and criticize as the mayor of a major 
city. I didn't do it when the previous administration was in, I am 
not doing it now. 

All I am trying to do is to tell you what I see is the problem and 
the impact right now. I am worried for the next 12 months. I don't 
see any change to the better. I only see more unemployment. 

General Motors is cutting back in the city of Baltimore. We have 
had your help in keeping General Motors in the city of Baltimore; 
5,000 jobs with a spinoff of 10,000 jobs. If they leave that is a set
back. 

What I am trying to say is I don't see a quick pickup. People 
have to live now. They must live for the next 12 months or the 
next 18 months and I don't think anyone would mind getting a 
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little pinch but when you are pinching them to where there is 
nothing left, then I would. 

Mr. WEISS. Finally, what kind of reaction are you getting from 
the affected communities in your city after these cutbacks and 
from your own cabinet people who have to deal with those commu
nities? 

Mayor SCHAEFER. Well, Hilbert Stanley, when I told them they 
were going to cut their budget back next year-I said they are 
going to absorb all the costs, inflation and everything else-they 
don't know whether they can do it or not-well, could do it-the 
impact-I think people in the city have been very responsible, very 
realistic. 

I worry when I ride around the city, now, and see six or seven 
young black people standing on the corner, unemployed. I worry. 
They are not doing a thing, they are not hurting anything, they 
are not destroying the city, they are not doing anything but there 
is nothing for them to do. They expect us to find an answer. I don't 
like to shift the burden by continuing to say, "This happened be
cause the Federal Government cut the program." I don't want to 
do that. 

Mr. WEISS. Thank you very much. 
Mr. HAWKINS. Mr. Fish. 
Mr. FISH. Mayor Schaefer, I appreciate your testimony. I do 

think that, along with unemployment, there are several other fac
tors that have accounted for the rising crime rate, such as the 
breakdown of family ties and neighborhood stability, and the 
source of one's reputation in the community. 

I think those are equally important. In addition, there is the 
repeat offender. He makes an economic choice that crime is the 
better way. There is less risk, there is low overhead and you don't 
pay taxes. 

I appreciate what you said about crime prevention. That is the 
responsibility of law enforcement, to prevent crime. We should look 
before the fact, and not after the fact, as much as we do. 

I would be interested in the degree of community involvement in 
Baltimore in terms of house watches, and neighborhood watches. 
The crime subcommittee received testimony from other cities 
around the country on that. They have been very successful in re
ducing the rate of crime in the areas in which they are operating, 
by as much as 20 or 50 percent. 

Do you have these programs? 
Mayor SCHAEFER. We do. We have them and we are increasing 

them and setting them up. We have a police commissioner by the 
name of Bataglia who came in-an old-time policeman, I guess that 
would be the term for him, who believes in foot patrolmen. 

He recently has put on 25 additional foot patrolmen paying them 
overtime to work in the communities. There will be more disper
sion of footmen out of cars onto the streets. 

We have a Community Relations Council and I think we were 
one of the first cities in the United States to start that some time 
ago and they work very well because that is the direct line between 
the commissioner, the community, and the police and I think that 
has worked. 
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We have patrols going around the neighborhood, we have CB's, 
we have all those things. But all that is very good but it only lv.sts 
a certain length of time. Volunteerism is a great thing but it only 
lasts a certain length of time before the interest sort of wanes and 
then it goes up again. 

All the things that you have mentioned we have had and will 
continue to do and stimulate because crime prevention and neigh
borhood participation is absolutely essential. 

One thing we have to learn is it is the police who must make the 
apprehension and it is the people who must do it. 

One of the things we are finding in communities is reluctance on 
the rart of people to report a crime. They weren't involved, they 
won t do it. They were afraid of retribution or whatever it might 
be. 

I found in the city of Baltimore some months ago that changed 
where people in the community now are stepping forward, not ab
solutely in the open but they are stepping forward and reporting 
crimes. 

We have one other thing. If you report a crime there is a reward 
system put out by the merchants to take care of crime and we have 
solved many crimes with that. 

Mr. FISH. That is good news. It is one of the problems in the 
criminal justice system. The number of crimes that are unreported 
shows lack of public confidence in it. 

There is one other idea I want to talk about. On page 14 of your 
testimony, you talked about the Baltimore summer corps job pro
gram. This is where low-income youths are given wage-paying jobs. 
Public and nonprofit employers give the jobs during Sllmmer vaca
tion and 95 percent of your enrollees returned to schc." 1. This and 
some other programs were cut. 

In the city of New York, there is a partnership of the chamber's 
five bureaus. They got together and made 40,000 telephone calls 
about 15,000 summer jobs to make up for the cutback in CETA in 
the private sector. 

I think that is the type of response I would expect from the pri
vate sector at this time and I recommend it to you. 

Mayor SCHAEFER. We have asked for the help of the private 
sector for 4 years. We have the National Alliance of Businessmen 
who do this. That is an entirely separate aspect but what I worry 
about, in this summer youth program we have found one of the 
best programs we could have. The minimum wage has cut the 
amount of youngsters you can handle. 

I worry about that and that is why I say maybe you can change 
the word fl'om minimum wage to stipend so that you can accommo
date not 8,000 but the 16,000 kids that we could handle in the city 
of Baltimore. I would like to see that done. 

I know this is a touchy one. I understand the political problems 
on that but there has to be a way to take care of those kids that 
will work and they will learn for the first time because we will not 
tolerate kids who just come on to make money and don't do any
thing. If they don't work they get fired. 

They get supervised and we have learned over a long period of 
time that we know how to do it. We are already set for next year. 

Mr. FISH. Are you recommending a lower minimum wage? 
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Mayor SCHAEFER. Yes, sir. 
Mr. FISH. I think that is very important coming from you. 
Mr. HAWKINS. The chair will declare a 5-minute recess. The 

members must respond to a vote taking place in the House. 
Mr. HAWKINS. The hearing will be in order. Mayor Schaefer, we 

will try to speed things up. I know that your time is limited. Feel 
free to indicate any time you must leave. 

Mr. Corrada. 
Mr. CORRADA. Mr. Mayor, what was the number of individuals 

who lost their jobs in Baltimore under the public service employ
ment component of the CETA jobs program? 

Mayor SCHAEFER. 3,000. We were forced to layoff 3,000, almost 
within, say, 30 to 60 days. Of those 3,000, I think about a third 
were able to find employment, either in the private sector, or we 
picked them up in vacancies in the city government. 

Mr. CORRADA. How about the other two-thirds? 
Mayor SCHAEFER. I am not really sure. I think of that two-thirds, 

now another one-half of that two-thirds most likely have jobs, be
cause of training. 

Mr. CORRADA. Could you tell us if any of those were doing work 
that might have been directly or indirectly associated with crime 
prevention, or supporting services provided by the city government 
that would have the tendency of fighting crime? 

Mayor SCHAEFER. I am going to ask Tommy Jackson to tell you 
lib out th.J specific program, but we had 20, either CETA or public 
service employees directly employed in intake. That is, trying to 
divert young people from tee criminal cycle, out of the criminal 
cycle. We lost them. We could not pick them up. The city couldn't 
pick them up. They were doing work directly related to crime pre
vention in the criminal justice system. 

I think Tommy can give you a specific answer to that because 
they asked us to keep those 20 people on. 

Mr. JACKSON. We had a diversionary program we had operated 
due to the support of the Baltimore city State's Attorney's Office 
and the Juvenile Justice Administration in Baltimore City, where 
we did various diversionary programs for kids coming in who were 
perhaps first-time offenders and we tried to do neighborhood medi
ation, which was in large part successful working with them in the 
school system and in the community, having some social responsi
bility and readjustment right there in the community, and restitu
tion being made to the victim in the community where the offense 
might have occurred and moving the kids through and following 
them through the process, as opposed to putting them within the 
juvenile justice system which might entail court appearances or 
perhaps even institutionalization. 

Mr. CORRADA. Did the curtailment of the CETA program affect 
different projects in combating crime? 

Mayor SCHAEFER. Public service employment, as far as the city 
was concerned, I think, was one of the very successful parts of t.he 
CETA program. When we hired the people they were put in jobs 
that were productive. They were not make-work jobs. 

They were in nonprofit organizations, the criminal justice 
system, or any area at all. To answer your question specifically, 
yes, sir, it was. 
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Mr. CORRADA. In addition to the correlation that may exist with 
the increase in levels of employment and crime, some of the CETA 
projects and public service employment provided under the pro
gram were definitely associated with efforts to combat crime. 

I mention this, of course, because I am aware that we lost 25,000 
jobs under the public employment component of the CETA jobs 
program and I was aware, because I was familiar with that pro
gram, that many of them were being utilized in projects that were 
associated with services provided both by the State government as 
well as in large cities that were prime sponsors in efforts associated 
with crime prevention. 

I would like certainly to state that I believe that the termination 
of that program has definitely had the effect of being a setback in 
terms of efforts to prevent crime. 

I yield back the balance of my time. 
Mr. HAWKINS. Thank you. 
Mr. Jeffords. 
Mr. JEFFORDS. I have been through your Baltimore programs and 

Marian Pines and all the people in the Baltimore schools have 
done a fantastic job in this particular area and I want to compli
ment you on thp.c. What you have done over there in your time is 
amazing. That is the praise. 

The problem I have is that I wish the mayors had screamed en 
bloc, as a lot of you are screaming today, about the demise of the 
employment program be~ause to be honest with you, we have 
heard very little concern. At least I have personally, being the 
ranking member on the committee, from anyone so close to ('ETA, 
until today. I have heard some concehl expressed from the prime 
sponsors, but very little. 

I would just like to point out that in relation to public service 
employment, there was a lot of screaming during the time that was 
coming into being with regard to the need for the program, but 
notwithstanding the compliments just made, I would point out that 
is probably the reason for the demise of the whole CETA program. 

I am going to be working with the administration to try to pull 
the pieces together here and take stock in what we have but I feel 
the first thing we have to do is change the name to something 
other than CET A. 

That is the biggest problem we have right now. 
Also, I would just ask you to extend a message to the White 

House, get the mayors to extend a message to the White House, 
similar to what you have done today, to assist me in raising the 
level of concern at that level so that I can get some movement out 
of the Department of Labor, a little more enthusiasm for trying to 
do more in the youth employment area. 

Mayor SCHAEFER. I have appeared here no less than 15 times, 
talking about CETA and I must have missed you at some of the 
committee hearings, but I was the first mayor to come over and 
talk about impact. Mayors didn't want to come over because I 
guess they thought that the world was going to be OK, that things 
were going to work out or their individual cities would. 

When they found out the full impact of the budget cuts and how 
tbey affected manpower programs, they came over. They came late. 

L _____ -~ 
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I would love to bring over all of our charts. Weare known for 
charts. We are Chart City, U.S.A. We have charts on everything. 

We can show you what the impact was on the region, we can 
show you the impact on the cities, we can show you the impact of 
loss of subservice employment, CETA programs, all the way down 
the line. 

I just was talking to the reporters and unfortunately it is never 
the good things that are reported in programs. They are not the 
glamor things. It is the things that are wrong with the program 
that usually get the ink, the press and the television. 

If we could have you come over and look at what we have done 
with manpower and how we could affect the lives of young peo;>le, 
you would be amazed with a successful program. It was a success
ful program. The name CETA should be gone. It should go. I don't 
care what you call it, but you need a program involving clnploy
ment. Take the word CETA away. 

You don't have to have the full CETA program, because there 
were parts of the CETA program that we suggest may be cut out 
but don't take the whole program and end it. It ended too rapidly, 
it didn't give us a transition period to take care of people. 

We could make suggestions to the committee or to anyone, on 
cutbacks, revising parts of the program, but you need a manpower 
training program, an employment training program, a public serv
ice employment program in cities like ours. 

Mr. JEFFORDS. I agree withyou. 
Now, the next part I have to rlay, working along with our chair

man and hopefully the administration, is to take the existing fund
ing that we have left after a 60-percent cutbac:& and figure out, 
looking at what we have accomplished and where our successes 
have been-and many of them have been in your area-and figure 
out what kind of a program we should devise using those rather 
limited resources that are left, to give the best possible programs to 
the cities and to the States. 

That is what I am attempting to do now. We are trying to face 
reality and see where we go from here. I have seen what you have 
done in Baltimore and personally would give you a blank check but 
I am concerned about the problems you would have with CETA 
and other things in this area. 

Where should we apply the greater emphasis? W:1ere do we es
tablish our priorities with those limited resources? Is it the school 
dropom;, the untrained youth, the dislocated workers, or those who 
are trained but haven't the tools to find jobs? 

Where must we put the emphasis and what programs do we 
devise? What role does the State and local government have to 
play? What kind of interplay has there been between the educa
tional systems of the cities and the CETA programs? What have 
they learned from each other? 

The end result has to some day be that we have p good enough 
educational system that we don't have dropouts. I have seen some 
innovative things in the CETA program, but what interplay have 
you had with the educational system to try to get those things built 
into the educational programs so that we don't need the Federal 
programs. 
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Mayor SCHAEFER. We have interplay with the educational system 
of the city of Baltimore. Dr. Cruin has been very helpful. In all of 
the programs they have been involved. The private sector in Balti
more is becoming much more involved. They are picking up part of 
their responsibility. 

I think it is all right with you, we could have Marian prepare 
what you are saying. One of the things we need to know, however, 
is what moneys we have. What do we have to talk about? 

Mr. JEFFORDS. Some concern has been raised that there is a back
door cutback we are not even aware uf in these programs, that 
hasn't come to light yet, and that the administration has further 
cuts in mind now. ~ would like to know if that is true and if it is 
true, I would appreciate some facts and figures so I can take that 
up with the White House and with the Department of Labor. 

Mayor SCHAEFER. You can get the National League of Cities also 
involved because they have a policy. My policy may be a little dif
ferent from the National League, but they have a basic policy. We 
would be glad to prepare what we think can be done because all 
the things that you have talked about are factors. 

Business is working with us, the school system is working with 
us. 

One thing you dD need to know, however, is if you go through the 
State-and, again, I know that battle is most likely over, going 
through the States, the only thing I can say, unless somewhere in 
the legislation there are some restrictions that areas of need where 
the money is going and where the training is going, as a poli::ical 
solution, it is going to go in proportion to the number of people in 
the States. 

It is going to go to the rich and that is going to be of no benefit 
to subdivisions like ours. We will not get the preponderance that 
we need of the training-training money-and that worries me. 

That is why I would like to deal directly with the Federal Gov
ernment as far as our program is concerned. We got along fine. We 
had no problems. We were accountable, we had good programs, we 
were open to inspection, we produced. 

If you go through the States and the States have to divide it 23 
different ways, the areas of need wiIi not get the money. That is 
why I suggest not only go to block grant but have something in the 
formula that state areas of need within the States to get the pre
ponderance of assistance. 

Mr. JEFFORDS. I look forward to working with you. We passed a 
bill a year ago with great enthusiasm. I was a step ahead in the 
youth area, trying to tie programs together. This year we have 
taken a 180-degree turn on the situation. 

Many of the ideas that were involved, I would have to say to my 
own mind came from Baltimore, due to the success you have had 
over there. 

Mr. HAWKINS. Mr. Hall. 
Mr. HALL. Thank you, Mr. Chairman. 
Mr. Mayor, how much money has been channeled into Baltimore 

by the Federal Government in the past 10 years? An estimate? 
Mayor SCHAEFER. I couldn't tell you. I would say millions and 

minions, $100 million, $250 million. The ultimate question I guess 
is, has all that money been cost-effective? 
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1\1r. HALL. You say $200 or $300 million would be a fair state
ment? 

Mayor SCHAEFER. Maybe more. 
Mr. HALL. What has happened to the rate of crime in Baltimore 

during that same period of time? 
Mayor SCHAEFER. It has been up and down. It has been up, it has 

.been down. My own analysis would be that in times of high unem
ployment, crime h&s been increased. 

Mr. HALL. But during those periods of time when unemployment 
would increase, did you have the CETA program, the UDAG pro
gram, or the EDA program operating in your city? 

Mayor SCHAEFER. Sometimes, yes, sir. 
Mr. HALL. It is obvious you have had tons of money over the past 

several years-does it ever appear that maybe that is not the right 
approach, that the end result is not what it should be by using that 
kind of money? 

Mayor SCHAEFER. Congressman, that is a good justification for 
not giving us any. 

Mr. HALL. That is not the point I am trying to make. I am not 
trying to justify what has or has not been done. What I am trying 
to say, is I hear people talking about what is going to happen when 
you have some cuts in Federal aid to cities and you hear, on the 
other hand, there have been literally millions and millions of mil
lions of dollars given to these same cities and during that period of 
time there has been no appreciable reduction in crime. 

Mayor SCHAEFER. But there has been measurable increase in 
neighborhood stability, increase in the cities that 10 or 15 years 
ago were on the skids. I have here the same thing that you are 
saying. 

Mr. HALL. Why has crime increased? 
Mayor SCHAEFER. If I knew the answer, Congressman, I would 

have given it in my opening statement. The answer I am giving is 
that unemplo:vment contributes substantially to crime. 

Mr. HALL. There is no doubt about that. I think you are exactly 
right, and I agree with you. There is no one at this table who 
wants to see unemployment continue anywhere. I don't think they 
do. But I just wonder sometimes if in time we are not going to have 
to have some way developed that is better than just doling out 
money. 

You mentioned two instances a moment ago. I wrote it down. 
"You had better have heatin¥, oil for me this wint.er. You better 
have a job for me this winter. ' It would appear we have developed 
a give me mentality in all areas of the United States. Do you agree 
with that? 

Mayor SCHAEFER. Congressman, if you will let me explain. You 
judge us because I can't perform well, what I didn't mean was ev
erybody came up and said, "Mayor, you owe me, you have to put 
the oil in." I am talking about people such as unemployed senior 
citizens who have no oil. 

I am talking about a person who is in a cold, single room that 
uses a burner because he doesn't have any oil in the house. 

Now, I have talked to them. I have seen them. I have seen the 
bills. I have seen people that haven't had food. I have talked to 
them. While I may have given you a wrong impression that every-
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body walks up to me and demands, because I am in the city of Bal
timore, I should supply oil. 

I am talking about people who need it. What I was trying to put 
in the proper perspective was, we have people in the city of Balti
more in need. I am not talking about this man here. 

Mr. HALL. Did you have the same situation existing when you 
had this $200 million at your disposal? 

Mayor SCHAEFER. Yes, sir, because we couldn't divert CETA 
money to buying oil. What I am trying to say, Congressman, is that 
I didn't come down here to start criticizing the Federal Govern
ment or the Republican administration or Democratic administra
tion. 

What I have tried to ccme here and tell you is my perspective as 
a mayor. What I am trying to tell you, is that I think maybe the 
program is going too far. No question about it. Everyone hopes
and all politicians and whether we like it or not, we are all elected. 
You and I, are both elected. 

We sometimes want to give people more than we should because 
that is a good way to get elected. I understand the game. But also 
you can cut back. You don't have to stop a good program. You 
don't have to end a good program just to prove that maybe there 
was too much in the program. 

What I am saying, is that public service employees did work. 
CETA programs did work. Those programs had senior citizens 
working in the city of Baltimore. 

Mr. HALL. When you were increasing employment, you were also 
having an increase in crime. 

Mayor SCHAEFER. Not always. I said it was up and down. 
Mr. HALL. I mean I am just not sure that what we are trying to 

accomplish is the way to do it. I am not here with all the answers 
as to how to do it, but I just don't believe that some of the inner 
cities I have seen in the United States; I don't believe there is 
enough money in the Treasury to continue to put into some of 
those inner cities that will ever make them operative again. 

Mayor SCHAEFER. I am not as pessimistic but I have seen in my 
time, in the 10 years in some of the areas, I have seen them 
become viable neighborhoods. I refuse to give up and say every 
community will never make it. But I think they will if you infuse 
enough energy and if you infuse enough enthusiasm and enough 
leadership and you keep working in those communities. 

There is a chance they can survive. 
Mr. HALL. You are convincing. You are most convincing. I like to 

hear that. 
Mayor SCHAEFER. I believe it. 
Mr. HALL. But I believe there are some areas where there are 

other ways to do it other than looking for Uncle Sam to do it. That 
is my point. We may be saying the same thing in different ways. 

Mayor SCHAEFER. Do you think I get pleasure out of coming over 
here and begging, in a way, for money? Wouldn't I like to be the 
mayor of Lewiston, who could say, III will go pump out another oil 
well?" 

Mr. HALL. No, you would not want to be the mayor of Lewiston. 
There will probably be a new one tomorrow. 
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Mayor SCHAEFER. When they come up and say, "I don't know 
how to spend the money. We have too much to spend." I have 
never had that luxury. 

I refuse to believe that you can't bring a poor neighborhood back. 
Mr. HALL. There are $200 million or $250 million spent in the 

last 10 years which should show more tangible results in the reduc
tion of crime than you have indicated here today. 

Mayor SCHAEFER. Crime isn't the only problem we have had. 
Mr. HUGHES. Would the gentleman yield to me on just that 

point? 
Mr. HALL. Yes. 
Mr. HUGHES. The same statement is made several times. Let me 

just challenge what I think is a major fallacy. I have heard it with 
LEAA funding. Because crime increased, LEAA didn't work. There 
was an awful lot of waste in LEAA. I voted against it. The same 
thing happens in training programs, retraining programs and em- ,-
ployment programs. 

How do you know that if in fact we didn't have those programs 
that the incidence of crime would have been greater than they 
were? That is the fallacy of the argument. 

When you say the data showed when we pump more money into 
training and structural unemployment the crime rate still went up, 
it might have gone up astronomically if we didn't have such pro
grams in place. I think that is a fallacy is the point. 

Mr. HALL. I am sure my time has just expired. I enjoyed talking 
with you and enjoyed listening to you. I don't know that either of 
us has convinced the others. 

Mayor SCHAEFER. I want you to have the last word, but I am con
vinced of one thing: The day I give up on a neighborhood-I am not 
a total dreamer-the day I give up on a neighborhood is the day I 
should go. You can't give up. You have got to try in every neigh
borhood in the city and I can show you a city that has done some 
great things. 

Mr. HALL. I agree with you to the point that I think where we 
differ-lam not saying we have a difference-I think the area 
where we may pull apart a little is that I think at some point in 
time, Mr. Mayor, the Federal Government is going to have to take 
a back seat to local and State Governments in solving these prob
lems. 

I yield back the balance of my time. 
Mayor SCHAEFER. If you distribute the poor equally over the 

State, I would say fine. You can't confine the poor to a city like 
ours. You might say why do you keep using the word confine. 
There can be no public housing, there is no very efficient public 
housing in Baltimore County, because zoning laws won't allow it. 
There are new unemployed in the suburbs because most of them 
are in the city and they stay there. 

If you say to me, "OK, we will disburse and let everyone have an 
equal share," then I will say I will not be over asking for special 
treatment for a city like ours. That is a world of dreams. 

Mr. HALL. Do you not now have public housing in Baltimore? 
Mayor SCHAEFER. Not only do we have it, we have a waiting list 

of 40,000. 
Mr. HALL. I thought you had some zoning ordinance against it. 
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Mayor SCHAEFER. In Baltimore County. You see, the county is 
outside. In Baltimore City, we have a waiting list because we have 
good public housing and I mean public housing--

Mr. HALL. Baltimore County does not have? 
Mayor SCHAEFER. No. Very little. They don't want it. Why would 

they want it? 
Mr. HALL. That may be one of your problems. 
Mayor SCHAEFER. I can :mlve the problems of the world if I have 

the authority, but I can't do it. 
Mr. HALL. Will public opinion in Baltimore County change that? 
Mayor SCHAEFER. No. If you lived in Baltimore County with a 

tax rate of $3.25 against a tax rate of ours of $6 where we have 
one-third of the people taxpayers, one-third pay taxes that almost 
equal the services they receive and one-third being tax recipients 
you have a tough situation. 

Mr. HALL. You have got a problem. 
Thank you very much. 
Mr. HAWKINS. Mr. Petri. 
Mr. PETRI. I just want to say one thing in opening and that is 

that I am fairly new here and I go over to Baltimore on weekends 
sometimes to your beautiful Harbor Place. I am no expert on Balti
more but over the past 15 or 20 years I have had the occasion to 
drive through and stop by from time to time in your city. And the 
change that has occurred, particularly in the last 5 or 6 years, is 
absolutely remarkable. 

I have never heard citizens say they have a good mayor, but I did 
over in your town, believe it or not. I just want you to kow you are 
getting some credit from your citizens for doing a good job, at least 
on the streets. I wasn't there as a congressman; I was just bum
ming around Harbor Place. 

Mayor SCHAEFER. I would like to find that person. 
Mr. PETRI. In fact, neighborhoods are being revived in your city, 

and the climate is quite a bit better now than it was a few years 
ago. 

My question has to do with one thing that has been kind of in 
the back of my mind in connection with the phasedown of these 
programs we are talking about here today. If I recall correctly, 
many of the programs were instituted in part in reaction to riots in 
a number of cities. Not just the regular crime rate, but practically 
civil insurrection. Do you sense any possibility of that sort of thing 
recurring in this country, or is that just an idle possibility? 

Mayor SCHAEFER. I would hope that it would not reoccur. I speak 
for no other city than OUTS. I don't see it now. I think I sort of 
touched on it very lightly by saying I am concerned when I see five 
or six unemployed young people on a corner, and that is not an un
usual occurrence now. 

I would likl~ to have them doing- something. I would like to be 
able to find a way to find employment for them. I think the people 
in the cities in Baltimore have been reasonable in trying to under
stand the Federal policy. 

I don't like to talk about things that would bring about an infer
ence that I think that could happen. 

Mr . HAWKINS. Mr. Conyers. 

--- -._--
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Mr. CONYERS. I commend the chairman for this very important 
hearing. As you can tell, we respect your experience and views, 
Mayor Schaefer, and those of your associates and friends who are 
also with us. 

Let us look at a different dimension of this problem. What in 
your view is the Federal policy on full employment? What is the 
view of the State of Maryland in terms of creating jobs for all of its 
citizens, and then what is the city's philosophy or policy in that 
regard? 

How high an objective should this enjoy in yom list of priorities? 
In the end, we get down to some hard choices. I have been im

pressed with your desire not to come here to lay blame and create 
antagonisms or imply any partisanship. But the simple problem is 
that that is precisely, in the end, the kind of choices we ultimately 
have to make. 

You are talking to a dozen Members that have to choose between 
a $1.5 trillion defense buildup between now and 1985 or CETA jobs. 
We have to choose between a $700 billion tax cut or giving more 
emphasis to employment programs, or we have to either say we are 
going to balance the budget and take $37 billion out of the domes
tic programs, or we are not. 

Now, we can be as friendly and cooperative and bipartisan and 
nonantagonistic as we want, but the people who make this choice 
for the United States of America, a number of them are sitting 
right in this room. So we have got to get down to these kinds of 
problems. We have to make that determination. What is the Full 
Employment and Balanced Growth Act doing besides languishing 
on the books? Should we revise it as our Federal employment 
policy or should we say it has been made a dead letter and create 
another one. And if we create it, what should it be? 

You will get no comment out of me about CETA programs, but 
CETA programs are only a small part of an overall full employ
ment objective. And how in God's name, after the kind of testimo
ny that you have brought to this committee's attention again, can 
we be asked to even dare consider choosing between the school 
dropouts and ex-felons? 

We are all in this together. And any program that asks that we 
sacrifice one of those at the expense of the other is a criminal pro
gram. To tell ex-cons they have to wait until kids get work is con
tributing to the recidivist rate, and everybody in this room knows 
it. And to tell young kids that they have got to wait until sorueone 
who has violated the law gets a job before them is begging the 
question. They are going to be in his shoes before we can turn 
around. 

I would like you to share your views about this variety of ques
tions that I have asked. 

Mayor SCHAEFER. We have got to put in perspective the knowl
edge of a mayor. I don't know tlie full impact of international rela
tions. I want a strong America, I want an America that isn't 
threatened by Russia. I want that. But on my level, all the things 
that you talked about in employment are very improtant to me. A 
statistic was prepared for me showing 14 percent of the Federal 
budget went to social programs and when the cuts came, 68 per
cent were cut out of the social programs. I think that is a tragedy. 
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I don't think you can say you want to take care of only the 
school kids but not the felons, but you have to look at the entire 
picture. That is just a long way of saying, I think I have tried to 
bring to your attention how unemployment relates to crime. You 
have much broader knowledge of the total world situation. 

I would just hope that the pleas of a mayor from an a;oea of ne
cessity are taken into account when you make those final decisions. 

Mr. CONYERS. They are taken into account, my dear brother. We 
decided to build up the defense $1.5 trillion. We decided to cut $37 
billion out of the domestic programs, including every program you 
have complained of missing, and some more that you haven't start
ed missing yet, because we have got to corne and get those in 
budget years 1982, 1983, and 1984 or tbe defense may go over $100 
billion. 

You are not a world expert, but, Mayor Schaefer, neither is any
body in the Congress. And we all have to make these decisions. 
Now as long as Gus Hawkins and Bill Hughes have sympathetic 
mayors and citizens who tell us on the one hand we have got 
tough, complicated choices, and tell us on the other hand that what 
we are doing is horrible, but you leave us to our judgment. I can 
tell you, sir, you are going to keep on getting what you have been 
receiving, which is, simply put, more cutbacks, more reductions 
and less programs. 

If we don't get a message from you, we are going to keep believ
ing what some are saying, that we do have a mandate, or that the 
President has a mandate. It doesn't exist in Detroit, which happens 
to be in worse shape than Baltimore. It doesn't exist in Michigan, 
which happens to be in worse shape than Maryland. But somebody 
out here in the light of their experience has to tell us what to do 
besides be sympathetic about the absence of jobs and how it is 
criminalizing our citizens. 

You can't have your cake and eat it too. 
The judgment I am inviting you to share with us doesn't mean 

that you are anti-Reagan, although it could; it doesn't mean that 
you are anti-Congress, although it could; it doesn't mean you are 
sore at your delegation, although it might-but it might not. 

If you put on a scale of 1,000 all of the public shapers of policy in 
America, 2 dozen of them have been in this room during these 
hearings. We can't shuffle this thing back and forth to one an
other, talking about-I hope in your judgment we defend ourselves 
against the Soviet Union, but yet I hope you give us some more 
jobs, and at the same time I wish to balance the budget. You are 
not going to get them all. It happens to be quite patently impossi
ble. 

I want you to share what it is like making these decisions, and 
then I want to share with you the ultim,-..te responsibility that ev
eryone in the Congress has for every unem.t:loyed man, woman and 
child in Baltimore, Detroit, and the United States of America. 

Mayor SCHAEFER. That is a big job for one mayor. 
Mr. CONYERS. Well, it is a big job for one Congressman. 
Mayor SCHAEFER. You know, Congressman, I hear what you are 

saying. What you want me to say is: OK, I don't want a defense 
program, but you can't balance that against the other programs. I 
also do have the safety of our country in mind, and that is not 
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trying to bug off. I do. I worry about our country. I worry about the 
intentions of the Russians toward us. I want a safe country. I also 
think that the tax cut that you had-I got $15 more. You could 
have taken your $15 and kept it. 

Now, I don't mean that in any disrespectful way. If you could 
have put that same tax cut into job programs for the city of Balti
more and people who are unemployed, I would have a much great
er appreciation. I am human, I like more money too. I don't see the 
money being invested, I don't see it being poured back into the 
communities. So the tax cut, while it was a promise that was 
tnade-I understand that-as far as I was concerned it did not 
make that much difference to me. But if that same amount of 
money could have been utilized to put back some of the CETA pro
grams, the public service employment programs, the other pro
grams that directly affect us in cities, in areas of necessity like 
ours, I would have foregone the tax cut. 

Mr. CONYERS. Now there isn't one Member in Congress or even 
the Senate that wants us to have a weakened national security vr 
for us to be vulnerable against the Soviet Union's growing military 
strength or any other power in the world. I fully respect and ac
knowledge your legitimate concern about that. But so do we here 
have that game concern and that same burden. But somebody has 
to examine it. 

I do not happen to be an MX missile expert, but I have to vote on 
it. I don't know as a matter of engineering proficiency that the B-1 
is or is not obsolete, and I certainly couldn't recite to you what our 
overall national defense strategy is. But I can't tell you that be
cause I am not an expert, I am not in a position to make these de
mands. If you are legitimately worried about national defense, the 
next question becomes, is the $1 to $5 trillion buildup in 4 years 
really consonant with the security that you wish? I mean, it 
doesn't follow because we fling more money at a program-God 
knows, we all know better than that-that it is going to get better. 

So what I am saying to you is that we are all worried about na
tional security. Let's put that as a number one concern. But if you 
tell me it is OK to build up against the Soviet Union, stop telling 
me that we shouldn't be taking away the $37 billion, including a 
diminution from CETA. If you think it is human for everybody to 
like to get bucks in his pocket, then you can't criticize, I don't 
guess, $700 billion coming out of the U.S. Treasury, which is going 
to create a further shortfall on domestic programs. 

In other words, sir, we are all in this together. It is not unpatri
otic to want a smaller buildup. 

Now, finally-and I know, Mr. Chairman, I should stop at this 
point bcJ.t we have a question about job policies. Do you have any 
idea-and I want to tell you before you answer the question, I 
don't-what the Federal policy on full employment happens to be 
in the United States of America, or the State of Maryland, or the 
city of Baltimore? 

Mayor SCHAEFER. I don't think I quite follow what you are trying 
to do, whether you are making a statement or whether ~ou are 
trying to-what position you are trying to put me in. I don t try to 
beg off. I know I can be as tough and as outspoken. There is a dif
ference, though, in trying to have what I consider a proper perspec-
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tive on what you are attempting to do. You make the policies here 
and I follow them. 

I can only come over and I can only tell you I am worried about 
certain things and I don't think you ought to misunderstand me 
when I also say I am worried about the defense of our country. I 
don't put one or the other ahead. There has to be a balance be
tween the two. I don't think I am begging off by not coming forth 
and saying I think you have got to do this. 

You have got your role to play and I have mine. I can only tell 
you with what programs we have we will survive. We will do the 
best we can. It is a long way of saying I would like to see people 
employed in the city of Baltimore, yes. There is no question about 
it. The State of Maryland-I can't speak for the Governor. The em
ployment program of the Congress-again, it is not an attempt to 
beg off on what your problem is. You have it all in the books. 
Follow it. 

Mr. CONYERS. Thank you very much. 
Mr. HAWKINS. Mr. Mayor, I do think the record should indicate 

that over a period of several years you have testified before com
mittees. I know that you have testified before the Subcommittee on 
Employment Opportunities. You were saying the same things then 
that you are saying today. Unfortunately, many of us did not take 
the advice that was given to us, but personally I think you should 
be proud of the fact that you are one mayor of a major city who I 
think pioneered in the field. I think .your administration of the 
CETA program stands out. 

I know before the Subcommittee on Employment Opportunities, 
the current Department of Labor indicated that yours was one of 
the excellent programs. I think it is most unfortunate that regard
less of why it was done, that program, including the one in Balti
more, also, has been virtually eliminated without an alternative. 

Given all of the criticism and accepting much of it, the fact re
mains that a program, however unfortunate or however misman
aged it might have been in some instances, did operate rather suc
cessfully, and certajnly I think the experience you have given to us 
today indicates that. 

As I recall your testimony, you said for every dollar expended 
you returned $2.28. That is a very cost-effective program. It doesn't 
indicate waste or mismanagement. It shows that we were not 
throwing money at a program, but we were actually investing it 
and returning that money, according to your testimony. 

You also indicated that last year 11,000 jobseekers were placed. I 
don't know how many you will place this year without CETA, but I 
doubt very seriously it will be very many. So what you have is, in 1 
year 11,000 individuals seeking jobs replaced, without CETA, and 
depending entirely on what may happen in the job market, you 
will place, certainly, a very small percentage. I think that, again, 
indicates what you have done with an excellent program and it tes
tifies very ably for the stewardship you have given to the people of 
Baltimore. 

With that, we would like to thank you. 
Mr. HAWKINS. The next witnesses will be the National Collabora

tion for Youth panel. 

92-332 0 - 83 - 6 
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TESTIMONY OF STEVEN RORKE, EXECUTIVE DIRECTOR OF NA
TIONAL NETWORI( SERVICES FOR RUNA WA Y YOUTH & THEIR 
FAMILIES, WASHINGTON; KATHLEEN BRUHN, EXECUTIVE DI
RECTOR OF BIRMINGHAM CAMPFIRE, BIRMINGHAM, ALA.; 
WANDA CAMMACK, 17-YEAR-OLD HIGH SCHOOL SENIOR, PAR
TICIPANT IN BIRMINGHAM CAMPFIRE CAREER TRAINING AND 
PLANNING PROGRAM, BIRMINGHAM, ALA. 

Mr. RORKE. I am Steven Rorke, excutive director of the National 
Network of Runaway Youth Services. I am here today to speak on 
behalf of the National Collaboration for Youth. The national net
work is one of 13 organizations which belong to the collaboration. 
The other members include American Red Cross, Big Brothers, Big 
Sisters of America, Boys Clubs of America, Boy Scouts of America, 
Campfire, Inc., the 4-H Youth Development Program, Future 
Homemakers of America, Girls Clubs of America, Girl Scouts of 
the U.S.A., the National Board of the YMCA, the National Board 
of the YWCA, and the United Neighborhood Centers. 

Although I am not representing a city with remarkable achieve
ments in terms of neighborhood redevelopment, I do believe that 
the collaboration has a viewpoint which will be useful to these 
committees. 

We have been involved in youth employment and juvenile justice 
since the founding of many of the national collaboration agencies 
at the turn of the century. We have particularly made a contribu
tion in the area of youth development and providing youth develop
ment services from the nonprofit sector. 

Our organizations which are represented in the collaboration 
provide a variety of social, health, educational, and recreational 
services to over 3 million youth each year. We have a long and 
strong commitment to help one of the greatest resources in this 
Nation, our Nation's youth, to be able to grow and make a contri
bution to their greatest potential. 

We have a variety of issues to present to you to back up what we 
have done in juvenile justice and youth employment, and hopefully 
provide you with useful information as you deliberate on what the 
future of this Federal Government will be in relation to youth em
ployment services and juvenile justice services. 

The first person to speak to you will be Wanda Cammack. 
Wanda is from the Campfire program in Birmingham, Ala., and 
was a participant in Campfire's youth employment program. 

Ms. CAMMACK. Mr. Chairman and Members of the committee, 
my name is Wanda Cammack. I am 17, a senior in high school and 
I am a member of Campfire's youth employment and training pro
gram, Hire-a-Teen program. I was born in Anniston, Ala., and I 
lived there-it is a very small town-until my father and mother 
were separated. My mother couldn't find work there, and she and 
my brothers and sisters moved to Leeds, Ala., and there wasn't 
very much work there, the conditions there weren't good. 

Our house, it was in a poor condition. So we moved to Birming
ham, Ala., into a housing project, and the. conditions around me 
now are very bad and there are several things that go on around 
me. There is crime, killing, and dope that is being showed around 
me. I have to be very careful living there. I cannot go out on the 
street at night-in the daytime, let alone at night, because it is 
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very dangerous and, you know, people break into your house. You 
can't go anywhere. You have to leave the TV on, or the television, 
to make people think that you are at home. That is how poor the 
conditions are. 

You know there are a lot of kids that sell dope to the older 
people, and most of the kids in the project don't have a father, they 
only have one parent to depend on. And sometimes there are gangs 
from other communities who will come to my neighborhood, better 
known as Gate City, and, you know, there will be fights and they 
are not broken up by police or anything, and there has to be some
one else around there to break them up, like men from the commu
nity center. And there are a lot of pregnancies, teenage girl preg
nancies at the age of 13 and, you know, like I said, there is also a 
lot of crime. 

And I think that this crime is-it comes from depression. There 
are a lot of kids in my neighborhood. We don't have a father, we 
only have a mother to depend on, and you can't go to your mother 
and say, "I need this or I need that," because they do not have the 
money for these certain things that you need. Those people that 
live around me have been there for a long time and, as I said 
before, no one walks the street. Neither me nor my family like 
living there, because of the conditions there; they are just terrible. 

During my spare time-other kids are involved in dope, pregnan
cies, stealing, or something, but the way I spend my spare time is, I 
will come home from schoo], I will do my homework that needs to 
be done, and then I will look at TV. These things were done 1 % 
years ago, 2 yeai'S ago, and this is how I got inv01ved in this hire-a
teen program, by looking at TV. 

And I came into this program 1 % years ago, and when I joined I 
had to attend sessions, interviews on what to expect on a job, how 
to look when you go and apply for a job and things like that, and 
what has to be done on a job. And in other training sessions we 
learned how to get a social security card, what taxes are to be de
ducted, and we had other special sessions on babysitting, changing 
diapers, feeding and burping the baby, how to call him and how to 
bathe and dress the baby. 

Mr. HAWKINS. Miss Cammack, I know it is a little difficult, but 
your testimony is very helpful to us and we would like definitely 
for all of the members to hear it. They are having a few difficulties 
in trying to do so. I don't know whether the microphone is working 
as well as it should, but let's see if we can't improve the situation. 

You are doing very well. 
Ms. CAMMACK. We got tested and everything, and, you know, 

there were a lot of things we learned. And we had counseling ses
sions where we talked about what you could do after you graduated 
from high schoo], how to relate to others and work with others. We 
talked about pregnancies. They told us that-you know, I am one 
individual. There is nobody in this world like me, and r have to, 
you know, make it in life, and this program has helped me a lot. 
We learned how important it is to make a plan because it is like a 
plan to get from one point to another. First you have to determine 
where you want to go. 

r joined Hire-A-Teen and r got a job last summer. r used to 
wonder, I used to say "will I ever work". My mother was always 
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out of work. I wondered what would I do. I didn't have any plans or 
anything, and this job that I got last summer, through the Hire-A
Teen program, has taught me to be relied upon, to be responsible. 
It taught me that those kids that were there-and I had to go there 
to do these things, because they were dependent on me. That made 
me feel good. 

Most important, I have learned that I could hold a job if I had 
the chance, and second, I could be relied upon. It was like opening 
a door for me and I know I can be successful in the future. 

I learned how to handle a job, and what an employer expects 
from me, being on time and earning my pay. Working with Camp 
Fire's Hire-A-Teen helped me to make a plan for my future so I 
can get out of the housing project. I have changed my courses in 
school and I'm doing better. Some kids around me cheat on tests. I 
know better to cheat because cheating is not going to do me any 
good. I'm out there and I have only my mother to depend on, and I 
have to learn all that I can for myself. 

Before I got in this program I didn't know what I was going to 
do. I had tried to find a job but I couldn't. When you go to look for 
a job, the employers usually look at your record to see what you 
have done in school or what references do you have, what experi
ence do you have. Well, I didn't have any experience. In school I 
could not participate in cheerleading, jet-steppers and all these !; 

clubs because these things take money. This money my parents 
don't have to give to me to participate in these things. 

So that leaves us out, not only me but thousands of other kids 
like me that are left out because they don't have money to do cer
tain things. You know, when you don't have money to do some
thing and you are left out among all the other kiJs, you get de-
pressed, and depressed kids leads to crime. . 

So I think this program is serving a good purpose and I just 
think we should have this. I have learned I am good with people 
and I would like to be a counselor, maybe at a home or someplace 
where I can work with peers with problems, juvenile delinquents 
and other kids, people that have the same problems and are going 
through the same thing that I have been through. I would like to 
help them. 

I want to go to college and I hope I can qualify for a scholarship. 
I am taking typing classes in school, and if there is no way that I 
can qualify for a scholarship, I would have to work and go to 
school. But, you know, where can you get a job if you have no expe
rience? You have never worked before. The employers look back on 
what you have done and then they see you haven't done anything 
at all. There's no hope. 

But I have learned through this program that there is hope for 
me, and I know I can do something with my life. I just hope my 
little brothers and sisters and other kids that are in my situation, 
that they will become a part of this Hire-A-Teen program so that 
they can make a plan for their lives and get on with their lives. I 
hope that all other kids will become a part of a program like this. I 
think it is good to have a program like this because I really think 
it is serving a good purpose. 

Thank you. 
[The statement of Ms. Cammack follows:] 
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TESTIMONY OF 

WANDA CAMMACK, YOUTH EMPLOYMENT PARTICIPANT 

BIRMINGHAM AREA COUNCIL, CAMP FIRE, INC. 

BEFORE 

TH£ EMPLOYMENT OPPORTUNITIES SUBCOMMITTEE 
HOUSE EDucATION AND LABOR COMMITTEE 

CHAIRI~AN AUGUST HAWKINS <D-CA) 

AND 

THE CRIME SUBCOMMITTEE 
HOUSE JUDICIARY COMMITTEE 
CHAIRMAN WILLIAM HUGHES <D-NJ) 

TUESDAY, OCTOBER 27, 1981 
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CHAIRMEN, MEMBERS OF THE COMMITTEES, MY NAME IS WANDA CAMMACK. 

I AM 17, A SENIOR IN HIGH SCHOOL AND I AM A MEMBER, OF CAMP FIRE'S 

YOUTH EMPLOYMENT AND TRAINING PROGRAM CALLED "BIRE-A-TEEN". 

I WAS BORN AND LIVED IN ANNISTON, ALABAMA, A VERY SMALL TOWN, 

UNTIL MY FATHER AND MY MOTHER REPARATED. My MOTHER COULDN'T 

FIND WORK THERE SO SHE, MY BROTHERS AND SISTERS MOVED TO LEEDS 

WHEN I WAS ABOUT 10 OR II. My SISTER HAD A BABY JUST AFTER SHE 

TURNED 15 AND MY M07HER HAD TO KEEP iT WHILE MY SISTER WENT TO 

SCHOOL. My FATHER DID NOT SUPPORT US BUT MY MOTHER GOT A CHECK 

FROr; SOMEWHERE. I HAVE 7 BROTHERS AND SISTERS. WE ONLY LIVED 

IN LEEDS FOR ONE YEAR, THEN MOTHER MOVED US TO BIRMINGHAM 

BECAUSE SHE THOUGHT WE MIGHT HAVE A BETTER OPPORTUNITY AND BECAUSE 

THE ROOF HAD GOTTEN A BIG HOLE. WE MOVED INTO MARKS VILLAGE, 

WHICH IS A HOUSING PROJECT. I'VE LIVED THERE EVER SINCE. 

WE HAVE TO BE VERY CAREFUL LIVING THERE BECAUSE PEOPLE WILL' 

STEAL ANYTHING THEY CAN. IF YOU GO OFF AND DON'T LEAVE A LIGHT 

ON OR SOMETHING AND THEY KNOW YOU'RE NOT THERE, THEy'LL JUST BREAK 

IN AND TAKE EVERYTHING AND NO ONE WILL REPORT THEM FOR YOU 

BECAUSE IF YOU TELL ON THEM THE THIEVES WILL COME BACK AND GET YOU. 

NOBODY HAS JOBS AROUND US. THErSTEAL BECAUSE THEY DON'T FEEL 

THAT THEY HAVE ANY CHOICE. THERE'S A LOT OF DOPE AROUND ME. 

KIDS SELL IT "iND SO DO SOME OF THE OLDER PEOPLE. MOST OF THE KIDS 

IN THE PROJECT DON'T HAVE A FATHER. 

I 
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SOMETIMES THE GANG FROM ROSLYN HEIGHTS COMES OVER AND GETS INTO 

FIGHTS WITH THE KIDS FROM GATE CITY. THIS HAPPENED THIS 

SUMMER UNTIL THE MEN WHO RUN THE GYM BROKE IT UP. 

ONE OF MY FRIENDS IS IN THE 10TH GRADE AND HAS A BABY. HER 

GRANDMOTHER LIVES IN THE PROJECTJ SO DOES HER MOTHER. I ~ON'T 

KNOW IF SHE'LL EVER GET OUT. I KNOW A LOT OF GIRLS WHO HAVE 

BABIES. THE PROBLEM IS THEIR PARENTS NEVER TOLD THEM DIFFERENTLY 

BECAUSE THEY PROBABLY DID THE SAME THING. 

I JUST DON'T GO ANYWHE.RE OUTSIDE OF MY APARTMENT J ESPECIALLY AT 

NIGHT, BECAUSE ITS TOO DANGEROUS. I DON'T EVER WALK AROUND IN 

THE DAYTIME UNLESS I JUST ·GO TO THE STORE. 

MOST OF THE PEOPLE AROUND ME HAVE BEEN THERE FOR A LONG TIME. 

NOBODY GOES OUT IN THE WINTERTH1E, BUT IN THE SUMMERTIME YOU CAN 

HEAR PEOPLE TALKING ABOUT STEALING AND GETTING PREGNANT. 

WE DON'T LIKE LIVING THERE AND I WANT TO GET OUT AND I'M GOING 

TO GET OUT AND NOW I KNOW I CAN GET OUT. 

I HEARD ABOUT THE "HIRE-A-TEEN" PROGRAM ON TELEVISION. I WANTED 

TO BUY SOME CLOTHES. THIS WAS ABOUT A YEAR AND A HALF AGO. 

WHEN I JOINED I HAD TO ATTEND SESSIONS ON INTERVIEWS - HOW TO DRESS J 

LOOK HIM IN THE EYE J ACT LIKE YOU REALLY WANT THE JOB J BE 30 MINUTES 

EARLY, HOW TO WRITE A RESUME. THEY TAUGHT ME HOW TO KEEP A JOB BY 

COMING ON TIME; DON'T TRY TO GET OUT OF DOING SOMETHING; AND DO 
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WHAT HAD TO BE DONE WITHOUT SITTING DOWN, 

OTHER TRAINING SESSIONS WERE ON BASIC LIFE SKILLS, HOW TO GET 

A SOCIAL SECURITY CARD, WHAT TAXES WOULD BE DEDUCTED, VIE HAD 

OTHER SPECIAL SESSIONS ON BABYSITTING, CHANGING DIAPERS, FEEDING 

AND BURPIN~ A BABY, HOW TO BE CALM AND HOW TO BATHE AND DRESS 

THE·BABY, 

WE GOT TESTED ON EVERYTHING WE LEARNED, 

THEN WE HAD COUNSELING SESSIONS WHERE WE TALKED ABOUT WHAT YOU 

COULD DO AFTER HIGH SCHOOL, RELATING TO OTHERS, AND WORKING WITH 

OTHERS, WE TALKED ABOUT PREGNANCY, THEY TOLD US THAT I WAS THE 

ONLY PERSON IN THE WORLD LIKE ME, I COULD DO ANYTHING I \~ANTED TO, 

AND THAT LIFE IS WHAT I MAKE IT, WE LEARNED HOW IMPORTANT IT IS 

TO MAKE A PLAN BECAUSE IT'S LIKE A MAP TO HELP YOU GET FROM POINT 

A TO POINT B, BUT FIRST YOU HAVE TO KNOW WHERE YOU WANT TO GO, 

AFTER ALL THIS I GOT A JOB LAST SUMMER AT A DAY CARE CEN]ER, 

WORKED FROM 7:00 AM TO 3:30 PM, I FED THE BABIES, SAID GRACE, 

TOOK THEM OUTSIDE TO PLAY AND PUT THEM DOWN FOR NAPS, THEY 

DEPENDED ON ME TO BE THERE, 

HAVING THIS JOB WAS IMPORTANT TO ME, I NEEDED THE MONEY, BUT 

I ALSO LEARNED SO MUCH, 
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1) MOST IMPORTANT - I COULD HOLD A JOB IF I HAD THE CHANCE. 

2) I COULD BE RELIED UPON. IT WAS LIKE, OPENING A DOOR FOR 
ME AND I KNOW I CAN BE SUCCESSFUL IN THE FUTURE. 

3) I LEARNED HOW TO HANDLE A JOB - WHAT AN EMPLOYER WOULD 
EXPECT FROM ME; BEING ON TIME; EARNING MY PAY. 

4) l'loRKING WITH CAMP FIRE'S "HIRE-A-TEEN" HELPED ME MAKE A 
PLAN FOR NY FUTURE SO I CAN GET OUT OF A HOUSING PROJECT. 

I'VE CHANGED MY COL'RSES IN SCHOOL AND I'M DOING BETTER. SOME 

KIDS AROUND ME CHEAT BUT I DON'T BECAUSE I NEED TO LEARN AS MUCH 

AS I CAN. 

BEFORE I GOT IN THIS PROGRAM I HAD NEVER THOUGHT ABOUT WHAT I WAS 

GOING TO DO. I HAD TRIED TO FIND A JOB BUT I NEVER COULD. WHEN 

YOU GO TO LOOK FOR A JOB THEY LOOK AT YOUR SCHOOL RECORD TO SEE 

WHAT YOU HAVE PARTICIPATED INJ LIKE CHEERLEADINGJ STEPPERSJ OR 

CLUBS. BUT KIDS FROM GATE CITY CAN'T DO THOSE THINGS BECAUSE WE 

DON'T HAVE THE MONEY. THAT LEAVES US OUT. I JUST DIDN'T KNOW 

WHAT TO DO. 

I LEARNED THAT I AM GOOD WITH PEOPLE. I WANT TO BE A COUNSELOR 

MAYBE AT A HOME OR SOMEPLACE WHERE I CAN WORK WITH KIDS WITH 

PROBLEMS. I'D LIKE TO HELP THEM. 

I WANT TO GO TO COLLEGE AND I HOPE I CAN QUALIFY FOR A SCHOLAR

SHIP. BUT I'M ALSO TAKING TYPING AND LEARNING OFFICE SKILLS 

THIS YEAR SO THAT MAYBE I CAN WORK AND ALSO GO TO SCHOOL. 

KNOI'/ NOW THAT J CAN DO S0I1ETf-lIt:G WITH MY LIFE. I JUST HOPE 

HY LITTLE BROTHER AND OTHERS LIkE: US WILL GET THE CHANC~ Of 0 BE 

A PART OF A ?ROGRAN LIKE THIS. 
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Mr. HAWKINS. Thank you. 
Mr. Rorke, do you have another witness to present? 
Mr. RORKE. Yes. I think Wanda's testimony points out the impor

tance of our society providing opportunities for youth to be able to 
offer a commitment to society as they grow up. They need these 
opportunities in order to feel accepted by society and in order to 
get a sense of their own individuality and the contributions they 
can make. 

To follow up with Wanda's testimony we have a videotape which 
we would like you to look at, which recounts the experiences of 
youth gang members in a boys club program in California who are 
involved in a youth employment project which involved removing 
graffiti from buildings around the town where they lived. 

The important point about the videotape is that these kids, de
spite the fact they were involved with a gang program, the basic 
motivation for them was to make a positive contribution to society. 

[Videotape presentation.] 
Mr. RORKE. For the last part of our testimony we have Kathleen 

Bruhn, who is the executive director of the Birmingham Area 
Campfire Council. 

Ms. BRUHN. Mr. Chairmen, members of the committees, I am 
Kathleen Bruhn, Birmingham executiw' riirector of Campfire. I am 
very appreciative for the opportunity t\. eet with you, not only as 
a representative of the National Collaboration for Youth, but also 
for the young people we work with day in and day out. 

Birmingham is an urban, industrial city of some 282,000, facing 
and attempting to solve the same types of problems of Baltimore, 
Chicago, Detroit and other like cities. Our council operates eight 
different programs-remedial reading, counseling, after-school 
care, athletic team competitions, traditional youth clubs, career 
education vocational programs, youth employment programs. In 
the summer we run between 10 and 12 daycare sites in lower 
income neighborhoods in connection with the Birmingham Park 
and Rec Boards. 

Last year we served 14,000 young people. Sixty percent were 
from low income families, primarily minorities. United Way funds 
provide between 50 and 60 percent of our budget. The rest we must 
generate from other sources. 

All of our programs have a common goal: To help all of our 
young people grow up to become productive, responsible, and 
caring adults. 

The ghettos of Birmingham are filled with children born into cir
cumstances over which they have no control. All around them they 
see crime, unemployment, and the attitudes of those whose limited 
options breed dispair, breed frustration and anger against a system 
they cannot penetrate. 

When children are not exposed to a good role model, how do they 
learn about choice? A mtudy several years ago at Holman State 
Prison revealed that 85 percent of the inmates had entered the jus
tice system as juveniles, 85 percent. What is the likely outcome for 
a 14-year-old inner-city boy on his way to school when he is prob
ably not doing V"3ry well, when he probably has not had any break
fast, and he looks up and he watches the neighborhood Eldorado 
Cadillac go by, filled with very sharp dressers? He knows that's the 
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. local dope man, the local pimp. Everybody around him knows that. 
He knows most of their runners. They're his friends. They've got 
money in their pockets, and they know if they get caught, this 
guy's lawyers will get him out-or so rumor has it. 

Deciding not to go that route is a very tough decision, especially 
if that 14-year-old boy does not have any options. And, gentlemen, 
we work with a lot of 14-year-old boys who have entered the justice 
system in just that way. 

Last year we were very fortunate to receive Federal funds for 
our career education and youth employment program. This enabled 
us to have six people, people who could work with other people. We 
have no funds at the present time, and probably we may not get 
any more. We have applied to United Way in Birmingham. They 
are very happy with our program and they are going to do their 
utmost to gain extra money in the campaign this year so that they 
can supply us with two-and-a-half people to pick up where the six 
left off. And two-and-a-half we'll take; it's better than nothing. 

This grant allowed us to develop a program to help high school 
students make some realistic decisions regarding their postschool 
plans. Pretests showed, and most especially in very low incom3 
areas, that they possessed only the most rudimentary knowledge 
necessary for employability, basic life skills. What interest did they 
have, what aptitudes did they have, what jobs were out there that 
they could apply for, and how did they get ready for it? These are 
questions you have to have before you can try to get a job. 

The other part of this program was our youth employment pro
gram. We have 33b who participated in the actual employment pro
gram. To date, 292 have worked in unsubsidized employment. 
Wanda Cammack is one of our results. The job she got and kept 
has been very important to her. Minimum wage looks like a for
tune to a family of three whose income is $300 a month, who can 
only afford to burn one light bulb at a time, or to turn the heat on 
only in severely cold weather. The satisfaction of her paycheck was 
immediate, but more importantly, Wanda got a chance, a taste of 
success, a glimpse of self-reliance, the pride of earning her own 
way. 

She also learned that the free enterprise system is not a free 
ride. Most importantly of all, this program helped Wanda develop a 
realistic plan to help her move out of the ghetto and into main
stream America. Wanda's participation in this program cost the 
Federal Government $14.68, a very good investment. There are 
many Wandas out there who still have hope, who can make it with 
just a little help and time. 

The last two decades in Birmingham have seen an unparalleled 
growth in the welfare dependency population, which means that 
more and more people will have a harder and harder time of con
ceptualizing a different way of life, an alternative to what they 
have grown accustomed to. Over and over we hear again from little 
girls in some of our programs, especially last summer where we 
played a game "what do you want to be when you grow up?" The 
No.1 answer from 8 to 10 year old little girls in that area was "col
lect my pennies". Collecting pennies in Birmingham is collecting 
some kind of a welfare check. 
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Without some intervention in their thinking or their acceptance 
of this as their only lifestyle, how many Wandas will we loose, at 
what great a cost to America? 

The unemployment rate in Birmingham on September 1, 1981, 
was 12.3 percent. Since that time there have been additional large 
layoffs. The statistics, however, are not as telling as just watching 
the growing numbers milling around during normal working hours. 
This past summer we observed almost twice the numbers of young 
adults, black and white, hanging around our program areas, ex
pressionless, watching. But we could feel their anger and their 
frustration. 

The hostility was directed at us. We represented everything they 
didn't have. Basically, we were working. We lost a lot of volunteers 
this summer, people who had always worked with us in some of 
our program areas. In Birmingham, in the last 9 months, we have 
had a 25-percent increase in crimes against people's property, 
purse-snatchings, and so forth, and I think the worst thing that 
hurts us the worst to look at is the crime statistic that says "In 
Birmingham, Ala. last year, of all the priority one crimes reported 
and those arrested for that, one-third were under 18." 

We are, by the way, in Birmingham under a court order to build 
more prisons. The three juvenile detention centers have between 60 
and 75 inmates over capacity, with a waiting list of over 150. It 
costs in Alabama, whether the priority is higher or they charge for 
the weather, $23,000 per inmate, paid, of course, by taxes. 

We as a Nation face many challenges in the coming decade, chal
lenges further complicated by the realization that there seems to 
be a hole in our horn of plenty, with more going out than coming 
in. You, as our legislators, are charged with the awesome responsi
bility of not only redirecting the future economic policies of this 
country, but prioritizing present Government commitments. We 
are a volunteer agency whose programs have been functioning on 
the doorsteps of where it is in Birmingham for about 20 years. 

Nationally, we and others like us in the National Collaboration 
for Youth are a resource you should not overlook. We are wheels 
already in place. We can match the Federal dollar with one donat
ed. And we can stretch both with volunteers. We have a long estab
lished record of accountability, and an active volunteer board who 
represents our total community. We have a wealth of experience in 
working with youth from all walks of life. No one has to partici
pate in any of our programs, and if we hadn't been doing some
thing right, we really wouldn't be around today. 

Programs for youth which are primarily preventive in nature 
have traditionally been funded last and first cut. Yet we know that 
an ounce of prevention today is worth a ton of cure. Preventive 
money is the most cost-effective money you can invest and the 
hardest money for us to find. Why? Because the results are rarely 
immediate, because I cannot prove to you that had Wanda Cam
mack not participated in our youth employment program, that she 
would have continued to be a part of the Federal drain, that she 
probably would have ended up on a more costly program as an 
adult, that costs about $1,000 or $2,000 instead of $14 in order to be 
rehabilitated to the job market, that she would not have given up 
and become a part of our justice system at $23,000, or the final go 
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around, that she would not have given up and just sat forever col
lecting her pennies. 

Today in this country Americans are living longer than ever. 
There are more older citizens than there are young. But many of 
the future benefits of the elderly will be dependent upon the pro
ductivity of our young. How can we continue retirement programs 
like social security if we have too few to contribute? Given the dif
ference in numbers, we cannot afford to waste any of our youth. 
The next 10 years are going to see remarkable changes in employ
ment opportunities, but the day of the unskilled laborer is about 
gone. We as a Nation cannot fill tomorrow's commitments if we 
fail to prepare our youth to survive in a rapidly changing techno
logical economy. 

We need productive Wanda Cammacks; we need all of our youth. 
They are our greatest resource. They are our future. And if left out 
of the planning, the legislation, the funding, your priorities, how 
ready will they be to meet tomorrow's challenges? 

Over 100 years ago Abraham Lincoln said: 
You may adopt all the policies you please, but how they will be carried out de

pends upon our children. They will assume control of our homes, cities, States and 
nations, take over our churches, schools, universities, and corporations. All of our 
works are going to be judged by our children. The fate of humanity is in their 
hands. 

The Wanda Cammacks of today are worth an investment, so that 
they can carry out the policies you set today tomorrow. 

[The statement of Ms. Bruhn follows:] 

TESTIMONY OF KATHLEEN BRUHN, EXECUTIVE DIRECTOR, BIRMINGHAM AREA COUNCIL, 
CAMP FIRE, INC. 

Chairmen, Members of the Committees. I am Kathleen Bruhn, executive director 
of the Birmingham Area Council of Camp Fire. I am very appreciative for the op
portunity to meet with you not only as a representative of the National Collabora
tion for Youth but also for the young people we work with day in and day out. 

Birmingham is an urban, industrial city of some 282,000 facing and attempting to 
solve many of the same problems other similar cities must also deal with today
crime, unemployment and inflation. 

Our council operates eight different programs: remedial reading, counseling, after 
school care, athletic team competitions, traditional youth clubs, career/vocational 
education and youth employment and training. In the summer we run 10-12 day 
care camps in connection with neighborhood recreation centers in low income areas. 
Last year, we served 14,000 young people, 60 percent of whom were from low income 
families, primarily minorities. United Way funds provide between 50-60 percent of 
our budget, the rest we must generate from other sources. 

All of our programs have a common goal-to help our young people grow up to 
become productive, responsible and caring adults. The ghettos of Birmingham are 
filled with children born into cir"umstances over which they have no immediate 
control. All around them they se" crime, unemployment and the attitudes of those 
whose limited options breed despair, frustration and anger against a system they 
have been unable to penetrate. 

When childr.en are not exposed to good role models-how do they learn about 
choice? A study several years ago at Holman State Prison revealed that 85 percent 
of the inmates had entered the Justice system as juveniles. 85 percent. What is the 
likely outcome for a 14 year old inner-city boy on his way to school where he's prob
ably not doing very well and probably going without breakfast, but who watches the 
Eldorado Cadillac filled with sharp dressers go by. He knows that's the dope man, or 
the pimp. Everybody around him knows. He knows most of their runners-they're 
his friends; they've got money in their pockets. Rumor is that if they got caught his 
lawyers will get them out. Deciding not to go that route is a very tough decision
especially if that 14 year old boy can't see any other alternatives. 



72 

Last year we were fortunate to receive federal funds for our career education and 
youth employment programs. This grant allowed us to develop a program to help 
high school students make some realistic decisions regarding their post school plans. 
Pre tests showed-especially in very low income areas-that they possessed only the 
most rudimentary knowledge of employability or basic life skills, of what they'd like 
to do, what aptitudes they possessed, what they could do now that would increase 
their employment potential, and where were the jobs to be found? Post test scores 
showed a dramatic increase in knowledge and awareness. Some 335 participated in 
the actual employment program. To date, 292 have worked in an unsubsidized job. 

Cammack is one of the results. The job she got and kept was very important to 
her. Minimum wage looks like a fortune to a family of three whose income is $300 a 
month, who can only afford to burn one light bulb after dark, or to turn on the heat 
in severely cold weather. The satisfaction of her paycheck was immediate. More im
portantly-Wanda got a glimpse of an alternative life style; a taste of success; a 
taste of pride in earning her own way. She also learned that the free enterprise 
system is not a free ride. Most importantly, this program helped Wanda develop a 
realistic plan to move out of the ghetto into mainstream America. Wanda's partici
pation in this program cost the federal government $14.68, a good investment. There 
are many Wandas out there who still have hope, who can make it with just a little 
help in time. 

The last two decades have seen an unparalled growth in the welfare dependency 
population-which means more and more who will find it's harder and harder to 
conceptualize another way of life. In some of our programs we play a game called, 
"What Do I Want To Be When I Grow Up?". Over and over again from the little 8-
10 year old girls, we hear-"Collect my pennies", which in Birmingham means some 
kind of welfare check. Without some intervention in their thinking, their accept
ance of welfare as their only way of life-how many Wandas will we lose? What 
greater costs will we pay? 

The unemployment rate in Birmingham September 1, 1981 was 12.3 percent. 
Since that time, there have been additional large lay-offs. The statistics, however, 
are not as telling as just watching the growing numbers milling around during 
normal working hours. This past summer, we observed almost twice the number of 
young adults-black and white-hanging around our program areas-expression
less, watching. But we could feel the anger, the frustration, the hostility directed at 
us-simply because we represented the system. We had what they wanted-a job. 
We lost a lot of volunteers who were afraid. In Birmingham, robberies to perrons 
has increased 25 percent the first nine months of this year. Last year, one-third of 
all arrests for priority 1 crimes were under 18. 

We are, by the way in Birmingham, under a court order to build more prisons. 
The three juvenile detention centers have 60-75 inmates over capacity with a wait
ing list of over 150. It costs, incidentally, $23,000 per inmate, per year, paid, of 
course, by taxes. 

We as a Nation are facing many challenges in the coming decade, challenges fur
ther complicated by the realization that there seems to be a growing hole in our 
Horn of Plenty, with more going out than is coming in. You, as our legislators, are 
charged with the awesome responsibility of not only redirecting the future economic 
policies of this country but prioritizing present government commitments. 

We are a volunteer agency whose programs have been functioning on the door
steps of where it is in Birmingham for some 20 years, and nationally for 73. We, and 
the others in the National Collaboration for Youth, are a resource you should not 
overlook. We are wheels already in place. We can match the federal dollar with one 
donated and stretch both with volunteers. We have a long established record of ac
countability, an active volunteer board, who represents our community. We have a 
wealth of experience in working with youth from all walks of life. No one has to 
participate in any of our progra>ns. If we hadn't been doing something right, we 
simply wouldn't be around today. 

Programs for youth which are primarily preventive in nature have traditionally 
been the last funded, the first cut. Yet we know that an ounce of prevention today IS 
worth a ton of cure. Preventive money is the most cost effective money you can 
invest but the hardest money for us to find. Why? Because the results are rarely 
immediate. Because I cannot prove to you that had Wanda Cammack not participat
ed in our youth employment program, not had that taste of self-reliance, or the op
portunity to make a realistic plan for her future, that she would have continued to 
be a part of the federal drain .. But I can toll you that in Birmingham, Alabama 
those from similar situations, after having experienced a long period of unempioy
ment are those who have to receive training at a cost of over 1,000 dollars each; 
they are those who are most likely to end up incarcerated at a cost of 23,000 dollars 
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and a large percentage of persons with Wanda's background just continue "collect
ing their pennies". 

Today, in this country. Americans are living ever longer lives. There are more 
older citizens than there are young. But many of the future benefits for the elderly 
will be dependent upon the productivity of the young. How can we continue retire
ment programs like Social Security if we have Mo few to contribute? Given the dif
ference in numbers we cannot afford to waste any of our youth. The next 10 years 
are going to see remarkable changes in employment opportunities. But the day of 
unskilled labor is almost gone. We as a Nation cannot fill tomorrow's commitments 
if we fail to prepare our youth to survive in a rapidly changin5 technological econo
my. We need productive Wanda Cammacks. We need all of our youth. They are our 
greatest resource. They are our future and if left out of the planning. the legisla
tion. the funding-how ready will they be to meet tomorrow's challenges? 

Over a hundred years ago. Abraham Lincoln said: "You may adopt all of the poli
cies you please, but how they will be carried out depends on our children. They will 
assume control of our homes, cities, states and nations; take over our churches, 
schools, universities, and corporations. All of our works are going to be judged by 
our children. The fate of humanity is in their hands." 

Mi.'. HAWKINS. Thank you. 
Mr. RORKE. We are grateful for the opportunity to be able to tes

tify and present the information that we have on these issues of 
youth employment and juvenile justice. 

We are concerned, as we look at Federal youth employment leg
islation, as we look at the appropriations for those programs. In 
1981 there was $900 million available; the reconciliation bill had 
$576 million. We now see the House appropriation perhaps at $400 
million, and the Senate appropriation at $200 million. 

The National Collaboration for Youth believes that there is a 
role for the Federal Government in supporting youth employment 
services, a needed role. The National Collaboration for Youth con
tains many of the largest donors or many of the largest recipients 
of United Way funds in the United States. These organizations 
have been intimately involved in private sector funding for years, 
since the turn of the century. We know what the resources are 
there, and we know that without the Federal Government's partici
pation in working with those resources, that the job of providing 
support to youth, to help them to grow into productive citizens, 
cannot be done. 

Thank you. 
[The statement of Mr. Rorke follows:] 
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NATIONAL COLLABORATION FOR YOUTH 
An affInity group of the Netlonal Anembly of Natronaf Voluntary Health anef Socht' Weffnre Organrzatlona, Inc. 

TESTIMONY 

Stephen E. Rorke 

1725 K Street, N.W., Suite 1003 
Washington, D.C. 20006 
(202) 466·5430 

House Education and Labor Subcommittee 
on Employment Opportunities and 

House Judiciary Subcommittee on Crime 

Chairmen and Members of the Subcommittees: 

M¥ name is Stephen Rorke. I am the Executive Director of the 

National Network of Runaway and Youth Services. The National 

Net~lork is one of thirteen (13) national voluntary youth organi-

zations in the private sector comprising the National Collaboration 

for Youth. I am pleased to have an opportunity t~ speak to you, 

on behalf of the Collaboration, about the problems of youth unemploy-

ment and youth at risk. The other Collaboration members are: American 

Red Cross; Big Brothers/Big Sisters.of America; Boys' Clubs of America; 

Boy Scoutp of America; Camp Fire, Inc.; Four-H Youth pevelopment; 

Future Homemakers of American, Inc.; Girls Club~ of America, Inc.; 

Girl Scouts of the USA; National Board of the YMCA; National 

Board of the YWCA; and United Neighborhood Centers of America, Inc. 

The National Collaboration for youth is an affinity group of 

the National Assembly of Voluntary Health and Social Welfare 

Organizations, a non-profit organization composed of 36 voluntary 

agencies. 

We are particularly well-qualified to comment on the sUbject 

matter of these hearings and especially to discuss the role of 

private non-profit service organizations in the development of 

our nation's youth. Our agencies provide a variety of_ social, 
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health, educational, vocational and recreational services to 

more than 30 million youth a year--boys and girls, young men and 

young women, from rural and urban areas, from all inCome levels 

and from all ethnic, racial, religious and social backgrounds. 

Our agencies have a long and impressive record of success in 

providing services to meet the developmental needs of youth, 

particularly in the area of employment and ~n the prevention of 

juvenile delinquency. We have the experience of working with 

children and youth many of whom are poor--poor in economic resources, 

self image, and opportunity, and many who are alienated and 

disturbed, and those who get into trouble, very real trouble. 

Our mutual concern over escalating delinquency and the future 

of young America led our organizations to form the National Collab

oration for Youth in 1973. We believed then that to prevent nega

tive behavior in our youth, this nation must redirect its resources 

toward positive youth development. Today, we retain that belief. 

A major Collaboration goal is to develop, administer arid advocate 

programs that provide all youth with opportunities to develop 

their fullest potential and to enable them to participate in a 

democratic society. All children deserve a chance to develop to 

their fullest potential. Our young people's energies, creative 

talents and abilities must be recognized, given a chance to develop 

and channeled in productive and fulfilling directions. The develOp

ment of youth--our nation's greatest resource--is the Collaboration's 

reason for being. 

Central to the development of youth are programs aimed at 

providing long-term employability skills that wiil prepare young 

92-332 0 - 83 - 5 

L-____________________________________ __ J 
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people to enter the world of work and to attain satisfaction 

and success in their working lives. Skills, experience and know-how 

that are needed not only to qualify for a job, but to retain a job and 

do well in it. Employability skills that include positive work habits 

and interviewing and job search skills, as well as learning life 

management techniques and those needed to meet one's own personal 

and social needs a~e important. Programs that motivate our youth 

to lead full and productive lives are possibly our greatest 

contribution toward the reduction of crime, juvenile delinquency 

and unemployment. 

I want to talk about our experiences working with the young 

people who are members of our agencies and our involvement with 

the issues of juvenile delinquency and youth unemployment. 

As organizations with deep roots in our communities--some 

going back over 100 years--our members agencies work daily to 

meet the needs of young people and to inspire and encourage the~. 

Some examples of our work at the local level include the following: 

The Richmond member of the United Neighborhood Centers of 
America provides training and job experirnces to unwed 
teenage parents. The program is designed to free these 
young people from a life of dependency on welfare. It is 
our impression that the program works to keep young people 
away from shoplifting and prostitution. 

The East Los Angeles Branch YMCA received Department of 
Labor funding for a Youth Employment Readiness Program for 
Hispanic dropouts from 16 to 21 years old. Of the 22 youths 
in the program, 19 obtained regular employment, either 
during or immediately after the program, and the remaining 
3 decided to return to -school full time. 
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Under the direction of the National Network, services to 
Runaway Youth and Their Families, the Hemphis Runaway 
House conducts a Job Link program to enhance the employa
bility of socially and economically disadvantaged youth 
and juvenile offenders between the ages of 15 and 18. 
A tracking system is also in place, to keep records of 
the SUccesses and problems of the youth participants. 

A total care project carried out by Future Homemakers of 
America in Alabama features job training in infant, toddler, 
and elderly care occupations. Peer counseling for pregnant 
teens and teen parents as well as job placement are important 
aspects of this program. 

In Atlanta and Philadelphia, local YWCAs, funded through the 
Department of Labor and local funding agencies, assist young 
girls with the transition from school to work. The program 
includes career awareness projects for economically disad
vantaged girls, stressing non-traditional job options. 

Girls Clubs also stresses the importance of job exploration 
and employability skills in developing programs for girls 
at risk. Their success is demonstrated by a statement by 
the manager of the Maurice Poss Homes in Chattanooga, Ten
nessee, "A feeling of pride is essential to the development 
of self-worth among people. The Maurice Ross Homes Girls 
Club through its many outlets has improved the quality of 
life in this community." In addition, the rate of teenage 
pregnancy was reduced by an estimated 75%. 

After only six months of the Youth Employment Project, funded 
by the Department of Labor, Big Brothers/Big sisters is 
serving more than 400 teenagers in eight urban/high-crime 
areas. 150 have been placed in jobs, possibly as a result 
of over 6000 hours of service f=om volunteer Big Brothers/ Big 
Sisters and from the business community. Banks, for example, 
are teaching young people how to establish a budget, keep 
check books, and dress for interviews. The business volun
",eers <\lso practice with the young people to develop interview 
SKills. 

In east Saint Louis,Illinois; Witchita, Kansa~; and Richmond, 
California, Boy Scouto are working with businesses, schools, 
and community centers to help unemployed and disadvantaged 
boys develop job skills. The programs have been so successful 
at helping teens get and keep jobs that the business community 
is helping to keep the programs going after Department of 
Labor funding runs out. 
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While many of these programs bega~· with government 

funding, but continue to operate with private monies, I want to 

stress that they could not have existed without the leadership 

and funding from the Federal government. While they may continue 

with non-government money, it is not clear whether they can main

tain the same level of effort and activity. Our programs have 

always represented • partnership between the government and private 

business. If the federal government does not continue its co~~it

ment, we will lose a very important member of the partnership 

that made these programs possible. 

Our history of experience in working with youth has convinced 

us that, given a chance, almost all young people can become pro

du~tive, self-reliant adults. On the national scale, we believe 

that to reduce juvenile delinquency, drug abuse and other negative 

behavior, this nation must make the positive development of its 

youth a high,priority. If the youth of our nation are equipped 

with skills that enable them to be an integral part of our demo

cratic socIety throughout their adult lives, they will be much 

less likely to turn to the accessible alternatives of crime and 

drugs. 

This approach to the problems facing our youth is echoed by 

many others. In 1980, the Office of Juvenile Justice and Delinquency 

Prevention sponsored a project designed to prevent juvenile de

linquency through alternative educational programs. Funds remain 

available through public and non-profit agencies for programs 

aime at keeping students in schools to prevent dropping out, 

truancy, and delinquency. 
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In our nation's effort to reduce crime, especially burglary, 

many major cities have formed special police squads to combat 

truancy. They have found a direct correlation between truancy 

and crime. Research also substantiates a relationship between 

truancy and youth unemplcyment. l This, too, suggests a correla

tion between youth unemployment and crime. 

Boys' Clubs of America recently sponsored a three-year juvenile 

justice project £unded by OJJDP. The evaluation of the project 

£ound a 31% decline in juvenile arrest rate in the nine pilot 

sites (all high crime areas). Eight of the nine sites included a 

youth employment program--and three of the nine made it a majJr 

focus of the program. A recently sponsored Four-H program in 

Detrnit resulted in a 60% reduction in juvenile crime in the 

area surrounding a Four-H Center program. 

These examples are based on the recognition of the positive 

potential of our nation's youth and maintain the premise that 

cur youth need to live and work in an environment which is sup

portive of their development and of which they are an integral 

part. Without an opportunity to develop positive self-images 

they may become frUstrated and angry, and may choose more negative 

behaviors to express their feelings. 

The National Collaboration for Youth is 'vlell aware that 

Congress and the Administration is moving forward in designing 

new .'ederal employment and training policy. We wish to go on 

record supporting a policy that focuses on developing long-term 

employability skills for our nation's youth. .Ii th an awareness 

of our country's current economic situation and the direction 
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in which the Administration is moving to attempt to improve our 

economy, we recognize the role that private voluntary agencies can 

play in reducing youth unemployment and curbing juvenile de

linquency. We acknowledge the current emphasis by the Administra

tion on the use of volunteers and the involvement of the private 

sector. Collaboration agencies have always had this emphasis. 

To serve the youth we reach, we rely on five million volunteers 

from all \~alks of life who give their time and talents in developing 

and implementing programs to help young people. These volunteers 

are supported by 40,000 paid professionals who share their technical 

expertise in the area of youth development. We also have the sup

port of several thousand concerned business and professional 

leaders across the country--people who serve on our local and 

national boards of directors and advisory committees. Men and 

women who actively supporr programs designed to help the youth 

of America. In addi~ion to this significant investment of human 

resources, there is also considerable investment of financial re

sources. Funds for our programs are almost entirely raised from 

the private sector. 

However, private resources cannot carry this responsibility 

alone. But with the enhancement of Federal leadership and funding, 

the:Je private resources can bF. multiplied many times over in th,!,ir 

effectiveness in reaching boys and girls who most need help. For 

example, the National Collaboration for Youth has undertaken through 

a contract with the Department of Labor, a major initiative aimed 

at developing in youth employability skills, employr. 'Tit and oppor

tunities supportive services. The money we received from the De-
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pa~tment of Labo~ was funneled into local communities and used 

as seed money fo~ raising other resources. Specifically: 

• During the p~oject app~oximately $250,000 in additional 
funds were raised f~om private sou~ces. 

• An additional $30,000 in in kind contributions was raised. 

• To date over $500,000 has been assured to the projects for 
their contribution. 

• $275,000 has been promised to the projects. 

• Continuation proposals totalling 1.6 million are pending 
final action from funding sources. 

So you see, Chairmen, the agencies representing the National 

Collaboration for Youth are dedicated to the seed money concept. 

We have been using volunteers and private money throughout our 

existence. Private money and volunteers are not new ideas to us. 

Last June, the National Executives of the National Collaboration 

for youth met with Secretary Donovan. In that meeting Mr. Donovan 

said, and I quote, "I£ this Administration does not do something 

about youth unemployment it will have failed." We pledge to help 

this Congress and Administration st'cceed in supporting our nation's 

youth, in reducing unemployment and crime. 

lprogram Aspects, National Criminal Justice Reference Service. 
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Another example of the abili.;:: of private nonp::ofit organizations 

such as those represented by the Collaboration, to affect youth 

crime by means of youth employment activities is most dramatically 

demonstrated by the Boys Club of San Gabriel Valley in El Monte, 

California. Faced with a youth gang prf'hlem which was getting 

out of control, the Boys Club initiated a program designed to 

reduce gang related crimes. What the Boys Club did was simply 

reach out with a positive alternative to hundreds of angry, 

isolated young people. Reach out with a program that actively 

recruited and trained gang members for jobs. As importantly, 

the Boys Club worked with employers and were always available 

should a problem arise. Since 1975, over 500 jobs were secured 

for gang members. Of special note, since the beginning of the 

program through 1980 there has been a 50% reduction in the 

homicide rate for the city. During the same period, the national 

homicide rate as well as the County of Los Angeles homicides, 

increased sharply. In addition, since 1977 arrests for assaults 

(many gang related) also declined. 
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The executive director of the local Boys Club, Clayton Hollopeter, 

points out tha't, "the j>:>b is not the only answer to reducing 

crime, but it is an essential ingredient. The job replaces the 

gang for the individual's support and security. The gang member 

becomes, for the first time, s~lf sufficient. He can now make 

independent decisions whereas before the gang controlled his 

life." "Clearly, without a job", Hollopeter concludes', "there 

is no hope." 

One of the businesses created by the Boys Club and run by gang 

members is a graffiti removal service. A graffiti hotline was 

installed allowing local citizens to call the Boys Club when 

graffiti is spotted in the community. 
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Mr. HAWKINS. Thank you, Mr. Rorke. 
Mr. Hughes? 
Mr. HUGHES. Thank you, Mr. Chairman. 
I have no questions. I just want to thank the panel, Mr. Rorke 

and Ms. Bruhn, and particularly Wanda Cammack, for a very fine 
presentation. I suspect, Wanda, you're not only going to go to col
lege, but you're going to have that scholarship. Just keep up the 
good work. 

Thank you. 
Mr. HAWKINS. Thank you. 
Mr. Fish? 
Mr. FISH. Thank you, Mr. Chairman. 
Wanda, I hope when you get to college, you get in a good speech 

and drama department. You should have a future there. 
[Laughter.] Mr. Rorke, in looking through your prepared testimo

ny, I see some reference to your collaboration's support of the em
phasis on volunteerism. 

Mr. RORKE. Correct. . 
Mr. FISH. Recognizing as you did in the figures you just gave us 

that there will be less direct Federal participation, what do you an
ticipate in the way that the private sector is feeling the responsibil
ity to take up the slack? 

Mr. RORKE. I think that the ability of the private sector to be 
able to step in and pick up the slack of government programs 
which have been curtailed is limited, at best. First of all, the incen
tives for the private sector, private business in particular, to pick 
up the slack is nonexistent. The motivation is just not there. There 
are not compelling reasons why business should reach out and give 
more. 

Mr. FISH. Why do you say that? 
Mr. RORKE. I think in many case$ private business is already 

doing as much as they believe they can do, and they do not see it 
as their mandate in this society to take care of those who are less 
fortunate. Rather, their mandate is to operate in the business 
sector of this country and to make profits. 

Mr. FISH. If there, indeed, is the relationship between unemploy
ment and crime that we have been told about today, there certain
ly should be no gr<mp in society more sensitive to this than the 
business community. Not only does crime directly affect businesses 
in terms of theft, but with the dimensions of violent crime reaching 
one out of eight households in the United States last year, it affects 
the employee and his or her outlook. I should think on that basis, 
on that analysis, they should have a strong motivation. 

Moreover, the business community finally, in the tax cut this 
past summer, got what it has been asking for for decades. Business 
people I have talked to recognize this and have translated this into 
a far greater obligation on their part to address social issues than 
they ever did before. 

For example, you heard the conversation between the mayor of 
Baltimore and this panel, when the Tax Reduction Act 'came up. 
One of the justifications for the Tax Reduction Act was that it 
would create 3 million more jobs than if there were no tax reduc
tion over the period it covers. 

Ms. BRUHN. We would like to have a few in Birmingham. 
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Mr. FISH. Well, I would hope so. We are talking about increasing 
investments, productivity and job creation. 

I am sorry that, with your close association and affiliation with 
the business community-I know that you have a great many busi
nessmen on your board of directors-you are not more optimistic. 

Mr. RORKR J think the job is bigger than anyone sector of our 
society can tackle. I think that it requires combined efforts of the 
Government and the business sector together, working in partner
ship. In many cases the Federal money that has been provided to 
our programs, the National Collaboration for Youth programs, has 
been seed money, which has enabled us to generate private sector 
support. The private sector has not seen initially the worth of these 
programs, or has not had initially the resources available to pro
vide seed money to get things started. The Federal Government 
has been able to step in, and we have been able to initiate things 
which have proven themselves and which have provided leadership 
for the local community to then step in and support those pro
grams. 

Mr. FISH. I grant you that in the atmosphere of the last few 
years, I do not blame the priva.te sector. But, th,':) administration's 
economic recovery program has only been in place for 26 days, and 
this is a long-range program. We in Congress sense very much a 
skepticism as to whether we mean business in the recovery pro
gram-whether we are going to keep Government spending under 
control or whether we are going to allow it to go unchecked, caus
ing a very high rate of inflation and no economic recovery. 

That's all I have, Mr. Chairman. 
Ms. BRUHN. Mr. Fish, may I address something that you said? 
Mr. FISH. Certainly. 
Ms. BRUHN. I think most of the people-we get our funds from 

the business community, and it is going to be the extra efforts that 
keep a program like this alive in an area where our unemployment 
is very high. I hope it's going to get turned around because that's 
better for all of us. 

But I think there is one other thing, too, about it. We are really 
here asking you several things. When you, as the ones who have to 
prioritize-so many times it is before-the-fact programs, it is the in
vestment that you can't see an immediate return for, that it is 
hard to leave those in. That ounce of preYention is very, very cost 
effective, and it is very, very difficult to get, because a lot of the 
cures out here on the other side are always yelling for it-and you 
can't blame them; I don't blame them. But we are always going to 
have more cures than we can handle as a Nation, unless we are 
willing to take a portion of whatever money becomes available for 
these kinds of programs and invest it into something that can eat 
away eventually at all the cure-alIso 

Mr. FISH. Thank you. 
Mr. HAWKINS. Thank you. 
Mr. Weiss? 
Mr. WEISS. Thank you, Mr. Chairmal1. I have no questions. 
Mr. HAWKINS. Mr. Jeffords? 
Mr. JEFFORDS. Thank you, Mr. Chairman. 
There is somewhere around an $80 million carryfoward to go 

along with that $400 million, or hopefully that's the figure we will 
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come out with. Presuming that's the amount we have to operate in 
the future, do you have any ideas on how we best ought to design a 
new program to spend that money? 

Mr. RORKE. I think the National Collaboration for Youth is in 
the process of working with Members of the Senate on preparing 
legislation, and we would be pleased to meet with your staff and to 
throw our efforts in your direction also. 

Mr. JEFFORDS. I appreciate that very much. We are in the process 
of doing the same thing on the House side, so I would appreciate 
your efforts. 

Do you have any thoughts, Miss Bruhn? 
Ms. BRUHN. I would like to have a say so on how you spend it. 

I'll be happy to supply you with any of the records that we have. 
Mr. JEFFORDS. I would appreciate any thoughts that you could 

give us. Thank you very much. 
That's all I have, Mr. Chairman. 
Mr. HAWKINS. Thank you. 
Mr. Hall? 
Mr. HALL. Thank you, Mr. Chairman. 
Miss Bruhn, you and the other gentleman had a hard act to 

follow. I listened so intently to what the young lady said about that 
problem she has in Birmingham and the both of you combined. 

When do you graduate from high school? 
Ms. CAMMACK. This year. 
Mr. HALL. In May of this year? 
Ms. CAMMACK. Yes. 
Mr. HALL. Do you already have a scholarship offer? 
Ms. CAMMACK. No. 
Mr. HALL. What is your major? 
Ms. CAMMACK. I would like to go into counseling, social work. 
Mr. HALL. Are you trying to get a scholarship in the State of Al-

abama, or would you go elsewhere? 
Ms. CAMMACK. Anywhere that I could get one. 
Mr. HALL. Are your grades good? 
Ms. CAMMACK. Yes, they are. 
Mr. HALL. You don't think you're going to have any problem 

graduating in May? 
Ms. CAMMACK. No. 
Mr. HALL. Would you go to Texas for a scholarship? 
Ms. CAMMACK. Anywhere. 
Mr. HUGHES. Even Texas. [Laughter.] 
Mr. HALL. Thank you, Mr. Chairman. 
Mr. HAWKINS. Thank you, Mr. Hall. 
If there are no further questions, in the sake of time the Chair 

would forego any questions. I would like to commend the witnesses 
and to say you have been very helpful to the committee. We cer
tainly appreciate it and we will take the offer of your collaboration 
with the staff of the two committees on the House sidf'. I am sure 
your services will be very valuable to us. 

Thank you very much. 
Mr. RORKE. Thank you. 
Mr. HAWKINS. The final two witnesses will be a panel consisting 

of Mr. Mose Watkins, Director of the Job Corps Center of Clear
field, Utah, and Mr. Robert Taggart,' Director, Youth Knowledge 

~----------------------------------------------------------~ 
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Development Project, Washington, D.C. Mr. Taggart is the former 
administrator of the Office of Youth Programs, Employment and 
Training Administration, U.S. Department of Labor, and certainly 
is no stranger to the committees conducting this hearing. We are 
very pleased to have the two witnesses. 

Mr. Watkins, suppose we hear from you first. And may I say any 
prepared testimony will be entered into the record in its entirety at 
this point and we would appreciate the witnesses summarizing to 
the extent possible their testimony. 

Mr. Watkins, I understand you have someone with you, if you 
would be so kind to introduce him. 

TESTIMONY OF MOSE WATKINS, DIRECTOR, JOB CORPS CENTER, 
CLEARFIELD, UTAH, ACCOMPANIED BY RICHARD HARMON, 
JOB CORPS STUDENT, CLEARFIELD, UTAH, AND STATEMENT OF 
ROBERT TAGGART, DIRECTOR, YOUTH KNOWLEDGE DEVELOP
MENT PROJECT, WASHINGTON, D.C. 

Mr. WATKINS. I have my student government officer, Mr. I{ichard 
Harmon, who is the president of student government at Clearfield. 

First of all, I would like to thank you, Mr. Chairman, and the 
committee members, and I will kind of summarize my statement. 

The Clearfield Center is operated by a private company, the 
Management & Training Corp., headquartered in Ogden, Utah, 
which operates the centel' under contract with the Department of 
Labor, 

The Job Corps program is a national program serving young men 
and women through the ages of 16 to 21. They are young people 
who are in their homes at the poverty level. Before they can 
become a part of this particular program, they have to be a drop
out of high school or unemployed. They can volunteer and come 
into the program for up to 2 years, and this is something that cre
ates, I guess, a commitment of energy and time. 

We feel the Jobs Corps is the cornerstone of the national pro
gram for training for youth. Throughout the 16 years of operation, 
the program has focused on the most disadvantaged youth, offering 
comprehensive services that include vocational training, basic and 
advanced education, shelter, good nutritious food, health care, rec
reation, and professional counseling. The major goal is to provide a 
vehicle for environmentally disadvantaged youth to become produc
tive, wage-earning members of our American society. 

The Job Corps definitely succeeds. The contributing factors for 
our success at Clearfield include, we feel, the following: 

Our young people arrive at the Center with little confidence and 
self-esteem. They immediately come in contact with staff members 
and with other corpsmembers who skillfully reverse those miscon
ceptions. The new students see peers with similar backgrounds to 
their own, who are enjoying educational l3.nd social adjustment suc
cess. 

These nle models are in sharp contrast to those with whom they 
associated with at home. Their environment is no longer filled with 
the apathy, indolence and violence that have consistently resulted 
in failure. Ney; corpsmembers live in an atmosphere of success. 
They work with, positive people who professionally use curricula 

L-_________ ..:.....-____________________ ~ ___ ~~ 
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and equipment to impart valuable preparatory skills for the 
modern world of work. 

There is no sight more gratifying at Clearfield than the monthly 
graduations that we hold, when you see a young man or young 
lady standing up in front of the crowd and receiving that dirloma 
and have the graduation speakers, it continues to keep encouraging 
them and also when their peers corne back, who have graduated in 
the past, and they can see that those young men and women have 
gone out and gotten themselves a job, or they have gone into the 
military. But to stand there and hand these diplomas to these 
young people, a young man or young lady who might not have been 
able to read or write or do anything, or have the confidence to do 
what they felt like they should be able to do in the world of work, 
that is one of the most gratifying scenes that I can think of in 
terms of being a social worker with the Job Corps program. 

We feel that the program has succeeded at Clearfield because we 
try our best to make it more like homelike atmosphere. We have 
clean dormitories, shops that are clean, classrooms, everything. We 
also feel like a young man or young lady corning in, they are look
ing for certain things. So often they don't receive that at horne. 

What I am talking about is discipline. Most of our young people 
who corne into the program are looking for someone to tell them 
what to do. They're a little bit sick and tired of telling morn and 
dad and everyone else what to do. They want somebody to give 
them some kind of guidance. 

These kinds of things, lumped into the recreation and other parts 
of the program, is very positive, as well as sitting here and looking 
at the film-When you talk about gangs, our thing is everybody is 
someone who comes there. I think one thing you look at, our stu
dents need to be patted on the back and patted on the back a lot of 
times. 

We feel that the program also succeeds at Clearfield because so 
many of our staff have committed themselves to the corpsmembers. 
Some of these staff members have been involved in the program for 
16 years. That is a commitment that they have given to the 45,000 
young men and women who have gone through Clearfield and who 
are now taxpayers instead of taxeaters. They are Americans who 
pay their bills. Their families will no longer be subject to the 
stigma of handout programs. Welfare has been replaced by produc
tivity. 

The program also succeeds because of the wonderful support that 
we get from our surrounding communities. Our Community Rela
tions Council is made up of mayors, military base commanders, 
housewives, and news media. These council members assist in iden
tifying community projects in which our corpsmembers can partici
pate. These activities range from parades to park restoration, and 
allow our corpsmembers to show appreciation for community ac
ceptimce. 

We also think that the program succeeds because of the leader
ship and the guidance that we get from our Job Corps Department 
of Labor staff and our regional office. These dedicated public serv
ants also believe st-.:ongly in the program and do everything they 
can to assist students and staff in doing a better job. 
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Yes, Job Corps does succeed. We place more than 90 percent of 
our graduates in productive jobs or in military or advanced educa
tional training. Deviant behavior is never cost effective, and incar
ceration costs are astronomical. At Job Corps we can feed, clothe, 
house, and train a corpsmember for about $6,000. And remember, 
when they graduate and get a job, they pay that investment back 
in taxes and welfare savings. We show interest and we are proud of 
the dividends. 

As I said earlier, we don't have dumb students who come 
through the program. We have young men and women who have, 
fm' whatever reason, have not gotten off on the right foot. One 
reason might be that the young man or young lady didn't have any 
clothes or any shoes or whatever it takes to go to school. Maybe 
they didn't have their breakfast, or maybe their mom or dad could 
not help them with their homework. There are a lot of reasons why 
a young man or young lady will fail, and we feel that when a 
young person comes into the Job Corps program, they are provided 
with all these particular things that they have missed in the past, 
such as food, shelter, the clothing and the recreation, and most of 
all, the counseling. Most of them need the counseling constantly. 

With that, I guess I will stop and turn the time over now to my 
corpsmembers government president, Mr. Richard Harmon. 

[The statement of Mr. Watkins follows:] 
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TESTIMONY OF I1R. MOSE WATKINS, CENTER DIRECTOR, CLEARFIELD, UTAH JOB 
CORPS CENTER, BEFORE THE HOUSE OF REPRESENTATIVES, SUB-COMMITTEE ON 
EMPLOYI1ENT OPPORTUNITIES, OCTOBER 27, 1981. 

~1y name is Mose Watkins. I am the Center Oirector of the Clearfield, 
Utah Job Corlls Center and have held that position for the past seven 
years. Prior to that date, I held several other positions at the Center, 
provi di ng me \lith fourteen years of Job Corps eXlleri ence. The Cl earfi e I d 
Center is operated by a pri vate company, the l1a.nagement and Trai ni ny 
Corporation, headquartered in Ogden, Utah, which operates the Center 
under confract ~Iith the Department of Labor.. 

The Job Corps program is a national training program, serving about 
42,000 men and Ilomen, ages 16-21. To qualify, these young people must 
come from homes where the income is at poverty I eve!. In addit ion,. 
prospective corpsmembers must be out of school and unemployed. From 
these cackurounds, young Ileople volunteer. for the Job Corps program. 
They Hant to better themsel ves and are \Ii 11 i ng to devote as much as two 
years in pursuit of job skills and educational training. It is iI commitment 
of time and energy. 

Results of a study, conducted in 1980 by the Mathematica Policy 
Research CompanY, indicate that Job Corps training significantly reduces 
the likelihood of future arrests. Compare this to the high probability 
of arrest, had these same young people been denied the Job Corps experiencl:!. 

The Job Corps is the cornerstone of youth employment and trai ni ny 
programs in the nation. Throughout its sixteen years of operation, the 
program has focused on the most disadvantaged youth, offering cOlliprehensive 
services that include vocational training, basic and advanced educa-
tion, shelter, good nutritious food, health care, recreation,.and professional 
counseling. The major goal is to provide a vehicle for environmentally 
disadvantaued youth to become productive, wage earning lIIembers of our 
American society. 

Job Corps defi ni tely succeeds. 'The contri but i ng factors for our 
success at the Clearfield Center include the following: 

1. Our young people arrive on Center with little confidence and 
self-esteein; They il1l1r;edi ately come in contact with staff members and 
I~ith other corpsmerabers l'lho skillful1y reverse those I,risconceptions. The 
ne~1 students see peers Itith similar backgrOUnds to their own, Hho are 
enjoying educational and social adjustillent success. These·become role 
models in sharp contrast to those with ~lh01:l they associated at hOffle. 
Thei r envi ronillent ·i s no longer fill ed with the apathy, indolence and 
violence that have consistently resulted in failure. Nell corpsmelnbers 
live in an atmosphere of success. They Hork ~lith Ilositive people who 
professionally use curricula and equipment to imllart valuable preparatory 
skills for the n,odern world of work. 
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There is no sight more gratifying thdn to see the obvious pride 
that eluanates from corpsmen/bers as they stand I/ith di gnity at our monthly 
yraduation exercise, knowing that they have attained significaqt educational 
and vocational skills. Graduation speakers. encourage the graduates to 
pursue their dreams. Many former students make return visits to the 
Center as evidence that dreams can become real ities. These former students 
share the successes of their employment opportunities or their military 
servi ceo 

2. I·feel the proyratn succeeds at Clearfield beciluse of the experience 
and dedication of the staff. Our 450 staff mewbers join in a united 
cOllimitment, and that commitment is to the Gorpsillembers. Students and 
staff help to make Clearfield a home allay from home. DOrillitories, 
classrooms, and shop training areas are attractive, clean and comfortable -
appropri ate envi ronnlents for 1 earni nu and groVii ng. Staff enthusi aSill is 
perlJetuated by student accomplishments which explains Vlhy many staf·f 
mellibers have been satisfied with their jobs on Center for sixteen years •. 
They are )ll"oud to have contributed to the success of the more .than 
45,000 young men and women who have left Clearfield to becoille productive 
citizens. These youth have become tax-payers instead of tax-caters. 
They are Americans who pay their bills. Their famil i"s will no 1 on~er 
be subject to the stiYllla of handout /Jroyralils. Welfare has been reJllaced 
by productivity. 

3. The program succeeds because of ihe wonderful support we yet 
from the surrounding cOII"liunities. We have a Community Relations Council 
cOlilprised of mayors, mi1itary base conlilianders, police chiefs, housellives, 
business and union leaders, scho.l sup('rintendents and members of the 
news media. These council memget·s assist in identifying community 
projects in which ou'" corp51f1embers can participate. These activities, 
ranging from parades to park restora'. ion, allol/ our corpsillembers to show 
appreciation for community acceptance. 

4. The program succe~ds because of the leadership and business 
guidance of our corporation. The Center is run on a business basis 11ith 
accountability expected of both students and staff. Close controls are 
II,aintained on classroom attendance, staff perfonnance, cost and budget 
operation, in fact, on everything we do. We have to be accountable 
because \Ie OI/e it to our students and because \'Ie are deal i n~ with 
federal funds. Our corporation operates four Job Corps centers in 
addition to Clearfield: Atlanta and.Albany, Georyia; Charleston, W. 
Virginia; and Reno, Nevada. We have never had a cost over-rUII at any of 
these operations. If there is ever a proyrdll1 [Jroblelll at the Center, we 
can handle it in a business way, and He do it i",,"ediately;' 11e don't 
pass the buck to sOllleboy else. . 

5. I think the IJrugralll succeeds because of the leddershilJ and 
guidance we ~et froll! the Job Corps Departillent of Labor staff in our 
re\jional office at Denver. These dedicated Jlublic servants also believe 
strongly in the Jlrogram and do everything they can to assist the stUdents 
and to assist our staff in doing a better job. 

92-332 a - 83 - 7 
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Yes, Job Corps does succeed! We place more than 90% of our ~raduat€'s 
in productive jobs or in military or advanced educational training. 
Deviant behavior is never cost-effective, and incarceration costs are 
astronomical. At Job Corps we can feed, clothe, house and trai.n a 
corpsmerrlber for about $6,000. And remember., when they graduate and get 
a job, they pay that investment back in taxes and ~Ielfare savings. We 
show interest, and we're proud of the dividends. 

Thank you for this opportunity. I woul d now 1 ike you to meet one 
of our students. 
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Mr. HAWKINS. Mr. Harmon. 
Mr. HARMON. Hello, everybody. 
My name is Richard Harmon, and I am from the Clearfield Job 

Corps Center. I have been there for 17 months. I am actually from 
Seaside, Calif., which is my home of residence. I thought I would 
just go into a little detail about myself and as I progressed at the 
center. 

I started out back home when I was around 11 or 12 years of age, 
when family problems started causing a lot of bad situations to 
occur. My father was a heavy alcoholic, and it came to the point to 
where he and my mother had to get a divorce. He left and went to 
Birmingham, Ala., where my relatives are when I was about 12 
years of age. 

So this started to put something on me, because my mother 
being disabled and not able to work, I had to go out and get a job. I 
had to quit a lot of things I was involved with, such as sports activ
ities and so forth. I couldn't do this anymore because now it was 
time to start helping out the family. So problems were also starting 
to occur with me and my mother getting along. It became difficult 
more and more each day as I started to realize I couldn't do as 
much of the things I wanted to do. 

So I got a job as a busboy. This was the only job I could get be
cause I lacked any other type of skill there was, so the bus work 
was just about all I could do. So the situation got to the point 
where I didn't want to come homa any more because of the family 
problems with my mother. I started staying out until 2 or 3 o'clock 
in the morning, getting involved in all types of activities-smoking 
dope and getting involved with various gangs, messing around with 
guns and knives and so on. 

So these activities started mainly affecting my school work. I 
couldn't get through school. I got in junior high and it started af
fecting my grades. I was starting to get low scores, low averages on 
my report card and so forth. I started ditching school, daydreaming 
in class and so forth. This became pretty bad, but I still kept my 
job, though. 

I made it to the 10th grade and I had to drop out, because they 
told me the only way I could continue to get a diploma is if I was 
to go to summer school and night school and so forth. I couldn't do 
that because I had to keep bringing in the money to at least help 
the family. 

So I quit in the 10th grade and got into a continuation school for 
the 11th grade: and part time doing my job. The jobs, of course, 
were still bus work because that's all I could find. Between the 
family situation and the gang activities, these started to make me 
feel like I just didn't care. I couldn't find anything else to do. All I 
could find was bus work. I didn't think I was ever going to be any
thing but a busboy or a person who was gang-banging the streets 
and stuff. 

So I decided, because it was causing so much embarrassment to 
my family and my mother, it got to the point where she asked me 
to pack my bags and leave the house. I didn't have no place to go, 
so I tried to find a place to live and couldn't find one. So my 
mother through some friends had found out about Job Corps and 
the opportunities and so forth, so I went down and saw the recruit-
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er and got signed up for Job Corps. E~ told me everything I was 
going to be involved in and I realized I had to do something, so I 
decided to take advantage of going to Job Corps. 

Besides the point of having opposition from my friends·-they 
didn't want me to go because they had heard different things about 
the Job Corps, and them not knowing at all, which is kind of hear
say, I was pretty much peer-pressured as to whether I wanted to go 
or not. So I decided to go. 

I arrived at the center and knew I was pretty much in for a lot 
of surprises. I started to find out there were a lot of rules and 
things that I had to follow. That was pretty difficult because I had 
got to the point pretty much 'back home that I was going to do 
what I wanted to do and no one was going to tell me what to do. 

So I talked to. one of the staff, where at that point I began to feel 
as though I wanted to go home, and he was encouraging me to stay 
there. He said to go on and get through Job Corps. So I enrolled in 
the auto body class-you know, I liked cars in the first place and 
that got me pretty much interested in that trade. I went on to go 
through 12 months of that. 

While I was going to my part-time job I was taking the GED be
cause I wanted to get an education out of it also. So I didn't like 
that at all because of the fact of having to go back to school work. 
But it was easy because I was able to go at my own pace, my own 
rate of speed. You didn't have to worry about finishing assign
ments because the teacher wanted it done that day. So that made 
it pretty much easy. So I went to go take the test, and I was becom
ing annoyed because I saw people about 45 years of age at the most 
that was taking the GED test, and I felt like there was no chance I 
was going to make It. 

So I took the test, waited about 2 weeks, and found out that I 
had passed the GED, which is an average of 51, and I was pretty 
happy about that. Now I had accomplished something. I decided I 
was going to go on and do more. So I finished my trade and went 
OJT for 6 weeks, on the job training, and got a lot more experience 
out of my job. 

Then since Job Corps had helped me accomplish something, and 
made me feel good about doing something, I wanted to do more and 
get involved in getting a better recognition of the center and 
changing people's attitudes and hearsay about the center and 
showing them what it actually has to offer and what it's all about. 
So I got involved in some community relations-type work with the 
management at the center and I enjoyed that pretty much. 

I have to thank all the people who provided me with the opportu
nity and making it through Job Corps with all the problems I had 
at home, and helping me to accomplish what I have now. So I have 
to thank all the staff, including Mr. Watkins here, who has helped 
me considerably, not just because he brought me here or he's the 
center director, but because he has helped me as a human being. I 
can go to him and talk to him like he's a father or like my best 
friend. I don't have to worry about talking to somebody who's got 
that big position and feeling bad about it. So that helped me out 
quite a bit, too. 

I would just say I am grateful to everybody who provided that for 
me, to keep me from the stuff that I did back home. I don't think I 
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will ever have to go back to gang activities and so forth back where 
I live. 

Mr. HAWKINS. Thank you, Mr. Harmon. 
[The statement of Mr. Harmon follows:] 
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TESTIHONY OF HR. RICHARD HAR}!ON, A JOB CORPS STUDENT AT THF. CLEARFIELD JOB CORPS 
CENTER, CLEARFIELD, UTAH, BEFORE THE HOUSE OF REPRESENTATIVES SUB-COHHlTTEE ON 
EHPLOYHENT OPPORTUNITIES, OCTOBER 27, 1981: 

"Hy name is Richard Harmon and I am from Seaside, California. For the 
past 17 months, I have had the opportunity of receiving training at the 
Clearfield Job Corps Center, Clearfield, Utah. I have progress.ed at the 
Center to the ~oint of being elected by al~ of the other students last June 
to the position of President of the Student Government at the Center. 

Let me tell you a little about myself: I came from a depressed 
home. Hy father, who drank heavily, left home when I was 12 years old. Hy 
mother is disabled and the only income we had was a disability pension she 
received fr.om the Government. This put a lot of press~re on me. I had to 
start work. to help support the family. 

I had probl,,~s at home getting along with my mother and this situa
tion kept getting worse every day. I kept my job as a busboy because we 
needed the money; but, this meant I had to give up school sports that I 
really liked. . 

The situation at home got so bad that I didn't want to go home and' 
started running the streets with some of my friends until very late at 
night. I became part of a gang and got into activities such as stealing, 
smokirg pot, and playing around with guns and knives. 

These ",cthities affected my schoolwork. In grade school I did well, 
but things got bad in Junior High. I started daydreaming it' class, ditched 
school, and my grades got so low that thE' only way I could stay in school 
and work at' the same time was by g01ng to continuation school. This way I 
barely got through the 11th grade. 

The jobs I had vlere all.dead-end jobs at minimum wage. The only work 
could find was as a busboy because I didn't have the skills to anything 

else. 

Between the family situation, the gang activities, and the dead-end 
jobs, I didn't care anymore. I felt bad about myself, that! couldn't do 
anything right. 

was causing such embarrassement to my famlly that my mother told me 
to pack my bags and leave; but, I didn't have anywhere to go. Through some 
friends, my mother heard about the Job Corps; so, I went to see the Recruiter. 

The job Corps Recruiter told me about the opportunities in Job Corps 
and I realized that maybe this was an opportunity I should take advanatage of. 
It was very hard making the decision to go because ! had never been so far 
at,ay from Seaside and all my friends were there. Hy friends didn't want 
me to go and tried to talk me out of it. 

felt I· had to do something and, in spite of my friends, I made 
a commitment to go to Job Corps, learn a trade so that I could earn more 
money to help my mother and myself to stay off welfare. 
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TESTIMONY OF HR. RICHARD BARMON - October 27, 1981 

(continuation) -page 2-

During the bus ride and «hen I got to the Center, I had serious 
doubts if I could make it, but going home sounded even worse .. 

The first thing 1 sm< when 1 got to the Job Corps was the 
Gate. I felt like I was going to be in for a lot of surprises. 
Orientation 1 heard about all the rules and felt that this place 
for me. Now I know the reasons for the security and rules; but, 
time, I di,dn' t understand and decided to go home. 

Security 
During 
was not 
at the 

One of the Staff talked me out of leaving and quitting. During the 
first month I was asked to choose a vocation. 1 chose Auto Body and Paint
ing because I liked working with cars and heard the pay was good in that 
trade. 

I found out Auto Bou} .'~sn' t as easy as 1 thought it would be. We 
had to work on real cars so '. had to learn to do it right fro91 the begill:' 
ning; but I enjoyed what I was doing. 

At the same time I was learning a trade, I was also working on my 
G.E.D. At first it was hard because 1 felt like I was back ill high school; 
but Job Corps makes it easier because you learn at vour own pace. I finally 
passed my screenin: test and went to take the G.E.D. I got scared when I saw 
older people in the same rooll' and felt r didn't have a chance; but, I tried 
anyway. After being in snspense fo.r two "eeks, I found out that I had passed 
my G.E.D. with an average score of 51. I felt as though I had finally ac
complished one of my guais. 

I went on to finish my trade in 12 months and did 6 weeks On-the-Job 
1raining at Salt Lake County. No" I had also learned a trade and still 
wanted to go and do and learn more. I enrolled in para-professional training 
to learn more about getting along with people and bl?illg able to help others. 

Job Corps had helped me to help myself so much that I wanted to spend 
some time helping Job Corps. I had been a part of the Student Government for 
11, months. I got involved in participating in Center activities to help 
other Corpsmembers and improve life on Center. I, also, became involved in 
community relations activities to let people knm< what Job Corps is really 
all about.a~d the good things and opportunities in Job Corps. 

I am thankful to .lob Corps and the Staff at Clearfield because they 
have provided me with an opportunity LO get my G.E.n. and learn a vocation 
where nm. T can go out and start earning good money. .10b Corps has also 
helped me learn to get along with people, ~ain selE-respect and confidence 
in myself and my skills and I don't feel I have to go hack to the streets 
and gang activities any more. 

I want to thank Hr. ~lose. Watkins, Center Director at Cl(>arfield Job 
Corps Center, and the Staff at Clearfield Center for all the assistance and 
encouragement they have given to me. 

And, who would have thought, here am I, a poor kid from Seaside 
talking to member of the Congress of the United States." 
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Mr. HAWKINS. Mr. Taggart. 
Mr. TAGGART. Thank you. I hope Congressman Hall has two 

scholarships in Texas, if you want two. 
The last time I testified before you, Mr. Chairman, I was in an 

embarrassing position of being head of the Office of Youth Pro
grams in the Carter administration and trying to defend why we 
had not asked for more money for youth programs after expanding 
them by $1 % billion. I looked you straight in the eye and said we 
had accounted for all of the growth in minority youth employment 
and the first decline in minority youth unemployment in the last 
decade, that the 300,000 expansion and summer youth program 
slots, the 23,000 expansion in Young Adult Conu.Jrvation Corps, 
32,000 in entitlement, 19,000 in the community conservation and 
improvement projects, 150,000 in youth employment and training 
programs, and 22,000 more slots in Job Corps had, in fact, account
ed for all of that improvement, the first improvement our Nation 
had seen. 

You turned to me and asked me, "Well, what has the private 
sector done?" We had gone through the most rapid growth of jobs 
in our Nation's history, this being the end of 1979. 

I said that netting out the government jobs, there had been no 
expansion whatsoever of private sector employment of minority 
teen-agers over the previous 2 years and that all of the growth had 
come from the growth of Government jobs. You then asked me why 
we were not asking for more, and 1 year later the administration 
came forward with its proposed Youth Act of 1980. 

I row come before you, and we have cut the summer employ
ment program by 350,000 slots. That's laying off 350,000 poor 
young people. We have eliminated the Young Adult Conservation 
Corps, 23,000 young people do not have year-round opportunities. 
We have eliminated entitlement, 38,000 youth do not now have 
jobs. We have cut the youth employment and training program by 
100,000, and we have list 150,000 jobs provided to young people in 
the public service employment program. 

The result of this is not surprising. All of the progress that we 
made in the last 4 years is now wiped out. The minority teen-age 
unemployment rate has been above 50 percent and is near that 
level this month. These problems are very severe, and if the Gov
ernment does not intervene, the problems will not get better no 
matter what happens to the private sector and to the growth of the 
economy. 

We have found by very careful evaluation of our employment 
and training activities-we spend millions of dollars on evaluation 
to prove to Congress whether or not these work, how they can be 
approved, how we can get the best bang for the buck. 

We have proved unequivocally, I think, that employment and 
training activities can and do yield reductions in arrest rates, and 
presumably in the criminal activities that led to those arrests. The 
impacts vary by the type of intervention and by the target group. 
We have found that Job Corps yields very substantial absolute and 
proportional reductions in arrests. It yields these reductions both 
during the program, which is not surprising since youth leave 
sometimes negative environments and go away to a positive envi
ronment in a Job Corps center, but they also yield postprogram re-
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ductions in arrest rates that are very substantial. We have found 
that the summer youth employment program, we have now proved 
unequivocally that it does keep the streets quieter. 

Now, a normal feeling is that every disadvantaged youth is at 
risk of C"ommitting crimes. That's simply not true. Only a small 
proportion in any 10-week summer period are going to commit 
crimes. But among that small proportion there is a smaller propor
tion still who are economically motivated. There are many crimes 
of vandalism and so forth that have nothing to do with economic 
motivations. Among those that have economic motivations, the 
summer employment program has been able to reduce the rates of 
arrest and their subsequent rates of incarceration. 

We have found less positively that out-of-school work experience, 
year-round work experience for dropout youth, does not reduce 
arrest rates. Apparently when a young person is 18, 19, or 20 years 
old, their motivations for crime, their reasons for crime, are some
what different. You can't hit at it or improve it by year-round em
ployment programs. 

We found also that when you employ ex-offenders, somewhat 
older, those who have been incarcerated, that that does not sub
star.tially reduce the arrest rates. On the other hand, we found an 
enormous reduction in crime when you combine work experience 
with drug treatment for ex-addicts, that that is a very significant 
component of the crime problem and that is one that you can very 
much address with employment and training programs. 

We find, not surprisingly, that in-school transition programs 
don't yield much impact on crime because most of the impact that 
is felt against crime comes from occupying idle hours and giving 
constructive options and the in-school programs take place mostly 
during the school day. 

CETA has been an enormously important treatment mechanism 
for offenders. Before the current retrenchment, it served one-quar
ter of a million individuals who were identified as offenders by the 
CETA system. It probably served between one-half and three-quar
ters of a million individuals who were offenders and had been in
carcerated. 

The success rates with offenders are quite good, relative to otL::!r 
enrollees. We have proved I think quite clearly that CETA does 
work, that its training and OJT activities have positive benefit-cost 
ratios and increased earnings. 

The returns for serving offenders are only slightly below those as 
serving non offenders. This treatment is certainly worthwhile. And 
yet we find that in 1981 the number of offenders who will be served 
is one-half the number who were served in 1980, and the number 
that will be served in 1982 is going to be about three-fourths of 
what it was in 1981-hopefully. 

We found that the most effective strategies for crime deterrence, 
if that is your major goal-not just increasing employment and 
earnings but reducing the rates of arrest and recidivism-are 
summer interventions for 14- and 15-year-olds, pretrial interven
tions in the form of counseling, guidance and placement for first 
offenders, comprehensive remedial programs such as Job Corps or 
the career intern program, which is an alternative education pro-



100 

gram run by OIC's of America and proven to work by a careful 
study by the National Institutes of Education. 

Employment and training services targeted to repeat offenders, 
or services immediately upon release, do not apparently have an 
effect on recid.ivism rates or post-program employment and earn
ings, or at least a major effect; that once someone gets involved 
with the corrections system, where they are incarcerated, there is 
very little you can do to help them. 

The data to support these conclusions are presented in my testi
mony. I would only close by saying that there is now available a 
volume of evidence for anybody that's i.nterested that proves, I 
think to anybody's ~uestions and doubts, that the Job Corps is an 
effective investment, that society gets back more for its investment 
than what it puts; '1. 

We have found the entitlement program that Mayor Schaefer 
spoke about, which employs youth who are in school or who stay in 
school and keep their grades up, it is unquestionably effective and 
can be afforded by this society. The total cost for all poor youth in 
our society would be in the neighborhood of $2 billion. 

We have found that schoolwork transition programs lilte Jobs for 
America's Graduates unquestionably have a positive benefit-cost 
ratio. . 

We found that the Career Intern Program of Alternative Educa
tion and Multiple Sites, run by community-based organizations 
works. The youth learn faster there; they are employed more sub· 
sequently; they graduate more often than they do in the regular 
schools; and it has a positive benefit-cost ratio. 

We found that short-term job search assistance, 2 weeks, 4 
weeks, of telling young people how to get jobs-and you have heard 
about just such a job search assistance program run in Birming
ham does work. It increases post-program employment rates and 
more than covers all the costs of that program. 

We have found that on-the-job training for adults and for youth 
has an enormously high benefit-cost ratio where it can be ar
ranged. We found that classroom training run by CETA, even 
though it is very short term, has a higher rate of return than the 
investment in a college education. 

Now, if you want this evidence and you want to look at it and 
make your judgments, I think there are very clear avenues as to 
where we can move in the future. Most of the activities that have 
been done under the umbrella of CETA are positive and construc
tive activities. We know where they fell down and where they can 
be improved, and I think the challenge to Congress is to move for
ward in these directions. 

Thank you. 
[The statement of Mr. Taggart follows:] 
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THE CRIME REDUCTION IMPACTS OF 
EMPLOYMENT AND TRAINING PROGRAMS 

Testimony before the Subcommittee on Crime of the House 
Committee on the Judiciary and the Subcommittee on Employ
ment Opportunities of the Committee on Education and Labor. 

Robert Taggart 
October 27, 1981 

Employment Programs As A Deterrent 

"Keeping the streets quiet" has been a primary rationale for youth 

employment and training programs since the hot summers of the 1960s. Under 

the Youth Employment and Demonstration Projects Act of 1977, comprehensive 

evaluations and experiments were implemented to assess the impacts of 

al ternative interventi ons, incl udi ng their effects on crime and arrests. 

The YEDPA knowledge developement efforts supplemented the ear'lier research 

and demonstration activities of the Department of Labor concerning the 

employment problems of offenders. The measurement of crime impacts is 

difficult because of the small proportions of participant populations who 

are arrested in any time period and therefOl'e the large sample sizes needed 

to assess incremental changes, plus the uncertainties of measuring criminal 

activities through interviews or through pol ice, court, or corrections 

records. Despite these limitations, the evidence is probably as dependable 

and certainly more comprehensive than any which has been available to date. 

It supports the following conclusions: 

1. Employment and training activities can and do yield reductions in 

arrest rates, and presumably in the criminal activities which lead to arrest, 

although the impacts vary by type of intervention and target groUD. Job 

Corps yields very sUbstantial absolute and proportional reductions in arrests 
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and incarceration, both during and after program participation.' The summer 

youth employment program results in a large proportional reduction in the 

rather low arrest probabilities of participants during the summer months 

Work experience for out-of-school youth or ex-offenders does not reduce ar

rest rates, but work combined with drug treatment results in substantial re

ductions in the arrest rates of ex-addicts. In-school programs yield no ' 

changes in arrest patterns during or after participation although alternative 

education programs may have ~ome po~itive results. 

2. The impacts on crime represent very significant savings to 

~ociety in criminal justice and correv,- Jns costs, yet the benefits from 

. crime reduction alone do not justify the interventions. 

3. CETA is an important treatment mechanism for offenders. Before 

current retrenchment, it annually served a quarter of a milliun individuals 

identified as offenders and probably at l~ast twice this number with a cor

rections record. The success rates with offenders are modestly below those 

of other CETA.'1articipants. 

4. The most effective strateGies from a crime deterrence perspective 

are summer interventions for 14- and 15-year-olds, pre-trial intervention 

in the form of counselinq, guidance, and placement for first offenders, com

prehensive individualized remedial education and training programs for 

older dropouts, and work plus drug treatment for addicts. Employment and 

trairoing services targeted to incarcerated offenders or immediate post

release services, do not appear to substantially reduce recidivism chances. 
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Employment and Training Services For Offenders 

fETA and Job Corps served 250,000 identified offenders in fiscal 1980. 

At least an equal number of participants had previous convictions but were 

not identi fi ed as offenders. Among youth parti ci pants, 5 percent were 

recognized as offenders, as were 8 percent of adult participants. 1 Amcng 

Job Corps entrants. two-fifths have previously been arrested, and half of 

these have been convicted. 2 

Overall, these individuals are marginally less successful than other 

CETA clients, although the differentials are not ,weat nor are they con

sistent. For youth participants, in fact, the placement rates for of

fender~ are higher than for non~offenders since a larger proportion are out 

of school and available for employment. Regression analysis for fiscal 

1975 CETA participants indicates that all else being equal (i.e., after 

regression adjustment for measurable demographic characteristics and prior 

labor force experience patterns) the annualized earnings gains of offenders 

from the fourth quarter before entry to the fourth post-termination quarter 

were $280 less than for other participants. In all likelihood, similar 

offenders who did not participate would also have had lower ~arnings gains, 

so that the ~,P.t impact of CETA on offenders, as measured relative to non

participating offenders, was probably closer to the average for all CETA 

participants. 3 

Title IIABC4 
(comprehens ive 
services for 
adults and youth) 

Title IIi)4 
(structural PSE) 

Number 
(000) 

95 

33 

Participation of Offenders in CETA 

Percent of 
Participants 

8.7 

6.7 

Entered 
Employment 

Rate 
Offenders 

39,6 

30.2 

Entered 
Employment 
Rate All 

Participants 

37.2 

31.4 
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Titl e VI4 
(countercycli~al 
?SE) 24 6.0 23.2 30.7 

Title IV YETp4 
(comprehensive 
youth servi ces) 30 8.3 18.3 17.2 

SyEp4 (summer 
youth employment) 19 2.6 2.0 1.3 

STIP/HIRE/PSIp4 
(private sector 
training) 7 8.0 42.3* 39.2* 

Job Corps4 14 19.0 53.0** 55.0** 

Entered employment rate for PSIP. * 
** Weeks employed for males in first six post-program months, adjusted 

by regression to net out all other differences. 

The At-Risk Population 

Despite the focus of CETA on the economically disadvantaged and 

despite the proportion who have been arrested previously, the likelihood of 

arrest during a short period equivalent to the length of treatment-

averaging six months in Job Corps, less than five months in local non-CETA 

summer programs, and only nine weeks in the summer program--is quite small. 

The following arrest rates were estimated for control groups who did not 

receive services during the periods when like iindividuals were par

ticipating or in the labor market: 

Control Group 

Seniors in high school 
receiving school-to-wgrk 
transition assistance 

Summer demonstrati09 program 
for high risk youth 

Job Corps enrollees8 

School-year 
3 months after 

end of school year 

Summer 1979 

Participants during 
6 months prior to 
entry 

Proportion 
Arrested 

1.9 percent 

1.0 percent 

3.2 percent 

14.6 percent 



Supported work 
(high quality 
work experience) 
for out-of-school 
youth (§verage 
age 18) 

Supported Vlork 
(high qual ity 
work experience) 
for ex-addicts 
(average age 28)g 

Supported work 
(high quality 
work experience) 
for ex-offenders 
(average age 25)9 
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Controls during months 
after termination of 
1977 matched entrants 

0-6 months 
6-12 months 
12-18 months 
18-24 months 

Months after entry of 
participants 

1-9 months 
10-18 months 
19-27 months 
28-36 months 

Months after entry of 
participants 

1-9 months 
10-18 months 
19-27 months 
28-36 months 

Months after entry of 
participants 

1-9 months 
10-18 months 
19-27 months 
28-36 months 

9.2 percent 
7.5 percent 
7.8 percent 
8.1 percent 

16.8 percent 
15 2 percent 
13.6 percent 
16.7 months 

19.5 pel'Cent 
18.6 percent 
18.2 percent 
13.5 percent 

34.2 percent 
23.2 percent 
20.7 percent 
22.8 percent 

Given the low incidence of arrest among nonparticipants during the 

'ihort peri ods when interventi ons woul d usually occur. and recogni zing the 

fact that only a minority of crimes are economically motivated. or result 

from idleness. or could be deterred by earnings or constructive activities, 

the arrest impacts per participant or per participant expenditure are in

herently 1 imited even if the interventions effected a large share of the 
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likely beneficiaries and even if their chances of arrest were reduced 

commensurately. 

Impacts on Arrests 

The Job Corps has the greatest impact on arrest rates, followed by 

supported work (high quality work experience) targeted to ex-addicts and by 

the summer program. The Job Corps impacts continue beyond the period of 

participation, but decay by two years post-program. The impacts on ex

addicts appear to be lasting. The effects of the summer program are felt 

. only in the summer months. There may be a sl ight effect of in-school 

program's during participation but these favorable impacts are offset 

somewhat following termination: 

Intervention 

Job Corps10 

Ex-addicts 
in supported 
work (i.e., full
time work 
experience)l1 

Arrest Impacts 

Change in 
Arrests 

(Arrests 

Period 

In-program 
Post-termination 

Per 100 of 
Participants 

Minus Arrests of 
Controls) 

0-6 months 
6-12 months 
18-24 months 

Months after entry: 
1-9 (mos tl y i n

program) 
10-18 (mostly post

program) 
19-27 (almost 

totally post
program) 

28-36 (totally 
post-program) 

-12.4 
-3.0 
-2.8 
-.8 
+.4 

-2.5 

-5.9 

-2.3 

-5.0 

Percentage 
Change in 

Arrest Rates 
(Change 

in Arrests 
Divided by 

Arrest Rates 
of Controls) 

-80% 
-33 
-27 
-12 

+5 

-13 

-32 

-13 

-37 
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Summer program12 Summer 1979 
for high ri sk (10 weeks) -1.7 -53 

Total 
14-17 year-ol ds -2.7 -66 
Adjudicated 

offenders -1.8 -26 

Ex-offenders 
in supported 
work (i.e., 
fUll-time 
work experience)13 Months after entry: 

1-9 (mostly in-
program) -2.2 -6 

10-18 (mostly 
post-program +4.1 +17% 

19-27 (almost 
totally post-
program) +1.8 +9 

28-36 (totally 
post-program) -8.7 -37 

Out-of-school dropout 
youth in supported 
work (i.e.. . 
full-~ime w£3k 

Months after entry: expen ence) 
1-9 (mostly in-

program) +.3 +2 
10-18 (mostly post-

program) +1.6 +11 
19-27 (almost 

totally post-
program) 

28-36 (totally 
-3.2 -23 

post-program) +6.4 +38 

School-to-work 
tran~iti£~ 
serVlces 1980-81 school 

year -.8 -30 
During 3 months 

in fall after 
school leaving 
1980-1981 school 
year +.4 +35 

Benefit-Cost Implications 

In the case of supported work and Job Corps. the impacts on arrest 

rates have been translated into dollar and cents terms utilizing the best 

!l2-332 0 - B3 - B 

L-___________________________ _ 
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available estimates of victimization and treatment costs. These costs are 

quite large. For instance, it was estimated in the Job Corps evaluation 

that each burglary arrest in 1977 was associated with a $5900 criminal 

justice system cost plus $2800 in property' damage, pel'sonal injury, and 

property loss. For murder the costs per arrest were $125,000, for robbery 

$13,000, for felonious assault $3000, for larceny $4000, and for drug law 

violations $2500. 15 

In the benefit-cost analysis of Job Corps, using a 5 percent discount 

rate and assuming a complete fadeout of the crime impacts measured during 

the 18-24 month post-program period by the fifth post-program year, the 

savings from reduced criminal activity were valued at over $2000 per par

ticipant, representing three-tenths of the benefits of Job Corps (most of 

the rema ini ng benefi ts were related to increased post-program earn; ngs). 

The intermediate estimate of the ratio of benefits to costs for Job Corps 

was 1.45 under the most reasonable assumptions. If there had been no 

savings in reduced criminal activity, the ratio would have been 1.03 or 

just above the breakeven. 

In the supported work experiment with high qual ity work experience, 

the estimated benefit-cost ratio was between .96 and 1.83 for the ex-addict 

participant group.16 The reC:uced criminal activities represented a third 

of the lower estimate of benefits and over half of the higher estimate. 

For the youth and ex-offender groups,_ there was no overall reduction in 

crime; in the absence of any contribution of crime reduction to benefits, 

the benefit-cost ratios of supported work in both cases were near the 

breakeven. 

Finally, if it is assumed that the summer program reduced arrests by 

1.7 per hundred, and if these savings are valued at the average of larceny 
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and burglary costs estimated in the Job Corps benefit-cost analysis, the 

savings would have been $1150 per participant in 1977, or an eighth of the 

per participant cost. If the value of output is subtracted from cost--with 

the most reasonable estimate that the production of participants is worth 

about 70 percent of total program costs-:-then the crime savings offset 

two-fifths of the net social costs. Added to the other positive impacts of 

the program such as increased return-to-school rates (6.1 percent of 1979 

summer participants did not return to school compared to 9.4 percent of 

matched. nonparticipants) as well as increased part-time work among students 

(three months after the end of the summer 25 percent of parti ci pants were 

students working part-time compared to 19 percent of controls), the crime 

impacts probably push the benefit-cost ratio for the summer program above 

the breakeven point.I7 

Earlier Evidence 

This evidence supplements the findings from earlier Department of 

Labor experimental and demonstration projects targeted to offenders: 

o The Manhattan Court Employment Project ;n New York City and 

Project Crossroads in Washington, D.C., provided employment-oriented 

services, chiefly placement and counseling, to young men and women in the 

pre-trial stage of the criminal process, concentrating on those brought in 

for their first offense, with suspension of judgment depending upon 

successful completion. In the Manhattan Court Employment Project. there 

was some evi dence of reduced arrests; over the 18 month post-program 

period, 32 percent of participants were arrested compared to 46 percent of 

controls. 18 Project Crossroads was much more carefully evaluated. 19 There 

was a strong effect on recidivism during the period of the project but a 
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rapid decline subsequently. Only 29 percent of participants were arrested 

during the three months of treatment compared to 50 percent of controls, 

but 71 percent were arrested during the following eleven months compared 

with only half of controls. 

o The Manpower Development and Training Act funded a number of 

training programs in prisons. Twenty-five of these projects funded in 1968 

and 1969 and serving nearly 3000 prisoners were carefully assessed to 

determine post-release impacts on employment and recidivism. 20 The 

services included basic education, job development, and placement assis

tance along with the vocational training, and the average cost per trainee 

was between $1'000 and $1500. Recidivism in the six months after release 

was reduced less than 5 percent, and trainees were less 1 ikely to be 

employed six months post-program than controls. Very few worked in 

training-related jobs. The findings were confirmed by a DOL-funded 

foll ow-up study of pri son-i niti ated vocati onal training, which al so found 

no difference in employment rates at folloN-Up.21 On the other hand, MOTA 

prisoner trainees who received basic education for more than 750 hours had 

an employment rate of 87 percent at the follow-up compared to 79 percent 

for those with less than 250 hours of basic education.22 

o The hope that prisoners will be rehabilitated by work experience 

in prison is not supported by the meager evidence. One comprehensive 

follow-up in the mid-1960s found that the unemployment rate of those who 

had worked in unskilled maintenance in the prison was lower than for those 

who had worked in prison industries or clerical work. Only a fifth of 

prisoners subsequently mpved into work which was related to prison em

pl·oyment. 23 
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o Project D~velopment in New York State provided comprehensive 

post-release services including intensive vocational guidance. ~lOrk 

orientation, counseling, training, placement. and follow-up to young ex

convicts. Completers had a recidivism rate of 15 percent in the ten months 

of the foll ow-up compared to 23 percent for control s, but the recidivi sm 

rate of all participants, including those who dropped out because they were 

'arrested, was higher than for controls. 24 The post-release follow-up of 

MOTA .prison trainees revealed that trainees \~ho received active placement 

assistance ~Iere mare likely to be employed in the post-program period, but 

this had little impact on relative recidivism rates. 25 

Speculations From the Disparate Evidence 

Even Nhen employment and tra ini ng programs are targeted to "hard-core" 

populations, only a minority of participants are offenders or ~t-risk of 

committing crimes (or at least getting caught) during the short period of 

intervention. The lack of jobs or constructive options are a factor. but 

not the only factor, affecting crime rates for this minority. Hence, the 

potential impacts of the interventions are limited to a few arrests per 

hundred participants. Even though the savings per arrest reduction are 

enormous, regular employment and training programs cannot be justified 

alone by their crime prevention potential, although this is a strong 

argument in their favor. 

~'ore targeted programs concentrating on identified offenders reach a 

greater at-risk population, but it appears that once an individual has 

served time in the corrections system, or is a repeat offender. the 

manpower interventions do not have a major impact on recidivism rates. The 

exception is where drug treatment can be offered in conjunction with employ-
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ment and training services. Also, the CETA experience with adult offenders 

suggests a tradeoff in program success rates, i.e., identified offenders 

are marginally less likely to be placed and to experience earnings gains as 

a resulc of treatment. CETA activities for offenders have their greatest 

impacts during rather than after participation, because they do not yield 

net employment gains except for a small minority, only a portion of whom 

were likely to be arrested in the absence of treatment or deterred by 

improved economic status. It does not appear that interventions in prison 

or immediately upon release are as effective as interventions after the 

offenders have returned to the community. 

Early intervention is the most promising strategy. The summer program 

reduces arrests among 14- and 17-year-olds, but full-time work experience 

for 19-20 year-ol ds in supported work apparently has no effect. On the 

other hand, the complete remediation approach of Job Corps yields immediate 

and longer-term payoffs. The crime reduction impacts of Job Corps and the 

summer program contribute substanti ally to favorable benefit-cost rati os. 

In other words, scarce resources shoul d probably be used for more summer 

employment and training for young teenagers, more comprehensive treatments 

for 01 der out-of-schoo1 youth, 1 ess "agi ng vat" work experience for 01 der 

dropouts, but, where offered, a focus on drug treatment combined with the 

work experience. 
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MI'. HAWKINS. Thank you, Mr. Taggart. 
Mr. Taggart, I think we appreciate your testimony because of 

your experience in this field. The problem, it seems to me, is 
almost unbelievable that in the past 20 years we have gone 
through an evolution in manpower programs. I know personally I 
have had some experience in the early MDT A program, the public 
employment program, in the establishment of CETA, and then in 
meeting the criticism in that particular program we made many 
drastic changes to meet the criticism up until the time of 1978 
amendments when we had I think reduced a lot of the problems 
with some of the earlier programs. 

The thing it seems to me is that we were evolving in this country 
a manpower policy that had gone through all of these evolutionary 
changes and we had reached a point where we at least had some
thing that we could deal with in terms of making some changes in 
the program. None of us were completely satisfied with even the 
CETA program in 1978, but at least we had a program that we 
could deal with. 

But now we seem to be cut adrift, in which we don't have any
thing to deal with. We have in a sense washed out all the experi
ence that we have gained in trying to evolve in this country a man
power program, only to be left without what seems to be any pro
gram at all. Now we are faced with the problem of what do we do 
now, and Mr. Jeffords and I, among others, and Mr. Weiss, on the 
subcommittee-at least our subcommittee, Mr. Hughes-are facing 
the future with now trying to get some sort of a program to save it. 

I don't know whether the Job Corps is going to be imrr .me from 
budget cuts. I have grave doubts that any program is exempt. I 
have said that I would think in a year or two, if we continue the 
approach that budget cuts is the only answer, that the Job Corps is 
not that immune any more than social security or any other pro
gram. 

V{'nat do we do now? The charge has been made that we have 
thrown this money at all of these programs and crime has escalat
e,d, as if t.his is the cause of the crime e!:lcalation. No one says that 
20 percent interest rates have anything to do with the problem, but 
these programs are somehow the cause and we have got to abolish 
them. 

You have indicated that there are reports that have been given, 
that have been authorized by the Congress, to evaluate the pro
grams, but nobody looks at the evaluation. They vote against CETA 
without the evaluation. 

The charge has been made that the placement rate is not good. 
Well, you know, comparing the placement rate of CETA with what 
we have now in terms of people being placed without CETA, CETA 
was three times more effective in placing people in the private 
sector than the number being placed now. And yet we abolish the 
program. 

I suppose what I am asking you is, where do we start now to 
begin to repair what damage is being done, and do we return to 
CETA or do we attempt to establish something entirely new, or do 
we leave it completely to the private sector? What do you suggest 
as the next step, at least in the manpower field, as it relates to de
veloping problems and crime being only one of those problems? 
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Mr. TAGGART. I'm glad you asked. I have a-
Mr. HAWKINS. That's a long essay, I suppose. 
Mr. TAGGART. I have a 400-page book coming out next Sunday 

which says what to do with CETA. What 1 have tried tu do is go 
through all the evidence and say everything frum management in
fnmation systems up to organizational structures and OJT rules 
a;~d so forth, exactly what you can do from A to Z. I have tried to 
take all of that literature and translate it into terms that you all 
can use and also to push forward with terminology and concepts 
which are much more acceptable to the present administration. 

There is no question we are going to have to move more in the 
direction of training than we have in the past. There is no question 
that we are going to have to change our on-the-job training rules to 
get more of 0ur Job Corps students and CETA participants at the 
local level into the private sector. The only way to do that is pay
roll those participants from CETA as trainees for a period of time 
while private employers get a chance to look them over. 

This is what happened in entitlement in Baltimore, and in Balti
more City alone there are more youth under the entitlement pro
gram and OJT than there were in the rest of the Nation. So you 
have to change how you do your business. You have got to move 
toward a stable system and not change it around every year. 

You hear over and over again how the privai,e sector can do the 
job better. The private sector can't do that job better, where every 
year the appropriations for CE'l'A have gone up and down, their 
mandates have changed, they have been emphasizing PSE one 
year, youth the next year, PSIP the next year. There is no way 
that system can be managed. The responsibility for that is on Con
gress. You know that, and most of the folks in this group know 
that, but how do you convince the rest of Congress that that's the 
case. You have to have a long-term investment in training and 
human resource development. 

I always thought I was a supply side economist. I always thought 
that the way you meet the needs of the future is investing in today. 
I thought that what we learned from the past about our policies in 
energy was that you need stable, long-term investments in the 
future. I think that supply side economists should le able to agree 
with the employment and training notions if we shift towards the 
training focus, and I believe there is generally a movement in the 
directions among the employment and training community toward 
a consensus policy, and I don't think we're as far from it as it ap
pears right now if we can hold the line on the budget for 1 year 
while we can work out our differences. 

Mr. HAWKINS. Would it be funded by the private sector or will it 
be funded by Federal funds? 

Mr. TAGGART. Absolutely not. The way to go about it, very clear
ly, is to put an employer tax, and employee tax, and have everyone 
have a voucher that they can use like the 01 bill and can invest in 
their own training wJ.lerever they think they can find it best. That 
is the route to go 10 years from now or 15 years from now, when 
we have a shortage of entry workers. We don't have that shortage 
now. The economy can't take a tax on employers at this point. 
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The privak sector is not going til come up with more money than 
it did in the past. All the projections of private giving indicate that 
this will not be the case. 

Private individuals can't contribute. In fact, if you read the last 
issue of Business Week, they were counseling all the rich to give 
now, this year, because they can get higher tax writeoffs than they 
can next year. They expressed ways they can put it into trust and 
drawdown and get more tax credits for their giving. We are not 
going to have corporate giving and we're not going to have private 
sector giving enough to make up for multibillions of dollars. 

As we already heard, this program in Alabama and the program 
with private sector-oriented groups, like the Boy Scouts, Girl 
Scouts, Campfire Girls, came about because the Federal Govern
ment put up seed money and maintained some of the support. 
Then voluntarism could come in, and then they could secure pri
vate sector investments. These things will simply not occur. I think 
the proof is in the pudding. When we had the fastest employment 
growth in our Nation's history, between 1977 and the end of 1979, 
enormous employment growth, the rate of employment in the pri
vate sector of minority teenagers hardly increased at all. So even if 
we have enormous employment growth in the private sector as a 
result of this administration's policies-which I certainly hope for 
but don't expect-it will have very little effect on minority teenage 
employment and certainly no effect on their training capacity, 
their human resource endowments, which we simply have to do 
something about. Because 10 years down the road we are going to 
need the young people of today, much more than we have in the 
past. They are going to be a scarce resource. 

Mr. HAWKINS. I won't pursue it, but I do hope that you will lend 
your services to us-maybe lend is not the right word-but will 
provide some assistance to us as we move ahead in t!'ying to carve 
out some new programs that may be a viable alternative. 

I1.ir. TAGGART. I think what I w?s saying was that you had good 
programs from before, and if you can pick the good parts of those 
programs, you are all set. If someone would read the evidence and 
look at it, the points you have been pressing for years are absolute
ly true and those programs are effective. 

Mr. HAWKINS. Tha~k you. 
Mr. Hughes. 
Mr. HUGHES. Thank you. 
Mr. Taggart, I would like to follow up briefly on one point that 

you made, in regards to the tremendous growth between 1977 and 
1979, and that there was a lag in the private sector in picking up 
any of the minority youth or other youth. 

Were you able to determine whether that was because of the in
adequate training, or was it because of other incentives or disincen
tives that industry might have had in steering away from minority 
youth? 

Mr. TAGGART. First of all, a lot of the job growth was not where 
the young minority teenagers were located. That is very clearly the 
first cause. The second cause is, very clearly, discrimination. But 
beyond that, when you survey employers and ask them what are 
their reasons, the reasons they give are, first, not the subminimum 
wage, and where the subminimum wage would affect employment 
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is not among what we call private sector employers as in casual in
dustries, as best we can tell, so it wasn't the subminimum wage in
creases that probably stopped them---

Mr. HUGHES. Basically a lack of skills? 
Mr. TAGGART. More often they say they don't have a sixth grade 

reading and writing ability and they will not show up on the job. 
Over and over, they say those two things. 

The type of programs we have heard about, Job Corps very clear
ly changes attitudes and awarenesses and maturity. Even though it 
offers skill training, its major effect is that those young people go 
out and are more mature. I think we got an example of somebody 
who is different from when they went in, and they are going to act 
different when they get to the employer's door. So they need that 
maturation motivation. 

It is not so much skills because the employers, the private em
ployers do not want vocational training so much. They will do their 
own vocational training if you can provide them someone who has 
basic reading and writing abilities. 

In Job Corps, one of the things that wasn't mentioned-Mose is 
the Marion Pines in Job Corps, and Clearfield is the Baltimore of 
the Job Corps system. At Clearfield we have a computer-assisted 
instruction system which-I have the test results-and the youth 
are gaining 2 % years of reading and math skills in 90 hours of 
instructions. They are going from paper and per.cil materials to 
computers. The OIC career intern program had learning gains 
twice what the same youth had in the regular schools. 

We can teach almost anybody to read and write up to the level 
that employers require. 

Mr. HUGHES. But as to the factor of the built-in bias, the bias 
against young people and the feeling that perhaps they just can't 
handle the problems and that employers would rather have some
body more experienced, how much of a factor is that? 

Mr. TAGGART. Well, employment growth over the last decade for 
youth, the employment growtH was much faster; the economy just 
couldn't absorb the baby bulge. The minority teenage problem and 
poverty problem is really the key issue we'l e getting at, and 
they're at the end of the labor queue. So as long as there is this 
post-war baby bulge of upper middle-class young people, they would 
hire them first. And as long as there are women coming into the 
labor force in droves at the entry level, then they would hire them 
first. As long as we had an open-door policy towards other nations 
and we have large numbers of illegal immigrants, then they would 
hire them first, also. So the minority teenagers were at the bottom 
of the queue and they just weren't absorbed. 

So I don't think that anything we would have done would have 
made a big difference relative to the private sector, except invest
ments in human resources, and even those were swimming up
stream at that point in time. Five years from now those same pro
grams will have even a greater payoff. 

Mr. HUGHES. Richard, how old are you right now? 
Mr. HARMON. Eighteen. 
Mr. HUGHES. And how old were you when you left home? 
Mr. HARMON. When I came in the Job Corps? 
Mr. HUGHES. Yes. 
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Mr. HARMON. Seventeen. 
Mr. HUGHES. You said you started working as a busboy when you 

were 11? 
Mr. HARMON. Twelve. 
Mr. HUGHES. So you were a member of the gangs from about 12 

through 17? 
Mr. HARMON. I have been in different types of gangs, but, you 

know, the main problem started occurring just before I came to Job 
Corps. 

Mr. HUGHES. What attracted you to the gang, the first gang you 
joined? 

Mr. HARMON. What do you mean, in high school-
Mr. HUGHES. What was the name of the gang? 
Mr. HARMON. The Seaside Hoods. 
Mr. HUGHES. What attracted you to that particular group? 
Mr. HARMON. Well, most of that group was pretty much older 

than I was, and they knew how to go about getting money without 
getting caught. So I pretty much got involved in that because I 
liked the idea of never having to worry about actually getting 
picked up by the police and still obtaining money. 

Mr. HUGHES. Why did the other members of the gang feel com
pelled to join the gang? What was your sense of the reason they 
joined? 

Mr. HARMON. Some because I would say they didn't have any
thing else to do but hang on le streets and' get involved in gangs; 
some because-I'll be honest with you. Some got a kick out of doing 
things like shooting people or stealing and getting involved in gang 
activities, cutting somebody up. Some just enjoyed it, you know, 
and got a big thrill out of it. They made a name for themselves. 

Mr. HUGHES. Did they all have families? 
Mr. HARMON. Most of them, yes. Some didn't. Some were or

phans and had been orphans, in foster homes and so forth. 
Mr. HUGHES. Was there much home life on the part of any mem

bers of the gang? You indicated there were problems in your house
hold with your father--

Mr. HARMON. Yes. 
Mr. HUGHES. --your father left and your mother was apparent

ly handicapped. How about the other members of the gang? Did 
they have problems at home? 

Mr. HARMON. Oh, yes. Some didn't even-I thought I was still 
fortunate enough to have a mother. Some didn't have a mother or 
father. 

I know of a couple of families that got blown away because of 
gang activity, where the gang had come to the house looking for 
the individual and as a result the family was there and they lost 
their lives because of him being involved in the gang. 

Mr. HUGHES. There came a time when you apparently felt you 
wanted to move on to something else. What was it? Was there any
thing in particular that made you decide that you didn't want to be 
in the gang anymore? 

Mr. HARMON. One of the reasons was to help out the family, be
cause of the financial situation. But I had realized through some 
friends that weren't involved in the gang to try and help me to 
stay away from that, I realized that wasn't gdng to lead me to no-

L-______________ -------
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where but to sitting inside prison for the rest of my life. So I decid
ed I had to do something. 

Mr. HUGHES. So it was more out of a sense of responsibility to 
your mother, in particular? 

Mr. HARMON. That, too, but then again, getting away from all 
the family problems that I had at home. I had to go do something 
because the problems were getting too much. 

Mr. HUGHES. Richard, you are to be commended. Like Wanda, 
you are a good example of why we should continue programs like 
the Job Corps and why I disagree so vehemently with the Attorney 
General, William French Smith, when he suggests that he is about 
to give up on crime prevention. That's the essence of what he said. 
Whether we're talking about job programs or drug detoxification or 
alcohol detoxification, they are all programs to help people to have 
productive lives. 

Mr. HARMON. I will tell you right now, to be honest about it, if I 
didn't have the Job Corps, I would still be out there doing the 
things that I did. If these opportunities weren't there for me, I 
wouldn't have nowhere else to go. If I was in Washington, D.C. 
with the same type of situation, I would probably be up at some of 
your houses or watching you from across the street so I could 
snatch your pocket or hold you up. That's the way I was back then. 

So I am saying, when you have an opportunity like this to better 
yourself, to change from the activities that you did back home, I 
think that is more than anything. 

Mr. HUGHES. Somewhere along the line you picked up the ability 
to be very articulate, too, so keep up the good work. 

Thank you, Mr. Chairman. 
Mr. HAWKINS. Thank you. 
Mr. Jeffords? 
Mr. JEFFORDS. Thank you. 
First of all, it is good to see you again, Bob, and I look forward to 

reading your book. You noted the pluses of the administration, and 
I would also just have to point out a negative, and that is that one 
of the main reasons, if not the main reason, why we lost a lot of 
the funding due to the bad image that CETA had, not the youth 
programs, but the program in general. I have found in Congress 
that when you talk about CETA they think only in terms of that 
part which at least created the problems in public service employ
ment and don't even know that the youth program came under 
that term. So I think the administration has to take some responsi
bility. 

I think the most important thing is that we not talk politics or 
blame. We have to face the reality of the situation and see what we 
can do, at least for the next 3 years. There are some that would 
just like to say "well, let's wait 3 years and get a new administra
tion and we'll take care of these things." I can't do that. I have to 
think about the young people that would be lost in that period and 
I am sure you would agree with that. 

I would like to also point out that I am concerned about costs 
here. If we had a Job Corps and everybody participated who is 
young and unemployed, we would be talking about a $40 to $50 bil
lion expenditure. If you talk about in terms of the entitlement pro
gram, you are talking somewhere $15 to 20 billion, if you gave ev-



121 

erybody that opportunity. Right now we have left for youth some
where in the area of $2 billion, if you include the Job Corps, the 
title IV-A programs the summer youth program and the title II 
programs. 

So you mentioned that with $2 billion you could solve the prob
lem. That leaves me a little bit confused. I am going to be really 
anxious to read the book, if we can solve all those problems for $2 
billion. I wonder if you would give me just a little hint as to how, 
with $2 billion, you could solve the problem. 

Mr. TAGGART. The estimate from entitlement based upon the 
participation rates of young people in need in Baltimore ~'nd the 16 
other entitlement sites, the projections were that the cost would be 
$2 billion if you paid the minimum wage, that all poor students 
who wanted a job, or those dropouts who were willing to return to 
school and stay in school, could have been financed for $2 billion. It 
is my personal recommendation that you don't pay the the mini
mum wage. 

Mr. JEFFORDS. What numbers are we talking about there? We 
have somewhere around 4 million unemployed young people, and 
the per cost is somewhere around $4,000 in that program; is that 
about right? 

Mr. TAGGART. It was less than that. The question is whether you 
say per person-year or not. All youth do not want to participate 
year round, that is, in summer and school years. 

Mr. JEFFORDS. My point is that we don't want to give people the 
feeling that by that kind of expenditure of money we're going to 
solve the youth unemployment problem. We can give an opportuni
ty to a significant number of young people, but that certainly 
doesn't answer the problem any more than the Job Corps does. 

Mr. TAGGART. Well, it answers in the sense if you say that any
body who wants a job, is willing to stay in school and return to 
school, and is willing to take the wage that you pay, can have a job, 
then I would say we have gone a substantial step of eliminating 
unemployment. There may be some people who say they can't find 
a job after that, and I would say here's where you can get one. So I 
think that the $2 billion was definitely deposited on the program 
levels that existed at the time we had the entitlement program, so 
I guess we have to get back to where we were in youth activities 
for the $2 billion to hold. But it was $2 billion on top of that which 
was the ball park of the Youth Employment Act, the youth Act of 
1980. That's the budget levels we were projecting for that activity. 

I would also say there are many areas of possible economy 
within your youth employment and training programs. Basically, 
we have found that youth out-of-school work experience is not a 
very positive investment, that it doesn't increase employment and 
earnings and it doesn't reduce crime, that we spent a lot of bucks 
on that type of activity. It is much better to wait until they make 
up their minds that they want to go to Job Corps or a program like 
that. I don't think the Job Corps needs to be enormously expanded. 
"lvhen you look at the universal need for it, I think a 50,000 pro
gram is now 40,000 is reasonable for the long term. 

r think we can cut down the summer program costs by nonsti
pend training that goes along with the work experience. You find 
that 69 percent of the 14- to 15-year-olds who have jobs earn less 
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than the minimum wage, and yet we pay these same 14- and 15-
year-olds the minimum wage in the summer program. I think we 
should make the summer program less attractive in a sense, or also 
make it a training program and not just a work program. That 
doesn't mean you pay less than the minimum wage for the hours 
they work, but for the hours of participation it averages out to less 
than the minimum wage. So you could reduce the cost of that pro
gram somewhat. 

I think that the job-search-assistance option, that 2 to 4 weeks of 
taking a young person who is just looking for a job and helping 
them get that job, is a very low-cost service. You heard a unit cost 
here in this program, which is a job search assistance, of $14 per 
client. There is a lot of that that could be done and needs to be 
done, and to do that you need to involve the Boy Scouts, Girl 
Scouts, Campfire Girls, which CETA has not traditionally done. 

Now, all they need is to be told to do that and they'll do it, be
cause CETA is State and local governments, and State and local 
governments respond to reasonable guidance. So I think we keep 
focusing on issues like how we are going to divide the pie between 
the State and local units of government, how we are going to 
change the name, how we're going to do this and that type of 
thing, when what we should be focusing on are these components 
and how we can get the right components in the service mix, and if 
we have to economize, how we can get the cheapest, most cost ef
fective ones. 

Mr. JEFFORDS. That's what my next point was going to be, and I 
think that is what we have got to do immediately. We have got to 
come out with legislation next year which can analyze the compo
nents that are necessary and the people we have to serve and 
figure out how we can best spend that money to maximize the util
ity of the funds. I know you will assist us in developing such legis
lation. I don't need to ask that, and I look forward to working with 
you and a number of others, along with the chairman, in trying to 
find some answers. Realistically, as much as I hate to admit it, the 
expectation of the larger sums of money in this particular area are 
not forthcoming. It's a dreamworld, with the budget cuts we have 
to anticipate, twice as much maybe as we had this year, even to 
maintain the present program levels will be almost an insurmount
able task. I am hoping at least we can accomplish that and then 
figure out how we can do it. 

I would also say to you as I said to Mayor Shaefer, that I am 
very disappointed in the very little shouting or clamoring that we 
have heard from anybody about the decimation of youth programs. 

Mr. TAGGART. I would like to add to that-I know this is a non
partisan audience, but one of the problems is not just budget levels. 
We always focus on budget levels. It is the way the program is now 
being managed. No one is speaking to that. I think we have invest
ed an enormous sum of money in research and evaluation. Re
search and evaluation is always shaky, but there is a lot of truth in 
there. We know pretty much what works. But that is not being ap
plied. All that is behtg cut off. There is not an attempt to improve 
the quality of the programs, whatever dollars we have right now. 
All the concern is to cut off funds. You cut off funds by not allocat
ing at the proper time, leaving projects up to the last minute so 

-------------------------------- ---
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they don't know whether they are getting funds. Everything is 
being done by this administration-and by this administration I 
mean the Department of Labor-to ruin programs, to justify cut
backs in funding, and what I think they should be aiming at is to 
improve the efficiency of whatever funds they have. That is the 
principle by which thel came to office. 

I don't think they re doing that. I don't think we set any 
record-we were not barn burners in the management of public 
programs during the Carter administration, but I don't think our 
record stands up negatively compared to this administration. So 
my concern is not just with the Hill, because I think you have 
taken a very wise approach in trying to listen to everybody's point 
of view, and find out what works as best you can. I don't think the 
Department of Labor has done that. 

Mr. JEFFORDS. Thank you. My time is up and I have to leave also, 
but I would appreciate specifics on the latter points. 

Thank you. 
Mr. HAWKINS. Thank you. 
Mr. Weiss? 
Mr. WEISS. Thank you very much, Mr. Chairman. 
You indicated, Richard, that when you first got to Clearfield that 

you were ready to leave, that you really didn't like the rules, and 
regulations, and so on. I gather you were not alone in that. 

What percentage of the youngsters who come in actually leave 
before the program is completed and at what stage do they usually 
leave? 

Mr. WATKINS. I think that all depends. A young man or young 
lady might come in and leave the first day, or they might come in 
and find out that the rules and regulations that we have are for 
the good of the program and they end up staying 2 years. So it is a 
very small amount that will leave after the rules and regulations 
have been explained to them. That's the main thing. 

Mr. TAGGART. Nationwide, 40 percent drop out before 90 days, 
and then 30 percent stay for at least 1 year, and then 30 percent 
stay beyond 1 year. This is not dissimilar to college, where large 
numbers drop out in their early months. 

Mr. WEISS. Bob, I am not sure if I heard you correctly. You said 
you thought that we, meaning the administration, and your think
ing and people out in the field are not all t1;lat far apart, and that 
it will take about 1 year or so for everybody to agree on where to 
go and then we will start moving. I am not sure I got that from the 
followup discussion you engaged in. 

I was wondering, are you really that optimistic and why? 
Mr. TAGGART. Because I don't think that the Department of 

Labor is actually in good faith exercising the policies of the admin
istration. The administration came to office arguing for efficiency, 
and I am saying there are some folks who think that efficiency 
comes by delaying funding and confusing the situation, not paying 
attention to what works best for whom. I don't think that is con
sistent with what the administration wants. 

When they go to design policies, I think that most folks are 
thinking in the same direction, and that is Mayor Schaefer, for in
stance, who is a strong advocate of work experience and public 
service employment, himself said that we perhaps went overboard. 

92-332 0 - 83 - 9 
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We tried to jam a little too much of that in, so we have to deem
phasize that approach somewhat. The question is how much do you 
deemphasize it and how do you fit it in. 

Baltimore has gone in the direction of gteat increases of on-the
job training in the private sector. It is, in fact, now in a leadership 
position. And I think that is the direction that CETA is going to go, 
and both the vocational education community and the thinkers in 
the CETA community, I think, generally agree with that approach. 
Intensive investments in smaller numbers of individuals is some
thing that we are going to have to do, and have at the base of our 
system lot cheaper services for a larger number that feeds into the 
intensive investments. I think there is agreement that that's a di
rection that we'll move. 

What needs to be done with the State and local government 
system I don't think is as large as it now seems to loom to Con
gressmen. They have to decide and sort of think about it, but the 
end compromise is not going to look that dissimilar to CETA. It's 
going to have a different name, but money is going to pass through 
States to local governments and they may contract with the pri
vate sector at that point. I don't think that is going to change a lot. 

So when I say I look to seeing people come together, with my 
own point of view, which is narrow, I seem to be able to sit down 
and talk to the Conference of Mayors, or the NGA, or community
based organizations and all of them are speaking pretty much the 
same language. I think we are now over saying that CETA does not 
work and that CETA is scandal prone and that we should necessar
ily have that as the revenue for fighting recession and achieving 
full employment. 

Now, one of the things I am proposing, too, is that there is an
other way to do countercyclical job creation other than running it 
through your CETA type of system. For instance, if I could do on
the-job training in the public sector and I could have countercycli
cal revenue sharing, that would have the same effect without put
ting all the burden on our programs for the hard to employ, all the 
burden of the job creation. It would just be units of government 
employing individuals, and then they would have incentives to hire 
from the end of the labor queue. These types of ideas are ones that 
I think, if we get over our rhetorical problems, everybody can agree 
to. 

Mr. WEISS. That's on the outside, right? 
Mr. TAGGART. Well, within the administration. I don't think it is 

fair to say-my view is that the thinking about what will be done 
with employment and training policy is not coming from the De
partment of Labor, as what thinking there is, is coming from very 
few individuals in the White House, but mostly from the Hill. And 
that the pressure for that will come from outside interests finally 
speaking up at your prodding and reaching agreement. 

So I don't look for leadership from the Department of Labor 
whatsoever, and I think they're in a cutback mode and that's all 
they think about, how to save a penny. That seems to occupy their 
full time, that and the RIF of 500 or 800 employees will also some
what affect the Employment and Training Administration. 

Mr. WEISS. Well, I sense the same thing, and that's why I was 
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trying to get some clarification as to why, in the face of all that, 
you maintained your sense of optimism about the situation. 

Mr. TAGGART. I guess I'm like Mayor Schaefer. If I didn't believe 
that we, as reasonable persons, could look at the evidence and 
make reasoned judgments and listen to individuals such as we have 
today that are in the programs, and can't move forward and reach 
consensus, I think I would give up. I have got to leave this field if I 
can't hope we can reach consensus on it. I think most individuals 
who have maintained their interest are of the same thinking. 

Mr. HAWKINS. If you would yield, who is going to do the train
ing? Your optimism certainly is very wholesome, but under the ad
ministration's program-and you yourself view it as an abandon
ment altogether of any responsibility, which I think is true. You 
also indicate that on-the-job training is the wave of the future. 

But who is going to do it? Is the private sector going to do it? 
What type of delivery system will we have? Certainly we can't an
ticipate that money is going to be flowing from the Federal Govern
ment to the private sector through the conventional system be
cause the administration opposes it. 

Mr. TAGGART. I think when everything washes out that you will 
see a system at the $3 billion level which is just a mtionalized 
CETA system with a different name, passing money through States 
to local units of government. There will be more contracting with 
the private sector for the delivery and management of services at 
the local level, but that will be a choice of State and local units of 
government. And I think we will have consolidation of different ac
tivities, including WIN, and employment service activities, and 
CETA activities, and perhaps even the vocational education contri
bution, and I don't think that is negative if you have clear policy 
guidance. If you can hold the line on the funding now and achieve 
those changes, then 2 years from now we can start build;.ng those 
activities back up. 

I don't think we have any other choice, and I don't know that 
the administration can keep turning its back if we have an 8-per
cent unemployment rate. 

Mr. HAWKINS. That's just a bobtail CETA under some other 
name. 

Mr. TAGGART. CETA worked. All the evidence says it works, and 
anybody--

Mr. HAWKINS. We know it worked. We believe that, but we're in 
the minority. 

Mr. WEISS. He is saying not for long. 
Mr. TAGGART. And not on the House side. 
Mr. HAWKINS. In other words, we are going to go through a rude 

awakening after things get so bad that the administration will 
begin to do something. I wager to bet, with Under Secretary Lovell 
last night, that this administration would eventually embrace 
public-service jobs. I think he went so far as to put up a nickel. 

Mr. Weiss, have you completed your--
Mr. WEISS. Thank you, Mr. Chairman. I have no further ques

tions. 
Mr. HAWKINS. I would like to express the pleasure of the commit

tee at the testimony and the patience of the witnesses, and to you, 
Mr. Harmon. I, too, would like to commend you. You have become 
a very excellent model. We will certainly use you as a prime exam-
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pIe of how these programs have worked. Certainly it is through the 
splendid development of such individuals as you that gives us confi
dence. Mr. Watkins, we thank you, too. 

That concludes the hearing. The hearing will convene tomorrow 
morning at 9:30, in room 2253. 

[Whereupon, the joint subcommittees were adjourned at 5:35 
p.m.] 

[The following was received for the record:] 

TESTIMONY OF EDWARD J. KING, GOVERNOR, COMMONWEALTH OF MASSACHUSETTS 

An ex-offender without a job is very likely to become an offender over and over 
again. Yet the placement of ex-offenders into unsubsidized employment is extremely 
difficult. As a rule, ex-offenders are undereducated, unskilled and lacking in work 
experience. Employers are understandably reluctant to hire convicted criminals. 

In Massachusetts we have develolped the Conprehensive Offender Employment 
Resource System [COERS] program to address employment problems of ex-offenders 
by providing services ranging from education, World of Work orientation, skills 
training, job development and placement to post-placement support for both the ex
offender and the employer. These comprehensive services are costly, but when meas
ured against the cost of continuing criminal activity, the benefits are substantial. 
We estimate that COERS services have resulted in a 58 percent decrease in recidi
vism for participants. A benefit-cost study of COERS has shown that for every dollar 
invested in the program, $6.46 is returned to society in the form of direct contribu
tions to the economy and in averted criminal justice costs. 

The success of this Massachusetts program is due to its innovative use of inter
agency collaboration. COERS was created from funds from the Governor's Discre
tionary Grants for the Comprehensive Employment and Training Act [CETA] and 
from previously existing programs. Rather than reinventing a service delivery 
system, existing sevices for ex-offenders were incorporated into one program, 
COERS, to provide comprehensive employment services at the least cost. 

Prior to COERS, employment services for ex-offenders were fragmented among 
state criminal justice and employment and training agencies. Some programs served 
only the courts; some only specific correctional facilities. Some programs actively 
competed with others for the same clients and employers. Through the planning 
and design of a statewide service delivery system initiated through our CET A Gov
ernor's Grants, these programs were consolidated in the most cost-effective manner. 

The pooling of resources has resulted in the coordination of ex-offender employ
ment efforts by eight Massachusetts agencies including CETA Discretionary Grants, 
the Departments of Correction, Parole, Probation, Youth Services, Vocational Reha
bilitiation, Employment Security, and the LEAA State Planning Agency. In addi
tion, local job training prime sponsors of CETA joined this interagency endeavor in 
the four urban areas where COERS operates. 

Where previously there were many administrative structures for ex-offender em
ployment services, there now is only one. Where previously there were duplicative 
programs, major employment and training services for ex-offenders now are inte
grated in centralized locations in four Massachusetts cities. Funds saved through 
the elimination of duplication are recycled for new servcices. This integration and 
coordination of services through COERS created a greatly expanded service delivery 
system at a saving of over $55 per client. 

Another benefit of the COERS design is its capacity to provide services to ex-of
fenders being released from state correctional institutions. While COERS provides 
services to all ex-offenders, priority is given to those returning to the community 
after a state prison sentence. The importance of employment for individuals requir
ing reintegration into society cannot be overestimated. Yet many state prisons are 
located in areas which are isolated from the urban residences of inmates. The 
statewide focus of COERS has enabled it to provide centralized outreach to the state 
prisons for its four urban centers. As a result, COERS has doubled the number of 
individuals receiving employment services upon their release from Massachusetts 
correctional facilities. There is little doubt but that this effort has contributed to the 
decreased recidivism rate. 

While no price can be put on the value of public safety, COERS has demonstrated 
that public safety can be improved cost-effectively with the carefully coordinated 
use of federal and state resources. At a time of increasing concern for public safety 
and at a time of diminishing public resources, programs such as COERS assume an 
even greater significance. 
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UNEMPLOYMENT AND CRIME 

WEDNESDAY, OCTOBER 28,1981 

HOUSE OF REPRESENTATIVES, SUBCOMMITTEE ON CRIME, 
COMMITTEE ON THE JUDICIARY, AND SUBCOMMITTEE ON 
EMPLOYMENT OPPORTUNITIES COMMITTEE ON EDUCA
TION AND LABOR, 

Washington, D.C. 
A joint hearing of the Subcommittee on Crime of the Committee 

on the Judiciary and the Subcommittee on Employment Opportuni
ties of the Committee on Education and Labor convened at 9:40 
a.m., pursuant to recess, in room 2253, Rayburn House Office 
Building, Hon. William J. Hughes presiding. 

Present: Representatives Hughes, Hawkins, Sawyer, Jeffords, 
Hall, Fenwick, and Petri. 

Staff members present: Hayden Gregory, chief counsel; David 
Beier, assistant counsel; and Deborah K. Owen, associate counsel, 
Subcommittee on Crime; Susan Grayson, staff director; Beth Buehl
mann, minority legislative counsel; and Terri Schroeder, staff as
sistant, Subcommittee on Employment Opportunities. 

Mr. HUGHES. The joint hearing of the Subcommittee on Employ
ment Opportunities of the Committee on Education and Labor and 
the Subcommittee on Crime of the Committee on the Judiciary on 
the subject of unemployment and crime will come to order. 

The Chair has received a request to cover this hearing in whole 
or in part by television broadcast, radio broadcast, still photogra
phy, and by other similar methods. In accordance with rule 5(a), 
permission will be granted unless there is objection. 

Is there objection? Hearing none, coverage is permitted. 
Our first witness this morning is James Carvino, the chief of 

police of Racine, Wis. Chief Carvino has an impressive background 
in law enforcement, first in New York City and now in Wisconsin. 
The chief is appearing before us today representing the Police Ex
ecutive Research Forum. We hope through his testimony to relate 
the concept of unemployment to criminal behavior from the per
spective of a law enforcement official. 

Later in the day we will hear from leading academic experts on 
this topic. It is equally important, however, that we understand the 
informed view of a person who stands as a soldier in the first line 
of defense against criminal conduct. 

Chief Carvino, do you want to come forward, please? It is good to 
see you. We have a copy of your statement and, without objection, 
it will be received in full in the record and you may proceed in any 
way that you see fit. 

(l271 
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TESTIMONY OF JAMES J. CARVINO, CHIEF OF POLICE, RACINE, 
WIS., AND MEMBER, POLICE EXECUTIVE RESEARCH FORUM, 
WASHINGTON, D.C. 
Mr. CARVINO. Mr. Chairman, I would like to thank you for pro

viding me with the opportunity to appear here today, particularly 
on behalf of PERF, which is an organization that attempts to raise 
the professional level of police service delivery. 

I would like to talk about my experience with the New York City 
Police Department for some 22 years, and also about my experi
ences in Racine, Wis., basically dealing with what I believe to be 
the impact of high unemployment on crime. 

There have been a lot of sociological studies and surveys over the 
years, and I really do believe that some of the statistics involved 
can be misleading. Quite frequently I do not think they tell the 
entire story, and that is what I would like to do. 
. A few years ago I remember reading a report by the Bureau of 

Labor Statistics where they attempted to dispel some myths that 
had been brought before us as far as crime is concerned. One of the 
things that they did talk about was the impact that unemployment 
had or did not have on crime. It indicated that a lot of people who 
were arrested did have jobs at the time they were arrested. As a 
matter of fact, they indicated that approximately two-thirds of 
those people who were arrested were employed approximately 1 
month before being arrested. 

I do not think that this gives us a true picture of the whole story. 
No. 1. A lot of people that are arrested and have jobs may be on 

probation or parole and are required, in order to meet the proba
tion requirements, parole requirements, to have a job. Many of 
these jobs are just a pure subsistence level. They do not really give 
us any idea of what the person is doing. 

Quite frequently these people, although they are employed, do 
turn to crime to add to their income. 

I think that basically the crime rate is impacted in two ways. No. 
1, high unemployment increases the crime rate, on the one hand; 
and second, I think high unemployment makes it very difficult for 
police to accomplish their task. Thi£ i8 done basically in two ways, 
in my opinion. 

No.1, there is an increased amount of leisure time that is availa
ble to those people that are unemployed, and when you combine 
this with a high level of frustration and anxiety that they experi
ence, you begin to have problems. 

I think most sociologists will agree that as we increase social con
tacts, and if this is charged with high anxiety and frustration and 
high unemployment, you begin to have confrontations, and these 
confrontations between people, whether in the privacy of their own 
home or out on the street, do create problems for the police. 

At the lower level, these contacts may be quite innocent. They 
could amount to unlawful assemblies, disorderly conduct, drunken
ness, and that type of thing and, of course, where they become 
more severe we have assaults and perhaps even homicides. 

So it is my feeling that during times of high unemployment, alS 

the social contacts increase the demands for police service in
creases and then when you throw people into the breach in that 
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area, you are now diminishing your ability to deal effectively with 
crime. 

I think we can all remember some of the experiences we had in 
the 1960's, and as we have high unemployment, people with more 
time on their hands, people with little hope for the future, I think 
we find that we begin to develop conditions of social unrest. People 
begin to gather on the streets. We have more demonstrations, we 
have more marches, and again, this translates into more work for 
police departments because we do have to guarantee their constitu
tional rights and it is our job to see that the public safety is main
tained and public order is maintained. 

I can remember instances in Bedford Stuyvesant many years ago 
when I was working there as a commanding officer. Frequently you 
would see young people on the streets. Most of these people were 
young, disadvantaged and unemployed. On the weekends and 
during the week they increased their use of alcohol and other types 
of mind-altering drugs. As the evening hours went on, without the 
ability to hold and maintain a job, they would stay up into the late 
evening hours. As a result, they would get high and you would be 
out there dealing with the problem from a police perspective. 

Quite frequently this developed into what later became riots 
where minor confrontations with the police in the early evening 
hours in the summer developed into full-scale riots in the 1960's, I 
believe around 1966. 

I think that all of us can sometimes become a little bit upset 
with some of the frivolous programs that we have experienced and 
some of the setbacks that we have experienced with these pro
grams, but I still really believe personally that something has to be 
done. If we do experience high unemployment, it is going to be the 
people in the lower socioeconomic strata that are really going to 
suffer the most from it, and these are the people that the police are 
going to have to deal with day in and day out. 

I had a recent example in Wisconsin where an individual who 
had been unemployed, he was 20 years of age, and he was very de
pressed and despondent over the fact that he was unemployed. His 
39-year-old aunt who had raised him from birth also became unem
ployed, and there were 8 people in the household to feed. One 
Sunday, just prior to dinner, he just broke. He took 2 kitchen 
knives and went in and killed his aunt. He stabbed himself several 
times, but did not succeed in committing suicide, ran O~lt into the 
street and had a direct confrontation with a police officer and was 
subsequently shot and killed. 

This is just an example of some of the things that can happen, 
and in this particular case I do relate it to his being very despon
dent over the fact that there were a lot of mouths to feed and the 
fact that he could not get and hold a job. 

I would like to leave that area now and go into 3 other areas 
where I think that high unemployment connects with the crime 
rate, and thd is basically white-collar crime, the victimless crime, 
and also crime involving property and violent crime. 

In the area of white-collar crime, I think we do have a large seg
ment of our population that, in high unemployment, are going to 
get very frustrated about their inability to keep up with the Jon
eses and to meet the status quo. These people normally do not have 
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a proclivity to get involved in a criminal act, yet they quite fre
quently do. They do it in a more subtle way. They do not do it the 
way the violent criminal does it, a person involved in property 
crime. They get involved in things like insurances frauds and tax 
frauds. 

For example, the fellow who normally would go down to the local 
shopping center to purchase a television set, when he is impacted 
and does not have the bucks to spend, he will buy that hot televi
sion set from the person who is selling it in a bar and grill or a 
tavern. 

OK. A lot of people wouldn't consider this very serious, but this 
is a police problem and he now becomes an accessory to the crime 
of theft, perhaps, and at least he would be guilty of the crime of 
receiving stolen property. So it is not only the criminal that gets 
involved who is unemployed, but it is also people who are working 
every day out there. 

Insurance fraU(~s. Our city experienced a 27 percent increase in 
the burglary rate in 1980. My question would be: Is that real? Are 
there really that many more burglaries in the city of Racine? Or 
perhaps it is some of our people inflating their losses or creating 
losses for insurance purposes. 

How about those people that attempt to beat taxes and get a 
refund in this area? 

So I would take a look at that as a problem that police have in 
the area of white-collar crime. 

We can move on from there and talk about victimless crime. We 
see all the pimps, prostitutes, gamblers, and drug dealers on the 
street. Back in the 1960's, in the late 1960's and the mid-1970's I 
was in charge of narcotics at one time in the Bronx, N.Y., and I 
was also in charge of narcotics in Brooklyn and Richmond, which is 
Staten Island. I had the opportunity to view many arrests that 
were taking piace and to talk to a lot of people that were arrested, 
and I know what the myth is, tl.at people are employed at the time 
of arrest, but I can tell you from personal experience that I had 
never, or rarely ever saw a gambler, prostitute, pimp or drug 
dealer that held a job. 

The reason why I think that is important in times of high unem
ployment is that a lot of people who have limited skills, limited job 
experience, are disadvantaged and perhaps find it very difficult to 
get a job, they turn and who do they look at? They look at the role 
models within their own particular community, and who are the 
role models in the lower socioeconomic areas? These are basically 
the pi. 'lPS, the prostitutes, the gamblers, and the drug dealers. 

These people then turn to that in order to meet their needs, their 
basic needs. So I think it is a problem for us. 

The last area I would like to discuss is that of the people who I 
consider to be the most desperate and create the most serious prob
lem for police, and those are individuals who become involved in 
property crimes and violent crimes. Those that have the greatest 
skills will get involved in property crimes such as shoplifting, petty 
thefts, and that type of thing. 

Another group that has the least skills available to them and 
find no other way to deal with their problems go out and they 
commit the crimes that we are all concerned about, violent street 
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crimes such as homicide, assault, mugging, strong-arm robberies, 
and that type of thing. 

I guess if tomorrow all high unemployment generally was re
moved, I realize that we would still have crime. I am not saying 
that to remove high unemployment, and that is the only cause. But 
I really do believe that with high unemployment, combined with 
the anxiety and frustration and the inability of p(:~ople to meet 
their basic needs, that this is a power-packed thing and that it ulti
mately translates into a higher crime:ate and problems for the 
police. 

They did a recent study in Racine, Wis., in one of the major man
ufacturing firms out there, and when they surveyed the people to 
find what their concernr. were, the No.1 concern of the people in 
the city was crime. Racine is not exactly what some people might 
view it as. Racine is No.1 in property crime in the State of Wiscon
sin, and is No. 1 in violent crime. 

Mrs. FENWICK. In what? 
Mr. CARVINO. In violent crime, per capita. 
The second issue that concerned people most was jobs. And I 

think on a national level it has been said to be the economy, No.1, 
and perhaps crime, No.2, coming up from where it ranked sixth or 
eighth a couple of years ago. 

So I think people are concerned about it. 1. know that I am. 
One of the other things that concerns me, in conclusion, is that 

this overburdens the police ability to act in a proactive fashion. It 
makes it very difficult for police to get out and get involved in the 
problems in their communities in attempting to reduce crime. It af
fects them from a management level; it affects their style. 

! know in some cities, such as New York, you can't consider that 
you are going to go out and have any impact on crime when you 
arc deaUng with issues from the moment you get into your radio, 
the officer is eight calls behind, and in essence he runs from one 
job to another. He really doesn't impact on anything. It is very dif
fiCUlt to do it, and I think that high unemployment does create a 
problem for us. 

In conclusion, I guess that I would like to say that I feel that we 
have experienced this problem in the past, we have seen it through 
a wide variety of reasons that occurred in the 1960's. A lot of us 
are disgusted with frivolous programs, as I indicated earlier, but I 
think the bottom line is that I think we have to do something 
about it because if it continues we are going to have a problem 
dealing with it and we will be spinning our wheels. 

Thank you. 
[Mr. Cal'Vino's full statement follows:] 
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IMPACT OF UNEMPLOYMENT ON CRIME 

Mr. Chairman, Members of the Committee, as a representive of the 

Police E~ecutive Research Forum, and, on my own behalf, I thank you for 

providing me an opportunity to present my views concerning the impact of 

high-level unemployment on crime. 

The Police E~ecutive Research Forum is a national organization 

comprised of police chief e~ecutives from many of the nation's largest 

city, county, and state law enforcement agencies. The Forum's primary 

purpose is to improve the delivery of police services through the 

professionalization of police e~ecutives and officers • 

. Too often the views of law enforcement executives are not sought 

when social questions are at issue. I suspect, however, that few would 

deny that changes in the social condition directly affect the ability of 

law enforcement agencies to prevent and combat crime. Far reaching, 

high-level unemployment is an issue of this type--a social issue no 

doubt--but one that affects the delivery of law enforcement services in a 

direct way. 

Not being an economist or theoretician I will refrain from 

discussing or evaluating national economic policies or programs designed to 

affect unemployment rates. Instead, it is my intention to give you a 
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street-level view of the unemployment problem and its impact on crime. My 

comments are based on some 26 years of law enforcement experience both as a 

corrmand officer with the Ne\~ York City Pol ice Department in which I served 

for 22 years, and as Chief of Police in Racine, Wisconsin, a city with a 

heterogeneous population of approximately 95,000, and a well-diversified 

industrial base. 

I recall reading a report a few years ago published by the U.S. 

Department of Justi ce entitl ed, "Myths and Real iti es About Crime." It 

attempted to dispell, statistically, many stereotyped beliefs about crime. 

One of the myths alluded to was that the typical person who commits a crime 

is either unemployed or on welfare. The report pointed out, "Based on what 

is known about imprisoned criminals, most persons who engage in crime have 

jobs and very few are wel fare-dependent." (1) 

The article also pointed out that two-thirds of the country's 

imprisoned inmates held jobs one month prior to arrest. But what about the 

other one-thi rd who di d not--was that si gnifi cant? The report indicated 

that the median income of those working was only $4,630, which was 45 

percent lower than the median income for all income earning males fourteen 

(l)U.S. Department of Justice, Myths and Realities About Crime, 
page 44. 1974. Superintendent of Documents, U.S. Government Funding 
Office, Washington, D.C. 
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years or older. But, it left unanswered the question of whether or not 

that was enough money to allow an individual to meet basic needs. How many 

of the inmates employed prior to arrest were on either probation or parole, 

and, in order to satisfy the conditions of their release, were required to 

have a job, and perhaps were subsidizing their income through crime? 

My point is that statistics can be misleading; they do not always 

tell the entire story. On the topic of unemployment and crime, findings 

have been inconclusive. No significant correlation has been sustained 

indicating that unemployment either does or does not affect crime. 

Research studies have frequently varied in their conclusions. For reasons 

such as those just mentioned, I feel my testimony can be of value to you. 

My conclusions are based on my own experiences as well as those of many of 

my peers. Other experts can, and I am sure will, testify to the fact that 

unem~loyment and crime are related, or unrelated, depending on their 

perspective. Each, I am sure, will use statistics persuasively. 

Nevertheless, experience and first hand knowledge cannot be 

discounted. 

The question is--Does high unemployment affect crime? My answer 

is yes. Its affects are felt in two significant ways: on the crime rate 

itself, and on the ability of law enforcement agencies to deal with 

crime. 
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I believe that high unemployment creates two inter-related 

conditions which synergistically effect crime rates in an adverse manner. 

The first is the tremendous increase in general leisure time available to 

those unemployed. The second is the hi gh 1 evel of anxi ety and frustrati on 

that develops as the result of being unemployed and the inability of some 

individuals to meet their basic needs in a normal and acceptable fashion. 

Taken together, these conditions create a myriad of problems for 

pol ice. 

I think we can all agree that excessive leisure time combined 

with the anxiety and frustration of unemployment foster increased friction 

in social contacts. These contacts, whether occurring in the privacy of 

one's home or not, can and often do lead to more demands for police ser

vice. People wi ttl lots of time on their hands, with little to lose and 

with little hope for the future, present a combustible social tinderbox. 

Passing their empty time by congregating in public places, such as taverns, 

parks, neighborhoods, or street corners, can lead them into activities 

which demand poi ice attention. Even if their behavior is not a serious 

crime, the police may have to be called to deal with public drunkenness, 

disorderly conduct, harassment, disturbing the peace, or trespass. Just 

"passing the time" may result in activities which 1 ead to arrests for 

assault, driving while intoxicated, vandalism or a myriad of other 

criminal violations. While these activities may not be the kind of 
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predatory street crimes the police are most concerned about reducing, they 

certainly are nuisances and criminal behavior which demands our atten

tion. 

Also, high unemployment when coupled with concern over one's 

future or that of one's family can lead to social unrest. Frustration 

mounts for those who merely seek to put their skill s to productive use, 

but, because of forces beyond their control, are unable to do so. A 

potential result is an increase number of demonstrations and marches as a 

source of outlet for this anxiety and as a means of registering united 

dissatisfaction with the current circumstances. Whether or not these 

incidents are legally sanctioned is of little consequence to the police 

because, in either case, they must become involved to safeguard 

constitutional rights and to maintain public order. 

I worked in Harlem and Bedford Styvesant in New York City during 

the riots of 1966, and can personally attest to the problems unemployment 

caused in these core areas during the summer months. There were large 

groups of young people who were unemployed with nothing but time on their 

hands to get into trouble. Often they could be seen sitting on fire 

escapes and front stoops drinking beer into the early morning hours. 11any 

of our biggest police problems developed as these young adults, facing 

bleak prospects, got high on alcohol and other drugs often leading to 

trouble. 
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This brings to mind another issue. Many young people, 

unemployed, unguided, and frustrated, drifted into drug use. When asked 

why t;hey did this, the basic answer was, "Why not--there was nothing el se 

to do!" l1any turned to crime to support a drug habit, a habit developed, 

in part, by too much time on their hands. 

We can all remember the volatile conditions that existed on our 

streets during the "long, hat summers" of the mid-60's. Large groups of 

youths and others in many of our city ghettos became polarized. Minar 

confrontations with the police, frequently aver minor issues, touched off 

riots. High unemployment, in mY opinion, was partly responsible for what 

happened then, and will create similar problems today if nat dealt with 

effectively. If those conditions shoul d reoccur--the ri oti ng, 1 ooti ng, 

assaults, homicides, and arsons--they will have a severe adverse impact not 

only an crime, but on the economies of affected cities and our society in 

general. All of this means more problems for the police. 

have been as frustrated as anyone else with frivolous programs 

geared to youth and those who are unemployed that don't work, but I still 

be1~eve something must be done. I feel that programs that develop a work 

ethic are viable. CETA's major goal was the creation of new jobs for low 

income unemployed; but its real successes were not derived from the new 

jobs created by government, but from the work ethic, confidence, desire, 
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and hope that was engendered by the aChievement attained by those gainfully 

employed. 

can think of one recent example where unemployment led directly 

to the commission of a crime. A local Racine resident, with no previous 

criminal background, became depressed because he was out of work. His 

frustration was due to his inability to get a job and stabilize his life. 

This frustration led to an escalating chain of events, beginning with the 

murder of his aunt who had raised him from bfrth to his own attempted 

suicide. Subsequently, he was shot and killed while attempting to stab a 

responding police officer. 

Next, I would like to talk about white collar crime and its 

connection to unemployment. Unemployed white-collar workers, generally 

draw on their business experience when entering the criminal arena. 

Many middle income Americans live the good life, but have 

financial commitments due to home mortgages, car loans, college tuitions, 

etc. Some of these people are unable to cope with problems associated with 

the loss of their jobs. For them crime is a way of meeting their 

obligations or simply keeping up with the Jones. Some, when it becomes 

clear that they may not be able to keep up or may loose everything, become 

involved in crimes like insurance fraud, criminal receiving of stolen 

property, get-rich-quick business schemes, arson, con artist schemes, 
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fencing operations, etc. People, almost innocently, to hold down expenses, 

may buy a "hot" television from some character in a local bar rather than 

routinely purchasing it at a local shopping center. Thus, they become an 

accomp1ise to the criminal act of theft and can be criminally charged with 

receiving stolen property. 

Insurance company statistics indicate that loss claims increase 

when unemployment increases. Are t~ere really more burgl ari es or merely 

more reported burglaries? In Racine in 1980 burglaries increased 27.6 

percent over 1979, while unemployment during the same period increased from , 
5.1 percent to 8.1 percent. Today it i3 pegged at 10.3 percent. I would 

say much of the increase in crime is real--actually due to burg1ary--but I 

also believe that there a~e home owners pressed to pay debts and meet 

obligations that initiate false burglary complaints. Unemployed people in 

the midd1e- or upper-income category, normally may not be predisposed to 

commit crime; however, when faced with financial difficulties, may 

rationalize criminal behavior in order to maintain their status quo or 

escape forclosure or repossession. 

Another group of crimes directly related to unemployment are 

victimless crimes. Many young people today, particularly in impoverished 

areas. 1 ack job sk ills. believe some become involved in criminal 

activity as an alternative to the frustration of the unemployment line. 

They look around them at successful role models in their community, and who 
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do they see--drug dealers, pimps, prostitutes, and gamblers. Becoming 

involved in this type of cri~inal enterprise takes little expertise, needs 

no formal training or education, requires no references, and the market is 

wide open. 

As a member of the New York Police Department and commanding 

officer of Bronx narcotics in the 1 ate 60' s, and again as the commanding 

officer of Brookljn and Staten Isl and narcotics from 1973 to 1977, I 

observed hundreds of people who were arrested, rarely did I find any 

gambler, prostitute, pimp, or drug dealer who was not unemployed. I spoke 

with many of these individuals, and they indicated that one of the major 

reasons they become involved in a lift of crime was their inability to get 

or hold a job, and the bel ief that they could "make it big" by turning to 

crime. High unemployment contributes to this problem. These people will 

sooner or later become characterized as "discouraged workers." That is, 

the Bureau of Labor Statistics will not include them as unemployed persons 

for statistical purposes. In police terms we call them career 

criminal s. 

The last group I would like to discuss can be categorized as the 

least skilled and most desperate. They turn either to property or violent 

crime to meet their needs. Those with greater skills become involved in 

burglaries, thefts, auto stripping, shoplifting, etc; those with lesser 

skills, or in more dire straits, resort to sheer Violence, such as 
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robberies, purse-snatching, strong armed robberies, assaults, 

homicide. 

This is not to say that if unemplo~nent were removed tomorrow all 

of these crimes would cease, but I believe that in times of high 

unemployment, crime in all of the above categories will increase. 

During the riots which occurred in New York City in summer of 

1966, I was assigned to anti-riot control in a business district in Bedford 

Styvesant. I spent three months supervising approximately 150 foot 

patrolmen in that area, and I made a concerted effort to talk to people who 

were arrested, where complainants, or were doing business or residing in 

the neighborhood. When I asked them why the felt these problems were 

occurl'ing, they expressed two major concerns--over and over again--that 

people had too much time on their hands, and in many instances the use of 

drugs by young people had drained them of initiative. Many of those 

arrested said they had no real job skills, and were not disposed to get 

them. Frequently these unemployed young adults were addicts who turned to 

crime to support their drug habits. 

As indicated earlier, unemployment not only increases crime 

rates, it overburdens the police, affecting their ability to fight crime. 

Regardless of whether the act committed is criminal in nature or not, it 

often translates into a call for police service. This increased demand for 
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service affects a department's ability to deal with crime in a proactive 

fashion. As service demands increase, the administrative workload 

increases and both adversely impact on a police department's ability to 

reduce crime. Therefore, if high unemployment increases police calls for 

service both of a criminal and non-criminal nature, and I believe it does, 

then the bottom 1 i ne for polf ce agenci es must be dimi ni shed pol ice 

resources. Paradoxically, the police must then fight crime with fewer 

people when the demand for their services are greatest. Its a "Catch 22" 

situation. 

In conclusion, in my opinion high unemployment is one of the 

major catalytic agents that sets off the chain of events leading to the 

actual commission of crime. and increased leisure time combined with high 

levels of anxiety and frustration are some of the ingredients in the 

formul a. 

My greatest concern is that unemployment seriously impacts on our 

young people, particularly those in disadvantaged circumstances. They must 

be involved in work of some kind that is meaningful, contributes to their 

development of job skills, and is designed to build self-worth and 

confidence. If soci.ety does not provide these opportunities we will suffer 

the consequences of increased crime and the police will be forced to fight 

a rear-gual"d action against this societal Gordian knot. 
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Addendum 1 

To provide some insight into the employment picture in Racine 

County, I have included the following data: 

The 1980 population of Racine County was estimated to be 173,132, 

an increase of only 1.3 percent from 1970. During the same period, the 

state's population increased by 6.5 percent according to the 

estimates. 

Projections for fiscal year 1932 indicate that 6,860 individuals, 

18 years and older, will be below the poverty level. Many of these 

individuals may be unemployed or under employed and may be in need of 

training or placement assistance. 

Most notable in 1980 for the Racine Standard Metropolitan 

StatistIcal Area was the steady increase in the area's unemployment rate. 

Annual average unemployment for the Racine area during 1980 stood at 8.1 

percent. 

It peaked in August of 1980 at 10.9 percent and remained at 8.6 

percent at the year's end. The annual average exceeded both the State and 

National averages, which stood at 7.0 percent and 7.1 percent 

respectively. 

Racine's highly diversified manufacturing industry was 

particularly hard-hit by the continuing recession. Both Racine and the 

surrounding labor markets are extended in nature and highly responsive to 

economic trends at the National level. 
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Mr. HUGHES. Thank you, chief, for an excellent statement. 
The Chair is going to try to adhere to the 5-minute rule so that 

we can get through the questioning expeditiously, and also, I am 
going -to follow the lead of the chairman of the Subcommittee on 
Employment Opportunities and try to recognize members as they 
come into the hearing room. First we will start with Chairman 
Hawkins. 

Mr. HAWKINS. Thank you, Mr. Chairman. 
Chief, may I commend you on a very excellent and very clear 

presentation. 
There is an argument which is raised that if unemployment is 

the main contributor to crime, why is it that during times of pros
perity that there is sometimes an alarming crime rate. With re
spect to that, and the experience that you have had, would you say 
that many of the groups who are exposed to crime, or to the possi
bility of committing crime, are individuals who, even during times 
of prosperity, are likely to be unemployed? In other words, even 
during times of prosperity, many of the individuals that you have 
seen during the years that you have had experience with the prob
lem, are they the ones who are likely to have jobs available to 
them? 

Mr. CARVINO. I think I indicated that I feel high unemployment 
is one of the major factors that contribute to crime, but I didn't 
want to lead you to believe that I felt it was the only one. I do not. 
I think it is one of many. 

In evalulating crime, it is very difficult at times to tell why. I 
have taken a look back to the end of W orId War II, at the rise and 
fall of the crime rate vis-a-vis the high unemployment or low un
employment for any given period of time. There are a lot of varia
bles that impact on us. 

No.1, when people are in despair, quite frequently they do not 
report the crime because they feel that no one can do anything 
about it. So, therefore, your crime rate is a statistic, but the impact 
of that statistic is not always before us. One of the things that the 
Police Executive Research Forum has done in three cities in the 
United States is to conduct some pure research in the area to de
termine what the statistic actually means with regard to impact on 
a crime in that particular city. 

So the statistical rate, in and of itself, does not mean that much 
to me about the crime. I could see that the variance is there, but I 
would have to look at other factors to be able to answer that. 

Mr. HAWKINS. In speaking to us today, are you also representing 
the Police Executive Research Forum? 

Mr. CARVINO. Yes, I am, and, of course, myself alld my own opin
ions. 

Mr. HAWKINS. Are the views presented by you to some extent 
also shared by that organization? 

Mr. CARVINO. I really didn't ask them. They asked me if I would 
present my views, and I presented this speech to them and they 
looked at it, and I don't believe it has been changed very much. 

I would have to say that these are my views, and I also have dis
cussed this with quite a few of my peers, and I would have to say 
that by and large most of them would concur in what I have to say. 
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Mr. HAWKINS. Without officially representing them, would you 
say that your views are generally representative of other police 
chiefs with whom you have had an opportunity to discuss your 
views? 

Mr. CARVINO. Of those that I discussed my views with, yes. 
Mr. HAWKINS. There are many who think that some of us, in 

suggesting even a hearing such as this, are in effect saying that un
er.!lployment is a primary or the only cause of crime. I notice that 
in the remarks that you made to us that you indicated that it was 
a main contributor, which is, I think, mainly what any of us would 
be saying. 

Would you, in that context, say that employment would th~m be 
a major contributor to reducing crime? 

Mr. CARVINO. I would hope that it would be. As I say, my experi
ence is in the core areas during the 1960's when we had riots. It is 
just unbelievable the number of young people that were unem
ployed and running around the streets. As I said earlier, it is not 
only the fact that they should perhaps be employed; I think it is 
development of a work ethic, developing getting up in the morning, 
going to work, feeling that what they are doing is important and 
has meaning to them and gives them a sense of achievement and 
pride. 

I think those things are very important. I don't really feel that 
you can impact very severely on a person who is 23 or 24 years old. 
If he is involved in crime at that point, he is going to stay involved 
in crime until he either gets on a bucket brigade or gets married. 
He is not going to be persuaded to move out crime until he meets a 
woman, or something else. 

But it is the young people, I think, at very impressionable ages, 
when they start to become of a work age, 15, 16, or 17, at least find 
ways to keep these people occupied. If we could find ways to give 
them some self-pride and to develop a work ethic, I think we will 
avoid a lot of problems. We will be able to move these people out of 
that mainstream that we are confronted with, at least that the 
police are confronted with. 

Mr. HAWKINS. Let me rephrase it in a much broader sense. 
Would you say that employment security, a feeling in an individ

ual, regardless of what particular income class that person happens 
to be in, the possibility of advancement in life, of having practical 
economic security rather than, I think you used the word alienta
tion, a feeling of alienation, is an important aspect of an individ
ual's life and would be extremely or SUbstantially helpful in the re
duction of crime? 

Mr. CARVINO. I don't know if it was Prof. Harold Hill in the 
"Music Man," or if it was St. Thomas Aquinas, who said, "Idle 
hands are the devil's workshop." I would have to say yes, I think 
that if you can keep people occupied that they are not going to 
have the time to get involved in crime. For example, one thing I 
didn't talk about are the people who have nothing better to do that 
become involved in drugs, particularly young people. They sit 
around, they begin to get involved in the drug culture. They begin 
as users and they wind up becoming dealers to sustain their habit, 
or else they turn to crime in order to meet their needs. 
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This is the type of thing that I think keeping people occupied 
with something avoids. Again, as I say, I do believe it does impact 
at all levels. It impacts on white-collar crime, it impacts on street 
crime, and it does most seriously impact on the disadvantaged 
youth. 

Mr. HAWKINS. Thank you. 
Mr. HUGHES. Thank you, Mr. Hawkins. 
The Chair recognizes the gentlewoman from New Jersey, Mrs. 

Fenwick. 
Mrs. FENWICK. Thank you, Mr. Chairman. 
I have several observations. One, the riots of the 1960's. We had 

relatively high employment then compared to other times in our 
lives. I think that the riots of the 1960's were caused by a sense of 
injustice. Large numbers of people, with some justification, felt 
that there was a pervading injustice; no matter what they did, it 
wasn't going to help much. 

That is my observation on the 1960's, and why we had the riots, I 
worked in Newark at the time and I knew it was coming in 1963. I 
started a bipartisan Conference on Civil Rights, then, in order to 
give some expression to these feelings and some correction of the 
injustices that were being perpetrated. 

Also, I was president of a prisoners' aid group now called the 
New Jersey Association of Corrections that worked very closely 
with the Vera Institute. So I saw conditions from that point of 
view. There was a fine man in New Jersey then who became the 
head of the Vera Institute. We lost him to New York, Herbert 
Sturry. 

Mr. CARVINO. I know him. My father worked under him at one 
time. 

Mrs. FENWICK. A fine man, yes. We received a liberal education 
from him. But I think we must listen also to Commissioner 
McGuire, whom you probably know, and whom I admire. His 
sorrow and concern is the 8-year-old killer. There is no use saying 
that employment is going to take care of that. 

What do we do in this situation? I think it is part of a whole syn
drome. Interestingly enough, in a long number of sessions with one 
of the three people who run the prisons in Great Britain I waS told 
the following. 

I asked, "Why do you think we have such a high crime in the 
United States as compared to yours in Great Britain?" Do you 
know what the answer was? "Advertising." The Commission felt 
that it made people want more. The white-collar crime that you 
are talking about-the people who set up those phony franchise 
deals and milk people of millions every year-they just want more. 
There is no basic need. They are not in trouble. They just want 
more. 

A great deal of the white-collar crime comes, as you say, from an 
effort to keep up with the Joneses. Advertising. "Better to have a 
Buick than a Chevrolet." 

We don't understand people now. I worked very closely with pris
oners in New Jersey and I still get letters from them, if you can 
believe it, after all these years, some of them pardoned, some of 
them doing very well, some of them in missionary work. 
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It is interesting in talking with prisoners to find they stole only 
because they wanted something that they couldn't get. They 
wanted a convertible. 

So obviously, if we are trying to do something about crime, we 
must start with the 8-year-old, the lO-year-old, the 12-year-old, the 
14-year-old, long before they can be properly employed. We are 
dealing with a psychological problem that has much more to it 
than just whether or not welfare has met the basic needs. 

Mr. CARVINO. I agree. As I indicated earlier, I think it is multi
faceted. It doesn't begin and end with the police. It doesn't begin 
and end with high unemployment. It runs the whole social gamut. 
However, my purpose here is to discuss whether or not I believe 
that high employment did impact on crime, and limiting my state
ment to that issue, I do believe that it does. 

That doesn't mean to say that there aren't a lot of other things 
that impact on crime. Maybe some of them may have a heavier 
weight, but in answering the question, some people would say that 
it doesn't. I say to those people, go out on the street and take a 
look for yourself. 

I am talking about things that I have seen. I worked in narcotics 
for a number of years. I have gone to many homes where I have 
seen drug dealers who are rolling money, and I have looked at 
their children sleeping on a mattress with 2 dogs, and defecation 
allover the floor. They had very little concern about their chil
dren. Those kids don't stand much of a chance. 

In society, I agree with what you have to say and, again, I limit
ed my discussion. Don't get me wrong. I am not a bleeding heart, 
but I understand the practicalities of the street situation. But 
again, I can't bring myself to say that something shouldn't be done, 
and if we made mistakes in the past, that isn't to say we shouldn't 
try to do better in the futUre. 

Mrs. FENWICK. But the question is what to do. Until we under
stand the psychology, we are not going to know what the right 
thing to do is. 

Mr. CARVINO. I don't know if we will ever understand it com
pletely. 

Mrs. FENWICK. We have to try. I am on the board of Odyssey 
House which deals with drug addicts. You can see the disadvan
taged children caught for just the reasons that you have outlined, 
and the ones from our best and most expensive suburbs, caught to
gether, for a variety of reasons. 

Mr. HUGHES. Did you want to complete your answer? 
Mr. CARVINO. I just wanted to point out that in 1963 I was in 

graduate school in New York and I did work on a study of the East 
Orange Police Department. Yes, I am quite aware of the kind of 
problems they had in Newark at that time. 

Mr. HUGHES. Thank you, Mrs. Fenwick. 
The Chair recognizes the gentleman from Michigan, Mr. Sawyer. 
Mr. SAWYER. Thank you, Chief. 
I just wonder on the unemployment aspect, if perhaps we are 

putting the cart before the horse. I have spent most of my life as a 
trial lawyer and as an urban prosecutor. The chairman has also 
been an urban prosecutor, and the gentleman on the end has been 



150 

the attorney general of a State. So, we have some contact with this, 
too. 

I am sure you have seen people who really do not want to be em
ployed. It is not that they cannot find a job; it is just that they 
don't want a job or won't hold a job. They may think they might 
want one, but· after they try it for a day or two, they decide that 
they don't and revert to criminal activities. So, it is true that they 
are unemployed. There is a question in my mind whether that is 
why they get involved in the criminal activity, or whether they are 
involved in the criminal activity because they opt not to be em
ployed. 

Mr. CARVINO. I agree with that statement. I think the Bureau of 
Labor Statistics calls those people discouraged workers, and I don't 
believe-I may be incorrect-I don't believe they are counted as an 
unemployment statistic. They are in a separate category apart. But 
the people I am concerned about are not those people who don't 
want jobs, we are always going to have that; I am concerned about 
the people that do want jobs. I am concerned about the people who 
don't want to turn to crime but may turn to crime. 

Again, this turning to crime may not be necessarily with a mens 
rea or criminal intent. Again, I indicated that due to a lot of in
creased social contacts, there is a lot of tension in these people, 
particularly if they are concerned about their family. These social 
contacts do result in confrontations with the police that result in 
arrest and make our job more difficult. 

Again, I didn't intend to come here to discuss any economic poli
cies, nor is it our intent to discuss any past or proposed programs. I 
came here to talk about the issue of whether or not I believe that 
high unemployment does impact on the crime rate, and I have to 
say that I believe it does. 

Now, as to the extent of that, I will leave that to others to decide 
as they develop testimony, et cetera. 

Mr. SAWYER. Well, it is rather interesting that our present per 
capita crime rate is higher than it was in the depths of the depres
sion. We are just coming out of perhaps the longest, most extrava
gant period of public assistance and that sort of thing that we have 
ever had in this country. Instead of reducing the crime rate, the 
crime rate seems to have gone happily on upward throughout that 
whole process. This is disturbing to me because I would like to get 
some insight into what can be done about it other than just taking 
people off the streets. 

I am becoming less than convinced that the job route is really 
the answer. 

Mr. CARVINO. I guess that is why we are all here, to express our 
point of view. 

Mr. HUGHES. Will the gentleman yield to me on that? 
Mr. SAWYEF. Surely. 
Mr. HUGHES. I have heard that criticism in regards to a lot of 

different programs. I have heard it with respect to LEAA, and we 
wasted an awful lot of money on LEAA. But nobody really knows 
what the crime rate would have been if we had not had programs 
like the Job Corps and alcohol and drug detoxification programs 
and other training and retraining programs. 
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How can we say what would have been the impact if that had 
not been the case? 

I thank the gentleman. 
Mr. SAWYER. Well, I don't want to get into individual cases, but 

let me give a typical example. I had a young partner in my law 
firm who got an 18-year-old out of some rather serious criminal 
charge, and he became very sold on the young fellow. 

I happened to have had an opportunity to get people employment 
quite easily at that point with a very well paying Michigan United 
Automobile Workers full contract employer. His problem was that 
he felt that all this young person could do was run a steam hose in 
an auto wash or something meaningless that had no future to it. 
He felt that if the juvenile could get into something where he could 
have a good job, with good fringe benefits and a good future, that 
his problems would be totally solved. 

We got him that job and he stayed on it about 3 days, then was a 
no-show. We followed up and found out that the machinery fright
ened him. The people who ran the company agreed that machinery 
does scare some people, so they then took him back again and got 
him a job on the assembly line where there was music playing. 
This job really just involved screwing little things together and the 
only machinery was little screwdrivers. After 3 days, he was a no
show again. 

Finally we gave up and 6 months later, he was back in trouble. 
It is just frustrating when you try to cope with some of this. I 

suppose maybe that just the idea of getting up and going to work 
at 8 o'clock in the morning, 5 days a week, is a major shift in 
thinking for some people. It is very difficult for them to do. But 
whatever it is, it is psychologically defeating when you try to take 
a hand in it on a case-by-case situation. 

Mr. HAWKINS. Will the gentleman yield? 
Mr. SAWYER. Surely. 
Mr. HAWKINS. You made the statement several times. Are you 

suggesting the more jobs we provide, the greater the crime rate is 
going to increase? 

Mr. SAWYER. No, no. 
Mr. HAWKINS. Well, that seems to be the conclusion. 
Mr. SAWYER. I think the gentleman is twisting what I am saying. 

I am just saying that--
Mr. HAWKINS [continuing]. That in spite of all 'he things that we 

have done in increasing the employability of individuals, the crime 
rate has gone up? Is that close to what you have said? 

Mr. SAWYER. The question I am raising is whether there aren't 
factors that are considerably more important than the job rate. 
That is what I was going to ask him. 

Mr. HAWKINS. I don't really agree with you on that, but let us 
confine it to the question of employment as one of the variables, 
not the only one. But let's confine it to that. 

Are you suggesting that because the crime rate has gone up that 
in some way we should not attempt to provide employment pro
grams for the youth and for other individuals that does not in any 
way impact on the crime rate? 

Mr. SAWYER. No; I am really raising the question whether, as the 
witness has said, there is a i..:lUltiplicity of factors that bear on this. 
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I am sure broken homes, the decline of church attendance, televi
sion, perhaps advertising, as the gentlewoman from New Jersey 
said, unemployment, drug use, and so on, have some bearing. 

I am just trying to get a focus on how big a factor and how di
rectly related unemployment is. Perhaps a year or so ago, I was 
pretty convinced, without really having gotten into it, that it was a 
very big factor. I have since become less sure of that, and that is 
really what I am asking. 

Mr. HAWKINS. I understand. 
Mr. SAWYER. I yield back the balance of my time. 
Mr. HUGHES. I thank the gentleman. The gentleman from Ver

mont, Mr. Jeffords. 
Mr. JEFFORDS. Tha~l: you, Mr. Chairman. 
In the discussion of youth unemployment, and getting more 

money for youth unemployment, I will do it any way I can. If this 
will help, and I think it does, viewing the TV cameras yesterday, it 
may help to get this administration to give us a little more empha
sis in this area, that is fine with me. So I am not going to get into 
that philosophical situation at all. 

I think that certainly we can argue that. It is a question of role 
modeling and if the parents don't work, then where do you start? 
You have to start down at the lowest level possible. As far as I am 
concerned you have to get the young people involved in programs. 

Let me ask you: What kind of programs were available in 
Racine? What kind of youth employment programs do you have? 
How did they work? 

Mr. CARVINO. Basically, we worked closest with the Urban 
League, and they have had a number of programs for the youth. 
We also have summer employment programs in the city as a whole 
to pick up some of the slack for our young people. We have had 
cadet programs in the police department. We also hire young 
people both at the college level and the disadvantaged in the 
summer to assist us in our needs in the police department. These 
were all special programs set up by the city. 

Mr. JEFFORDS. Where do those programs stand now? 
Mr. CARVINO. Well, I would assume that, just as everyone else, 

we are going to have to take our belt in a notch or two, and there 
will be some cutbacks. 

Mr. JEFFORDS. If crime is the No.1 problem on people's minds in 
the community, is there any opportunity or chance that the city 
will pick up some of those programs and provide the funding for 
them? 

Mr. CARVINO. I Guess that all depends on how bad the situation 
becomes. 

Mr. JEFFORDS. Are you and other members in law enforcement 
taking an active role in trying to get the city to participate and 
pick those prograrr..:<. up? 

Mr. CARVINO. I have. I have asked that we have a cadet program, 
reinstitute the cadet program. It was dropped from the budget a 
while back. I feel that it is important. I like to get young people in 
the police department. A couple of the other programs I have asked 
that they be put back in. We are going to have a tight year and I 
don't know if they will be able to. They have to have concerns 
about the tax levy, and not exceeding it, and this may seriously 
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impact on a lot of programs, not only those involving young people, 
but others. 

Mr. JEFFORDS. Certainly if the crime rate is No. 1 on people's 
minds, and you feel that there is a lot of interconnection, it seems 
to me that there ought to be drive to get the city to pick up some of 
the cost. I am just curious as to whether that is occurring, and if 
not, why not. 

Mr. CARVINO. Well, I have expressed my point of view on that 
matter. I haven't seen any systemized effort organized, but I feel 
that that will come. J feel that this is part of the area that I was 
talking about, of social unrest. There will be a lot of groups now, 
because of the impact of budget restraints, that will come forth and 
insist that programs be put out. 

Again, as I say, I don't want you to misunderstand me. I have 
been frustrated with a lot of programs that I have seen. I think a 
lot of money has been wasted in that area, but I still feel that we 
do need programs, and the point is to develop effective programs; 
you know, how do you do that? I don't know. That is somebody 
else's responsibility. 

I know that the programs that we have for young people in the 
police department are effective. When they work for us, they work. 
If they don't work, then someone else will have to try to deal with 
that problem, but we do develop a work ethic. 

I mentioned an item before. I taught for 5 years as an adjunct 
professor at City University in New York, and I remember when 
open enrollment came in. It was pretty tough to get into business 
and public administration, and a few others. You had to have quite 
a high academic average. Then they went to open enrollment. Of 
course, everyone was concerned about the type of student we were 
going to get and what was going to happen. 

I remember the first day I went into class. My class size jumped 
from about 20 up to about 65 or 70. I had one young fellow sitting 
in the front and he had a large radio with him and he was kind of 
trucking and jiving in the seat, and I said, here we go, I am going 
to have one hell of a time today. As it turned out, this kid, al
though his reading skills were not the greatest and he had trouble 
sometimes articulating his point of view, he was an interested stu
dent and after a few weeks the radio didn't come into the class, he 
started to get on with the program, later became a security guard 
for the school, went on and got his 4-year degree and he is now in a 
master's program in New York. 

So some of these programs have been successful for young 
people. That is not to say that maybe he was successful, a vast ma
jority were there to get a stipend from the government, they would 
sit in for a while and drop out and withdraw and you had other 
problems with the program because perhaps the program was not 
administered properly, but the concept was good. 

This is what I am talking about; that we have to think in terms 
of what can we do. I am not saying that high unemployment is the 
only factor, but I think it is important, particularly from a police 
perspective because we have to deal with what happens when 
people are unemployed. 

Mr. JEFFORDS. The crime rate situation-I used to be in law en
forcement-would you say that it is very difficult to compare crime 
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rates now? It is my belief that the reporting procedures and the de
termination of the actual number of crimes committed has im
proved tremendously over a period of years. Do you agree that our 
reporting system for determining actual crimes is a lot better now 
than it used to be? 

Mr. CARVINO. I would say so. You get into a Catch-22 situation. 
On the one hand, your crime reporting system is better, and then 
someone else will tell you that when people become discouraged, 
they don't report the crime, and then someone will change the sta
tistical base that will affect the amount of crime. There are so 
many things that impact on it. 

Then, as I said earlier, the statistic itself is often misleading. You 
can't just rely on statistics. To say that there is an increase in 
burglaries, it is astronomical in the city. Now why? You have to 
start to take a look at all of the things that impact on that. There 
is no easy solution. Again, I am not trying to quote statistically sig
nificant surveys and the correlations made. I am trying to tell you 
what I experienced based upon what I see. 

Mr. JEFFORDS. I was addressing the question of the gentleman 
from Michigan-there seems to be more crime now than there used 
to be during the depression. At least my experience is a lot better. 

Mr. CARVINO. More reported crime. 
Mr. JEFFORDS. More reported crime than during the depression. 
Mr. CARVINO. And that can work both ways. It depends on the 

city. It depends on a lot of things. There is a lot of variance. 
Mr. JEFFORDS. I can't leave without one more comment. You 

noted that some youth end up either in jail or getting married. I 
wondered if maybe we ought to spend more time finding wives. 

Mr. CARVINO. There is one study that indicated that there was a 
statistically significant correlation where, as high unemployment 
develops, juvenile crime tends to decrease, and the reason behind it 
was the fact that the fathers are now home supervising the kids. 

Mr. HUGHES. Chief, I was trying to figure out what you meant by 
joining the bucket brigade. I am glad our colleague from Vermont 
straightened that out. 

The gentleman from Texas is recognized for 5 minutes. 
Mr. HALL. I have no questions. 
Mr. HUGHES. Chief, in your statement you make a number of ref

erences to the need for society to provide meaningful opportunities 
and alternatives. 

We had 2 young people in here yesterday whom we were very 
impressed with. In fact, my colleague from Texas was so impressed 
with one that he made, in essence, an offer of a scholarship to one 
of the Texas universities to the young lady. She was just delightful. 
I listened very attentively to her comments as to how she became 
involved in some meaningful things. 

Then a young man, Richard Harmon, from California, testified 
about how he was a member of several gangs and how he eventual
ly moved into the Job Corps. He said a couple of things that I have 
heard often over my rather short public career, maybe 15, 20 years, 
from young people whom I have dealt with and who either were on 
the fringe or who ended up in the grips of the law. 

He said, first of all, that he didn't have an alternative for a long 
time. He knew one way of life, and peer pressure in his early years 



155 

was such that he moved into the gangs. That was the thing to do. 
It was the smart/thing to do. And then he developed some sense of 
responsibility along the way. In both instances, these young people 
had parents who needed them, so there was a need to develop a 
sense of responsibility. 

Then an alternative was provided. It happened to be the Job 
Corps. They found something else that was available to them that 
gave them a sense of responsibility and belonging. In essence, that 
is what you have said, really, in your statement at the bottom of 
page 11 when you talk about an alternative, something meaningful 
which contributes to skills, but more importantly, which builds 
self-worth and confidence. 

I find that interesting because I couldn't agree with you more. I 
think that is what we are talking about. I can think, as my col
league from Michigan has alluded to, of individuals who found 
themselves in the grips of the law. They come from the best of 
homes and have had every opportunity, and yet they still think 
that they are smarter than everyone else. I have seen youngsters 
who have had opportunities who didn't take advantage of them, 
but then I have seen a lot of youngsters who, once given an oppor
tunity and alternative, actually grabbed at that opportunity and 
went on to lead a productive life. 

I suspect that what my colleague from Michigan was saying, in 
essence, is that he doesn't know where jobs fit into the entire for
mula, but that they are one of the ingredients that have to be pro
vided as an alternative for those who want to lead a productive 
life, and I sense that that is what you have said. 

Mr. CARVINO. Yes, I would agree with that. 
Mr. HUGHES. Now, much attention has recently been focused on 

the apparent increase in the level of violence associated with 
crimes committed by juveniles. In your opinion, has the pattern of 
youth crime changed in the last 10 years? 

Mr. CARVINO. I would like to go back maybe a little bit before 
that. In the 1950's I think we really saw che advent of the street 
gangs. Most of the time at that time I was a detective in New 
York, and we spent a good deal of time dealing with youth gangs. 

Then the drug culture, beginning in the 1960's and running 
through the 1970's kind of did away with this gang culture because 
individuals had to meet their own personal needs in order to 
supply themselves with drugs. However, although I don't see this 
occurring in Racine, Wis., in my talks to others around the coun
try, particularly my friends in New York, they tell me that in the 
last couple of years they are seeing a resurgence of the youth 
gangs, and they find that they are having this to deal with, and 
with the violent crime that is associated with it. It was there in the 
1950's, and I think they are seeing it coming back. 

I don't know what the 1980's will hold, but apparently that is 
going to be a problem that the police will have to deal with. 

Mr. HUGHES. You have worked with young people and you have 
seen the criminal justice system operate in one of the largest cities 
in the world, New York City, and then in Racine, Wis. Were there 
any marked differences that you were able to discern or were there 
some common threads in your dealing with particular juvenile of
fenders? 

92-332 0 - 83 - 11 



156 

Mr. CARVINO. Well, Racine is actually a microcosm of the large 
city because of a well diversified industrial base, there are job op
portunities, and a lot of similar problems. It has a heterogeneous 
population. They do have a lot of the same problems that they 
have in the large cities. 

However, it has been my experience that the trends are set on 
each coast and that you can really use that as a precursor. If you 
take a look at what is going on on the East Coast and the West 
Coast, from my perspective that will move into the central area of 
the country. So from my perspective, I am interested in what is 
going on in the larger cities on the coast because I feel ultimately 
we are going to be impacted by it. 

For example, cocaine use now, I read recently, is really up, and 
they say perhaps it has even gone beyond marihuana in use. I find 
that hard to believe. I know that is not true where we reside. How
ever, 4 years ago when I went out there we didn't have very much 
cocaine. Having worked in narcotics for so many years in New 
York, I now see it. I told them, "Hey, watch out; it's coming," be
cause it is available, it is all over the place. And that is ex~ctly 
what is happening. 

Even to get out of the law enforcement end of it, when my kids 
went out there, they were wearing straight-leg jeans, which was 
the in thing in New York, and haircuts were getting shorter. We 
hit Racine and the haircuts were still long and they were wearing 
the bell-bottoms. 

So what I am saying is yes, there would be common threads that 
would run through and you would have to go back and look to the 
precursor areas to make the determination on what you should be 
doing up the line to prevent a serious impact in your area. 

Mr. HUGHES. Let me just make an observation in regards to the 
story on cocaine that appeared in the Post. I saw the same story, 
and I want to take a closer look and see if it was just an investiga
tive reporter's attempt to try to put into perspective what is hap
pening with cocaine. 

What I question really is the use of statistics. I think, as has 
been pointed out time and time again, we have changed the 
method by which we have taken this data. We have two forms of 
statistics for measuring crime because so much crime is not report
ed. We have done a better job, I think, in trying to point out what 
the crime problem looks like in the last few years, but the crime 
survey and the crime statistics done by the FBI are altogether dif
ferent if you take a look at them. The survey measures the unre
ported crime, and that gives you an even better understanding of 
what kind of crime is taking place. 

So to take statistics over a period of time and draw from them 
conclusions to be put into concrete can, I think, give you problems. 
That is one of the reasons why I value your testimony, because you 
have given us a view of your first-hand experience, as did the 
mayor of Baltimore yesterday. He gave us some very fine testimo
ny about his own personal experiences over some 26 years. I put a 
great deal of worth in the personal experiences of people like you 
who are in the trenches. You talk to people on a day-to-day basis, 
and you try to find out what makes people tick and why they do 
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certain things, and to me that isa lot more valuable than blind 
statistics. 

Another thing I want to touch on just brieily is that many of the 
juvenile offenses are committed in gangs, in groups, and yet we 
measure crimes on an individual-by-individual basis. We even bring 
within those statistics kids that are even tangentially related to 
the offense. 

In your judgment, does that perhaps distort some of the statistics 
that we see relative to juvenile offenses? Some suggest, for in
stance, the figures play a very significant role, upwards of 50 per
cent of crimes committed by juveniles. 

Mr. CARVINO. I think it depends on the particular managerial 
style of the police department. For example, if you are working in 
a large city and there is a lot of crime, you don't tend to lock up 
the whole entourage. You have enough problems that basically 
from the patrolman's attitude on the street, he gets a situation, he 
is going to collar the guy that has committed the crime and bring 
him in and he doesn't want to bring everybody in. 

Mr. HUGHES. What you are saying, it could just be the opposite. 
Mr. CARVINO. In another city where the police perhaps have a 

little bit more time and are a little bit more rigid in their philos
ophy, they are going to take everything but the kitchen sink in and 
charge them. So it depends on the area that you are talking about. 
It depends on the particular managerial style and the philosophy of 
that particular law enforcement agency. 

I don't think I could make a general statement in that area one 
way or another. 

Mr. HUGHES. I understand. Let me just sal that I don't know 
how significant a role jobs play, just like I don t know how much of 
a role social workers play in trying to reach that 8-year-old, where 
a job is not going to solve a problem, where parental guidance and 
some love and other things are needed. I don't know how much 
drug detoxification and alcohol detoxification programs help in re
ducing crime. 

But I know just as God made green apples, and I don't have to 
have anybody come in here and cite me statistics to know that all 
those things help because they all bear upon what we 01 want. We 
all want to be loved. We all want to have some meaningful role in 
society. We all want to produce. We all want to feel that we are 
worth something, and we are frustrated when we hl:'.ve a feeling 
that we are not making a contribution. So obviously those who are 
at the very bottom rung of the socioeconomic ladder have to feel 
those frustrations. Chief, I know that you can't come back crying 
when we cut the Drug Enforcement Administration by 12 percent, 
and we cut the Coast Guard, our first line of defense for interdict
ing drugs in the Caribbean. We are interdicting less than 15 per
cent of the cocaine coming in and yet we are cutting the Coast 
Guard budget again. Weare cutting the Bureau of Alcohol, Tobac
co and Firearms now by 20 percent. The FBI is being cut almost 
$50 million, so much that we are now saying to the States that we 
can't any longer process your applications from your agencies for 
fingerprint identification. 

I know we can't come back crying that way. But even more im
portantly, I think that if we really are serious about the war on 
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crime, we have got to look at the areas of crime prevention, how 
we can get at the root causes of crime. And I think unemployment, 
like a lot of other factors, as my colleague from Michigan said, has 
a direct relationship to crime. 

I think that that, in essence, is what you have testified to toaay, 
and I couldn't agree with you more. So thank you, Chief. We appre
ciate it. 

Our next witness is Michael Smith, the jlrector of the Vera In
stitute of Justice. 

Accompanying Mr. Smith is Mr. Richard McGahay, also of the 
Vera Institute. 

Mr. Smith has been the director of the Vera Institute of Justice 
since 1978. Prior to joining Vera, he was a Rhodes scholar and re
ceived his law degree from Harvard University. 

Mr. Smith, we are delighted to have you and your associate with 
us today. We have your prepared statement which, without objec
tion, will be made a part of the record and you may proceed in any 
way that you deem fit. We hope that you can summarize for us. 

TESTIMONY OF MICHAEL E. SMITH, DIRECTOR, VERA INSTITUTE 
OF JUSTICE, ACCOMPANIED BY RICHARD McGAHAY 

Mr. SMITH. I will try to summarize. Thank you very much, Mr. 
Chairman. 

I am glad to be here, in major part I think because of the frustra
tions and some of the hopes that come from this committee are 
ones I share. 

What I would like to do really is try and present in rather simple 
terms a way of viewing employment within the context of crime 
controlling and unemployment in the context of crime producing 
factors that are at play in our society and over whk:l presumably 
Congress or an agency like the Vera Institute is trying to exercise 
some manipulation, trying to manipulate things in order to control 
or avert crime. 

The model we have for doing that is principally one, we think, of 
individual behavior, of trying to influence those people who are not 
certain about which way they are going. We did it with our crimi
nal justice system through deterrents; that is, we try with the 
threat of punishments to influence people who might choose to 
commit crimes. 

We have to acknowledge, I think, as well, and it is obviously so, 
there is evidence to support it, although it is hard sometimes to 
marshal that evidence in an overwhelming way, that the whole 
economic structure, for those who are rewarded by it, has an induc
ing effect of inducing conformity to the legitimate lifestyle and 
avoidance of crime and the cost of crime, which includes apprehen
sion and punishm~nt. 

That general framework, I think, permits us to ask the question 
not really whether the devil makes work for idle hands-of course, 
it does, but not all idle hands are at the devil's disposal-but in 
order to ask the question whether a job can prevent crime. Yes, 
sometimes it will; sometimes it won't. It is at the margin. It is 
where people whose behavior we are worried about. Can we influ
ence that behavior through employment strategies? Can we influ-
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ence that behavior through deterrent strategies? rrhose are the 
questions. 

So what I think I need to do is to say first something about the 
ambiguous evidence of efficacy in attempts principally financed by 
the Federal Government to aim employment strategies at that 
high-risk group of young, unemployed, by and large minority males 
living in the inner cities. The evidence of a direct link between the 
provision of a job program and a reduction of recidivism is ambigu
ous. The ambiguity causes profound disappointment because the 
expectation is of a strong relationship. 

There fl.!':::: a couple of reasons, though, I think, important to un
derstand why we find those ambiguities. The principal one that is 
of concern to me is that that group is extremely difficult to place in 
the labor market and to keep there. The variable is a job. If the 
(JrOb:"am doesn't deliver a job it is rather unrealistic to expect 
through jobs the program will reduce recidivism. Often the jobs 
that are secured at the end of such a program are of extremely 
short duration or are dead-end jobs, and the job retention labor 
market is not there. When that is not there, again, We don't really 
expect to see jobs which are not held influencing subsequent behav
ior in crime, which leads us back, I think, to focus on how good are 
the programs. 

What do we know, what can we learn, about the behavior with 
respect to the labor market of the people whose behavior we are 
trying to influence. It is complex. 

The second thing I want to suggest is that the way that employ
ment affects behavior, the ways, are both direct and indirect. We 
tend, all of us, to think of the direct ways. It is a tradeoff. Two 
competing income streams. I can get benefits by committing crime 
or I can get benefits from the job. In some of our research where 
we are doing ethnographic field work we get comments, the sharp
est of which is, "When the street is good, I go to the street; when 
the job is good I go to the job." 

It sort of confirms our exvectations about the direct sort of 
tradeoffs that are there. But there are perhaps more powerful indi
rect relationships between employment and crime. They are 
through the other factors that you have been discussing that affect 
the formation of criminal careers, the family, the age at which 
families are formed, the stability of those families, the way neigh
borhoods are organized, and to what extent is there a market for 
stolen goods in the neighborhood. To what extent are schools seen 
in the neighborhood and used in the neighborhood as a training 
ground, as a way to get on into the legitimate economy and labor 
market? 

To the extent that the labor market is or is perceived to be offer
ing low-paying, unstable, dead-end jobs, the school is disadvan
taged, and the school is one of those institutions that shapes behav
ior as well. 

So the indirect ways in which the state of the economy, the avail
ability of jobs and the quality of those jobs, the indirect way in 
which those things affect crime are at least equally as important. 

In that kind of a structure, it is possible to look at a couple of 
other things which affect both the crime and the employment sides 
of the equation. One is age, another is the structure of the labor 
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market, and the thi rd is the sort of mix of income-generating strat
egies in communities where most of the jobs are of a low-paying, 
dead-end nature where there is a decay of the economic opportuni
ty, and so forth. 

On the age side, it is worth noting that the frequency and sever
ity of crime tends to drop off after the late teens and into the mid
twenties. That is the same period, sort of 15 or 21 or so, in which 
labor market behavior changes radically. 

Paul Osterman at MIT uses a concept which is of some utility 
here. He suggests that during those years most youths, be they 
middle class or not, are really exploring various ways of living. 
Their work history is sporadic. They are exploring the possibilities 
for themselves. It is really not until the early or midtwenties that 
most people settle down. It is the same time at which family forma
tion can occur under good circumstances as well. 

The relationship between those two suggests some things about 
policy. To the extent that we are looking at very young people and 
trying to, through our policies and our programs and public ex
penditure, lock them into full-time careers in the labor market, we 
are going against the grain of the age there a little bit. Weare also 
competing with some of those other institutions like schooling. So 
to some substantial extent the programs that are sensitive to those 
age variables are likely to be a bit more successful. 

A broad-gaged program that shows ambiguous results really 
ought to be an incentive for us to better target, better match be
tween the employment opportunities programs or training we are 
offering and the other kinds of things that we need to shore up if 
we are going to have an effect on behavior. 

Labor market structure is rather worrisome. The job expansion 
is principally in this period of our economic history in the second
ary labor market area, principally the low-puid, unskilled, no
career-ladder, dead-end kinds of jobs. It is now so commonplace 
that McDonald's employs 2% times as many people as United 
States Steel. The entry-level manufacturing jobs are by and large 
disappearing from those areas where we are looking to get people 
into networks where jobs are part of the lifestyle and where job
finding networks are accessible to them. 

Also, it is disturbing, I think, from the perspective of people 
trying to manipulate the variables that the job creation is occur
ring really very far removed from our policy instruments. Again, 
more than half, I think, perhaps two-thirds of the new jobs created 
in the 1970's were created by firms employing 20 or less people. 
Those are very difficult variables to control from a public policy 
point of view. Those jobs, too, those firms, are unstable. Many of 
them go out of businecr:. They don't have career ladders to speak 
of. And yet that is where the job opportunities are. 

So again, we have got to find ways to link unemployed teenagers 
to those kinds of economic phenomena because that is where the 
action is. 

Finally, I wanted to come back in a way to what I started with; 
that is, if we are trying to control crime, and we have a notion 
about human beings which is a perfectly sensible and sound notion, 
responding to rewards and punishments, if we abandon, if we flee 
from an employment strategy in our mix of strategies, we put an 
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unbea.rable burden on our punitive capacity, on the negative side of 
the deterrence equation. 

First of all, deterrents through punishment assume an ability to 
deliver that threat. With the apprehension rate for street crime as 
low as it is, and it is very low, very low, it is far lower than the 
clearance rate suggests for a variety of reasons that are technical 
we could talk about, the risk of being apprehended is very low. The 
amount of punitive resource we need in order to influence that in
dividual's decision is going to be very large and very costly. 

That is compounded, it seems to me, when there is no opportuni
ty cost for a kid, for a young adult, contemplating the commission 
of a crime. If he has no stake in legitimate society, no job and no 
prospect of a job, where his environment, that is, those other shap
ing institutions are negatively affected by the economic conditions 
and the quality and quantity of jobs around, his behavior is far 
more difficult to influence through a punitive threat. We need to 
give him something to lose as well as to threaten him with a diffi
cult-to-deliver negative sanction. 

So it seems to me employment and employment programs have a 
role to play and, therefore, so does the Government, in controlling 
crime in a direct way, and also in an indirect way, but also as part 
of the combination of strategies, two of which only would be the 
sort of deterrents through punishment and' inducement through 
employment. But that crime-control strategy has a better prospect 
of working than one which abandons either of those two variables. 

That is my summary, and I will be happy to respond to any ques
tions you may have. 

[Mr. Smith's full statement follows:] 
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Statement of Michael E. Smith 
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Subcommittee on Crime 
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Subcommittee on Employment opportunities 
of the House Corr~ittee on Education and Labor 

October 28, 1981 

Does the' Devil make work for idle hands? Is a job an 

antidote to crime? Always? Ever? Does it matter what kind 

-of job it is?, Are some kinds of crime easier than ot-hers 

to control through an employment strategy? There are, as I 

will try to suggest, various relationships between employment 

and crime. Some of these relationships are obvious, but not 

as powerful as commonly thought; others are complex but, 

it appears to us, more important. All of them suggest that 

a crime control policy that fails to take account of 

employment variables will miss the mark. From my perspective, 

therefore, ,these joint hearings are important, and I am 

grateful for this opportunity to appear befor~ you. 

Let me explain briefly the nature of the Vera Institute's 

involvement in this field; we conduct action programs to 

test direct crime-averting effects of employment and we 

study the vital but indirect social and cultural factors 

that affect both crim.inality and employment. Our current 

course of research on relationships between employment and 
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crime, sponsored by the Research Agreemenf;s Program of 

the National Institute of Justice, got underway in'1977. 

In addition to publication of Employment and Crime: A Review 

of Theories and Research, which has been shared with 

interested members of the committee staffs, we are pursuing 

two research strategies. First, for a sample of 900 

Brooklyn Criminal Court defendants, we have been collecting 

detailed' information on employment and arrest history. 

Second, in three "high-risk" Brooklyn neighborhoods, we 

have fielded ethnog~aphic researchers to make an intimate 

study, over eighteen months, of the development of criminal 

and of legitimate lifestyles among the youL~ there. From 

this effort, we hope to construct a model of employment and 

crime that accounts L youths' simultaneous exploration 

of both illegal and legal opportunities and that accounts 

for the widespread lessening of street crime as youths move 

from their late teens to their early and mid-twenties. 

To understand these phenomena better, and to ground our 

understanding in:~E~rical,study of this kind, should make 

it possible to devise more effective policies and programs 

for taking advantage of '!:he crime-averting potential of 

employment. 

This is of considerable importance to Vera, because our 

programmatic efforts in this field stretch back to 1961 and 

continue today. Vera, in the Manhattan Bail Project, was 

among the first to recognize the relevance of employment 
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history and current job status to the pre-trial release 

or detention of persons accused of crime and to incorporate 

that element into a system for identifyin~ the better risks 

for release on recognisance. In 1967, we designed and 

launQh~d one of the two initial criminal case diversion 

programs, in which vocational development and employment 

services were made available to selected cases diverted 

from c~iminal process. In 1972, we designed (and l~khr eval

uated) the first supported work program for ex-addict~ and 

ex-offenders; the Wildcat Services Corporation. We are 

presently operating a large employment program tailored to 

the immediate· post-release income needs of persons returning 

to New York City from federal, state and local prisons and 

jails. And we are presently conducting a research and 

demonstration project, with funding from the Department of 

Labor, designed to assess the impact of different.employment 

program models on the earnings, labor market experiences 

and criminal justice involvement of out-of-school, unemplpyed 

16-to 21-year-old youth in New York, in Liberty City, Miami, 

and in Alb~querque, New Mexico. 

Our own efforts to aim effective employ~ent programs 

at high-risk populations, and the efforts inspired by statutes 

born here, have -- I think -- been poorly served by persistent 

oversimplification of the relationships that actually exist 

between employment and crime. Not only have the over

simplifications distorted the content and techniques of 



165 

employment programs, but they have encouraged unrealistic 

expectations about programs and expenditures in both the 

manpower and crime control fields. Profound disappointment 

and policy confusion have now inspired a general flight 

from the idea that expanding the economic opportunities 

for the poor is essential to our effort to reduce crime. 

Increasingly, federal an~ state strategies for crime control 

emphasize.deterrence through punishment and eXblude jobs 

and economic .development. Although my remarks today will 

focus on the complexity of the employment variables; before 

I conclude I will return to the deterrence-through-punisliment 

strategy because it, too, rests on an oversimplified view 

of human behavior; the oversimplifications and unrealistic 

expectations for ~eterrence are quite similar to those on 

the employment side, .. and they are likely to lead, after 

substantial expenditure on increasing the punitive capacity 

of our criminal justice systems, to the same kind of 

disappointment and policy confusion. 
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I. Employment and Crime: Assumptions and Oversimplifications 

I will speak of relationships between "employment" and 

crime rather than of the narrower set of relationships 

between "unemployment" and crime. I do this to emphasize 

our belief that the policy is too narrow, takes too little 

advantage of the crime-averting yotential of employment, 

if it rests on an assumption that any sort of employment will 

have an ilnpact (or the same impact) on all those.;,whose 

criminal beh~vior might be curtailed by participation in 

the labor market. Similarly, I will speak of direct relation-

ships betwee~ employment and crime, and of indirect relationships. 

A direct relationships exists if crime and employment 

operate as different and competing so\\rces of income --

more of the latter should result in less of the former. 

The simple notion is ·.that the individual trades off the two 

income~generating activities, depending on how ~heir relative 

benefits appear to h1m. That the notion is simple does not 

mean it is.wrong. It seems to explain the behavior of some 

individuals, and -e'Vi'dence of this 'relationship can be found 

in various places. For example, the District of Columbia 

Bail Agency reports that 46% of persons prosecuted in 1975 

were unemployed, compared to a District-wide rate of 7.6%. 

studies linking unemployment rates and crime rates at a 

national or regional level often find a correlation between 

the two rate.s. Employment programs serving ex-offenders 

have also often found this direct link. In the Transitional 
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Aid to Released Prisoners experiment (TARP), increased 

employment was found to be strongly associated with lowered 

property and non-property crime. Similar findings emerged 

from the Vera Institute's evaluation of the original supported 

work"e~periment. At the individual level, from the field 

interviews conducted by our ethnographic researchers, subjects 

have consistently described ways in which their employment 

experi~nces have affected" their criminal behavior, and 

vice-versa. 

Without -attempting to deny the importance of direct 

links betw~en labor market participation and reduction of 

crime, I want-to emphasize the myriad indirect relationships; 

crime arises from and is sensitive to many factors and processes 

which are, in turn, influenced by employment variables. 

These indirect relations ips include the impact of eroding 

econcomic opportunities on thA. whole range of institutions 

that shqpe individual behavior: family life, schooling, 

neighborhood stability. For example, improved employment 

opportunities and examples of successful l~bor market 

participation may directly affect the age at which 

"high-risk" males form families, and the stability (economic 

and otherwise) of the families they formi the stability of 

the familx, in turn, affects the type and frequency of 

criminal behavior. In a process such as this, enhanced 

employment contributes to reduced criminality, but not 

through a direct, income-tradeoff effect. 
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II. Direct and Indirect Relationships Between Employment 
and Crime. 

Perhaps the strongest support for the notion of a direct 

and unambiguous link between employment and crime comes from 

the very high level of unemployment among the nation's in

carc~rated offenders. These rates of unemployment -

rangin~ between 40 and 60 percent at the time of the 

offense -- show at lea~t, severe problems in the labor 

market: ?ut even at this level, there is complexi,\:y. 
'\ 

In pilot interviews with jailed misdemeanants, conducted 

by Vera about three years ago, we discovered a multitude 6f 

ties between employment experiences and criminality. 

Some offenders shifted the type and frequency of their crime 

depending on whether or not they were. working. During 

periods of employment, they would commit less time-c;>nsuming 

crimes, or fe~7er incC!~e-generating crimes. Some offenders 

appeared to use a job as a "cover" in order to· lessen 

police suspicion concerning their activities: for example, 

drug dealers are more easily able to explain large amounts 

of cash in their ~oGkets if they can point to employment. 

Some offenders used employers as the chief victims for their 

crimes, stealing from the job and in some cases carrying on 

gambling and drug schemes at. the wor!t site. 

Of course, many offenders illustrated the simple, 

direct relationship between employment and crime: they 

engaged in crime after loss of a job or after failure to 

locate and secure satisfactory employment. 
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But our report 'of their interviews and other research 

also disclose a host of non-employment variables that 

contributed in indirect ways both to the employment diffi

cUlties and to the criminal behavior. The quantity and 

quality of jobs· available to various groups living together 

in local neighborhoods influence the ways that people form 

households, regulate public behavior, and use public services 

such as ·schools, welfare, police, and social p~ograms. 

The resulting neighborhood atmosphere shapes the incentives 

for residents to en~age or not engage in income-oriented 

crime. 

In our research in several of New York's neighborhoods, 

we have found quite distinct relationships between crime and 

employment in different locales. One group of young men whom 

we have studied, ~ow about twenty years old, grew up together 

in one of these neighborhoods. They are superficIally 

alike, in that all are school dropouts who have suffered 

substantial unemployment; and each has committed numerous 

burglaries and roBe~~ies. .Most haye been arrested, have 

e~perienced short periods of incarceration, ann are now on 

probation. But now consider these differences: 

• After he was arrested for the first time, 
one young man got his first job when his 
father took him to work in the restaurant 
where the father had washed dishes for over 
twenty years. He next worked for nearly a year, 
his longest job, in a demolition program 
sponsored by a community agency. The program, 
however, was able to place fewer than five per
cent of its participants in the private sector 
by the time it ended. He has been only sporadically 
employed since then, though he had good manual 
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skills and has consistently sought work. 
He still lives with his parents., His girlfriend 
is in school taking secretarial courses that 
appear to promise her ample future employment 
opportunity. He still commits an occasional crime 
but is much less active than previously • 

• 'Another individual was an active car thief for 
about a year until arrested and placed on 
probation. He dropped out of school at 
sixteen to work in a factory and payoff 
family debts. He lives with his mother who 
receives disabH,ity payments. He currently 
works at a maintenance job and has recently 

'enrolled in a night school automotive program. 
He no longer steals cars but does opera'te as a 
middle man in the neighborhood's busy but loosely 
organized auto theft networks. His career goal 
is to become a licen~ed auto mechanic. 

• Sti~l another member of this group has been 
criminally inactive since he was put on 
probation at eighteen. In order to get probation, 
he took a job in a factory to demonstrate 
employment to the sentencing 'j!-}dge. He remained 
at that job for six months, during which time 
he lived with a woman on welfare and her child. 
Prior to the factory job his only employment 
had been provided by a community emplo~ent 
program. He has since moved back in with his 
parents and has had a series of office jobs 
of short duration. 

e Another, who has never been arrested, actually 
supported a woman and child for a few months 
with in99ID~ from ,robbery, and burglary. He now 
works in a factory and lives by himself. 
His current crimes are relatively petty on-the-
job thefts. . 

These short case summaries show that many factors 

influence an individual's needs for income and his opportunities 

to gain income by engaging in employment or in crime. 

Both the criminal justice system and employment programs 

played a significant.role in controlling the criminal activity 

of this group, but family connections to jobs, the school 

system's apparent ability to provide better links to the 

labor market for females than for males, local markets for 

stolen goods, the desire to seek occasional or steady 

income depending on family status and school involvements, 

and otner factors in the local environment also have played 

important roles. 
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III. Understanding the Relationships 

What main factors can we isolate to make sense of the~e 

direct and indirect employment and crime relationships? And 

how do these factors better inform our search for effective 

publi~ policy? I want to discuss three important factors: 

age, labor market structure, and the income-seeking strategies 

of underemployed people. 

Our more recent rese~rch indicates that the various 

linkages between crime and employment bear a strong relation

ship to age. For example, teenage car thieves may quit 

stealing and turn to stripping and marketing of stolen auto 

parts as they get older. There is general moderation in fre

quency and severity of crimes with increasing age, altpough the 

causal relationship between age, crime and social stability are 

irrlperfectly understood. For many, criminal activity ceases· 

altogether by the mid-twenties. 

Age is also an important factor in employment. Labor ma,r

ket behavior changes dramatically from age 15 to age 24 •. Younger 

workers are often in what Paul Osterman of Boston University 

has called. a "moratorium" labor market state. Work is explora

tory and somewhat sporadic. Younger ,~orkers. tend to be "target 

earners," aimir.g at a particular short-term target income rather 

than a steady long-term income stream. The quality of the jobs 

available to young workers reflects and reinforces this "mora

torium. " Firms employi.ng youth offer jobs that are generaU.y 

low paying and short.te~m, without substantial promise of later 

92-332 0 - 83 - 12 
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upward mobility. The nature of youth jobs is in part accounted 

for by the preferences and behavior of youths themselves. But 

employers also manifest preferences not to hire very young work

ers, further limiting their opportunities. 

-Tohe issue of job quality raises a second critical dimension, 

in addition to age. Some labor economists have described a 

"dual" or "segmented" labor market consisting of "primary" jobs, 

which nave good pay, prospects for advancement, benefits and 

stability, and "secondary" jobs, which are low-paying, unskilled, 

and dead-end: It is these secondary jobs which are expanding 

in the u.S. economy. 

Changes in the u.S. labor market during the 1970'~ high

light this problem. The employment expansion of the 1;,'0'5 was 

concentrated in sectors which have minimal skill requirements, 

Lnstable hours, few prospects for advancement and low pay. For 

example, McDonald's now employs almost two and one-half times 

as many workers as U.S. Steel. Entry level blue collar manu

facturing jobs are disappearing from the economy, especially 

in older urban areas such as New York. The suburbanization of 

employment also adds to the problems of inner city male youth. 

And many of the new urban jobs are held mainly by women, con

centrated in sectors such as health care, food service, clerical 

work and cleaning. 

So at a time when there are more unemployed young males -

especially minorities -- in declining urban areas, the tradi

tional labor market routes used by their fathers or older 

brothers are contracting. Policies which continue to view their 
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employment problem as no more than a diffculty in obtaining some 

sort of job are ignoring these important structural, changes. 

Many underemployed youth work at secondary jobs, although they 

often fac~ stiff competition for them. But changes in overall 

job st'ructure make it less likely that these jobs will lead .~ 

stable employment cal:eers even for those who secu:ce them. 

The final factor to be emphasized is the role of non

employme.nt "income l>trategies. Many of t:'le urban .p~or supplement 

low-payingsecondary employment with a variety of lot her income 

sources: government transfers, support from family and friends, 

off-the-books labor, barter and crime. A strict dichotomy 

between unemployment aI.l employment may be misleading. We 

should instead focus on underemployme~t, and how people actually 

cope with the world of intermittent, 1.ow-payinu secondary employ-

ment, if we hope to understand the variety of '~.mployment and 

crime ~elationships. 

Thus, research ~m poor urban neighborhoods ,reveals employ

ment to be but one element in the income stream of many households. 

The injection of _a .. fe,w, low.,.level, :temporary jobs into such.a 

cOlrumunity is unlikely to transform this structure of opportu

nities, though some individuals can diminish'their reliance 

on criminal income. This mix of income strategies affects and 

is affected by such factors as patteras of s1:aying in school, 

household formation and neighborhood stability. In sh?rt, 

o. whole host of factors, some only indirectly related to 

employment and crime; affect- and are affected by underemployment. 

These broader social factors in turn have important impacts 

on both employment and crime, beyo~d ,simply ;3.ffecting a trade

off between crime and employn.ent as sources 1:>£ income. 
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IV. Understanding the Evidence from Employment Programs 

Given this variety of direct and indirect relationships 

between employment and crime, and the diverse impacts of age, 

labor market structure and mixed income strategies, it is 

not surprising that when employment programs for crime groups 

are evaluated, the results are ambiguous with respect to 

impact on arrest rates. 

In addition to the c~nfounding variables ~ffecting em

ployment-crime relationships for participants in "employment 

progr~ms, sketched above, we should ~~phasize that many 

employment program evaluations show no impact on crime 

because they show no impact on employment. Where the 

hypothesis is that entry into and retention in the labor 

market will reduce crime, it is not surprising to find 

recidivism unaffected when the target group fails to get 

jobs o~ to retain them. While we have precious little 

evidence from these program evaluations that the programs 

have materially affected crime, it is clearly invalid to ' 

infer from'these results ~at improved employment experiences 

(if the programs could achieve that) would not reduce the 

incidence of criminal behavior. 

The effectiveness of employment programs for participants 

depends heavily on individuaf, social and structural economic 

factors. This suggests that, in the future, a better 

matching of programs to specific popUlation groups and 

conditions of the locnl economy could lead to increased 
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program effectiveness. For example, about half of property 

arrests are of male youths, 15 to 19 years of age. Since 

this is a group that is or ought to be heavily involved 

in schooling and which is tied to the income flow of the 

pareatal household, their employment and income needs 

differ markedly from those of older people seeking employment 

in order to support their own households. 

Programs for this y;u~q. high-crime commi~ting group 

should perhaps not be ~udged on their ability to provide 

full-time st.able employment. Part-time work that does not 

compete with schooling but provides an income alternative 

to crime and serves as part of a long-range socialization 

into the labor market might be a more realistic prcgram 

goal for i..nis group. Recent evidence from evaluations of 

the Department of'Labor's Youth Incentives Entitlement efforts 

points to promising results from using part-tim~'employment 

to motivate school-age youths to remain in or return to 

school. 

On the other hand, a ~emporary part-time program which 

is appropriate for school-age teens might not be appropriate 

for older workers and ex-offenders. In their mid to late 

20's, most of this group has different income and employment 

needs than teenagers. Often removed from effective job 

networks, and carrying the stigma of a criminal record, this 

group might need direct links to primary job networks, 

perhaps emphasizing direct on-the-job-training. Public 
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service employment may be an important work sphere for 

this group. The national supported work demonstration 

has shown encouragir.,J results for some hard-to-employ groups 

with high rates of arrest, such as ex-addicts. 

There are important reasons for continuing to believe 

that expanded economic opportunities, including enhanced 
, 

employment and earning, s~ould continue as a significant 

element i~ a crime control strategy. The very'program 

evaluations t~at have produced mixed over-all results have 

also pointed to the strong association between employment' 

(when it is secured) and reduced crime and recidivism. 

Participants who stay in programs have fewer arrests than 

those who drop-out, dnd members of untreated control groups 

who fina employment on their own have fewer arrests than 

those who do not wor]l;" In other words, employment programs 

may act. like a "litmus test," identifying participants 

who can use ti1e program's particular offer of work as a means 

for withdrawing from criminal behavior. These successes 

may make this lif~s~yle shift not just because of the 

monetary rewards of work in or through the program, but also 

because, as individuals, they have been abl~ to harness their 

own motivation, support from family, available post-program 

job opportunities and other resources to build relatively 

stable labor market careers. The challenge facing us is to 

learn more about how employment opportunities can be 

improved through programmatic interventions and also how \~e 

can identify, magnify, and capitalize on the innate strengths 

and personal resources that participants bring to employment 

programs. 
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v,. The Policy Challenge of Labor Ma,ket Trends. 

My belief that economic opportunities should continue as 

an important part of a crime control strategy does not mean 

that we can merely replicate the programs of the past. 

I think important changes are taking place in the labor market 

and the economy, changes that are producing new challenges 

for policy. 

I "have: briefly '::Iuched on some of' those changes, 

especially the growing porportion of jobs that a~e jobs of 

the "secondary" kind. While these jobs are growing as a 

proportion of all jobs, it must also be noted that the 

overall number of jobs available to the urban poor is 

seriously insufficient. Many of the new jobs are located 

outside of the decaying urban cores where many poor youth 

live. Also, the numb~r of poor urban youth continues to 

grow, and their unemployment problems continue' at historically 

high levels. 

It is also important to recognize who creates new jobs. 

David Birch of M.~.~. points out that between 1969· and 

1976, two-thirds of net new jobs in the American economy were 

created by firms with twenty or fe'",er employees. These 

small'businesses are not likely to have extensive internal 

promotion ladders and job benefits and are much mors prone 

to layoff workers. Small businesses have higher failure 

rates and lower profit margins, and do not provide many 

training opportunities or upwardly mobile jobs. These small 
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employers are also harder to reach with traditional 

economic policies. 

So both job quantity and quality are diminishing in 

cities, leading to more unstable labor market careers for 

youn~ ~rban workers. Large numbers of poor youth compete 

for secondary jobs, and it is likely that some proportion, 

perhaps a growing proportion of these yough will be shut out 

of the.labor market altogether. Manufacturing employment, 

a traditional labor market route for young urban males, 

is shrinking, making traditional job acquisition networks 

less useful -- these youth lack access to other networks 

. which might lead to other forms of primary employment. 

Thus, I forsee a persistent problem of underemployment 

for poor, urban male youth, precisely those most at risk 

o~ engaging in street crime. Since many of these economic 

trends -- secondary j·ob creation, suburbanizatiori of 

employment, small business volatility -- are tied to 

far-reaching changes in the private econcomy, it is unlikely 

that.the private sector will solve these problems by itself. 

There will be a continued, if not a growing need, for government 

5.nvolvEc dnt in future policy efforts. 

Because the labor market is changing, the formulation of 

future policy will require careful analysis of local labor 

markets and the development of strategies to address several 

areas of need. Among them are: 
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~The need to design programs, aimed at school
age youth, which supplement education instead 
of trying to place these youngsters into 
permanent adult labor market careerSi 

> The nee~ to revitalize decaying central cities, 
for the dual purpose of providing employment and 
creating a climate where new business can arise 
and expanui 

r The need 1:0 d':=vise ways of more effectively link
ing small E:.'tlployers and the underemployed, 

.. since small ~plbyers create most new jobs; 

~ The need to enhance the noneconomic dimensions 
of employment, so that legitimate jobs will be 
more attractive and satisfying, increasing 
job retention; 

• The need to agument stability for- those in the 
secondary labor market, both to aid poor individuals 
and to help stabilize the communities and neigh
borhoods where they live. 

I do not doubt that government will continue to be a 

necessary partner in developing and understanding policies 

and programs to expand and enhance employment for the urban 

poor within the context of these economic trends .. 
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VI. The Pitfalls of Excessive Reliance on Deterrence 
Through Punisp~ent. 

The control of crime will require us·to enhance the deter

rent capacity of the criminal justice system even as we sharpen 

our policies and programs designed to improve the economic 

circumstances of the urban poor. However, we must acknowledge 

that the potential impact of a deterrence strategy grounded 

in punishment alone must be severely limited •. Realizing the 

potential of deterrence is likely to prove just as difficult 

and at least as cos~ly as our recent efforts to reduce crime 

directly through employment programs for those involved with 

the criminal justice system. 

The current shift to the punishment side of the equation 

is neither a surprising nor a particularly radical shift in 

thought. Almost everyone agrees that human behavior is some-

how responsive to rewards and punishments, incentives and 

disincentives. Indeed, that belief has supported the expecta

tion that criminal behavior would decline if the economic 

experiences of t~~.~rban p~or wer~ improved. Policies and 

programs derived from this assumption have emphasized thp. 

reward or incentive side of the equation. It is not surprising 

that we would attempt to establish control by working the other 

side of the equation; that is,-by increasing the certainty and 

severity of punishments. 

since we have already suffered through the consequences 

of oversimplifying the economic opportunity side of the equation, 

~~ should be careful not to re-create those consequences by 
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acoepting oversimplified assumptions and unrealistic expecta

tions on the deterrence side. For example, just as employment 

programs often fail to work any actual inprovement in the labor 

market status of those at whom they are aimed, the police 

are not often able to arrest the individual whose reoent 

robbery makes us anxious to have him punished. Clearance 

rates for most property offenses, and even for robbery are 

shookingly ~ow; the risk of being appr~hended ~or a particular 

predatory act is lO\1er still. (Clearance rates, 'because they 

are built on data that credit a new arrest with the prior 

unsolved crimes attributableto the suspeot, are not a fair· 

measure of the'risk of apprehension.) 

with the risk of apprehension so very low, the punitive 

resources that we would have to build, ~f our punishments are 

going to influenoe many individual decisions to commit or not 

commit a street crime, are likely to be far in excess of 

current projections.: This difficulty is compounded by the 

lack of opportunity cost of crime for the inner-city youth 

who lacks a stake in the f~ture, who is unemployed and per

ceives no prospect of gain through employment. Those of us 

who generate reasoned policies for deterring. crime do our own 

cost/benefit analysis to find ~vidence that it will work. Of 

course we fear punishment, even if the risk of apprehension 

is low. But we are not likely to risk our jobs or our income-

our stake in the legitimate life-style that is the source or 

supporting structure, for most of our benefits. If we ~re to 

deter the street crime that so threatens us we would be foolish, 

in my view, not to work hard to increase the benefits of non

crime to those among the urban, poor youth who at present per

ceive little to lose from crime. In my view, pursuit of an 

effective deterrence policy leads inexorably back to the need 

to develop and pursue employment stra'tegies. 
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VII. summary and Conclusion 

I have identified several themes which I feel are 

essential to a fuller understanding of the relationships 

between economic status and street crime. Research of the 

past decade, whether based on aggregate statistics, results 

from employment programs, or direct observation, tempers 

our hopes for a direct ~n~ easily manipulable pattern 

relating crim~ and employment. Yet this tempered view does 

not hold that no relationship exists between econ~mic status 

and crime; it argues instead that the relationships are various 

and are indirect as well as direct. 

I have suggested that good policy and program in this 

field requires us to examine the nature of the direct and the 

indirect links between employment opportunities and crime 

and t:o assess the qua~tity and quality of jobs j~1 the labor 

market,.the degree to which entry-level employment is linked 

to a future career-ladder, the social supports afforded 

employment in local neighborhoods, and the wage levels and 

duration of jobs a:vailaJ:ile either in p.rograms or after 

program participation. 

Ambiguous results from labor market programs targetted 

at high-crime groups, taken as a whole, disguise important 

clues to more effective policy and program. Policy in 

the future w~ll have to consider careful targeting of employ-

ment efforts, based on the age and criminal behavior of 

different populations; their social circumstances, including 
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family and school status, and the structure of la~or markets 

in which they move. Mixed results from broadly conceived 

programs should encourage us to aim better, ~nd should remind 

us to have realistic expectations about what programs can 

and cannot do. 

But because program efforts show mixed results, and 

because manipulating employment and crime relationships 

to achieve policy objectives requires a,richer ~nd more 

detailed knowledge base, some people have drawn a false 

inference. They lnf~r that program efforts cannot aid at all 

in crime reduction, or t~at there is no relationship between 

economic status and crime, or that a continued governmental 

role is unnecessary. These inferences are invalid, and I think 

they are demonstrably false. Mixed results do not eqUal no 

results; rich and complex relationships do not mean no 

relationship. 

Very often, those who conclude that programs have failed 

suggest that deterrence efforts can substantially reduce crime. 

I have suggested ~~,!:,. while ,attention should be given to 

enhancing the deterrent impact of the criminal justice system, 

we should be careful to avoid false and misleading assumptions 

about how that objective can be accomplished and at what cost, 

and we should not lose sight of the assist any deterrence 

strategy is likely to get from an improvement in the labor 

market prospects of those whose behavior we are trying to control. 



184 

Mr. HUGHES. Thank you. The gentleman from California. 
Mr. HAWKINS. Do I get from what you have said that both the 

deterrents and punishment, plus the job, is the combination that 
you would recommend as a means of reducing crime? 

Mr. SMITH.. Well, there are other things that one has got to look 
at as well, but certainly a crime-control strategy which ignores one 
of the other of those--

Mr. HAWKINS. I am assuming that is one of the two, not the only 
one, and certainly that seems to be the thrust of what you are 
saying. 

Now, with respect to the job aspect of it, what you are suggesting 
is a type of youth program that targets at the early age, that is, 
between let us say 16 and 21, with a job opportunity at that age 
level, and if so, what type of a job opportunity are you talking 
about? Would that be a training job opportunity, the possibili-4;y of 
career ladders, or would it be the McDonald type of job that you 
are talking about? 

Mr. SMITH. I think we do have to make such distinctions. I am 
suggesting that most of the employment programs that have been 
offered, not all but most, do offer the secondary labor market types 
of jobs. It seems to me that those types of jobs, offered in ways 
which don't compete with schooling, for example, do make some 
sense for the younger, the moratorium years. 

But perhaps importantly, they don't make so much sense for the 
older, particularly the ex-offender. Now we are talking about the 
economic needs of a higher dimension. If we want to encourage 
family formation, for example, we have got to talk about some sta
bility to that employment, and so forth. 

So my suggestion is not so much that we shouldn't worry about 
the quality of the jobs being offered to youths as that, to the extent 
that we only have those kinds of jobs to offer, that is a more sensi
ble place to be doing it than with the older group. But for sure, the 
other piece of that is, if we are talking about a neighborhood-tar
geted strategy to have employment, gainful working experience is 
available for kids who are exploring the various ways in which 
they can live, that is important. It has got to be terribly important. 

Mr. HAWKINS. What I was really trying to ascertain was whether 
or not the type of employment at that level, in order to be attrac
tive, had to be something which offered to that individual some re
lationship to a career. Would that individual, in terms of both de
terrents as well as employment, be attracted by a very low-grade, 
menial, dead-end type of job that offered no career possibility? In 
other words, how attractive do we make that phase of it in order to 
accomplish the end that you suggested. 

Mr. SMITH. I think it is hard to answer simply, and I will try to 
summarize my view of it. 

Individuals vary. Now, a lot of :6-, 17-, 18-year-old kids, including 
myself at that age, for example, in terms of gainful employment, 
we were looking for money. The reason we were working was be
cause we had a consumption goal. We wanted to take the girl out 
to the movies, something we wanted to do with money. We needed 
a source of income, and a job was the source of income. We weren't 
looking at it as a career. 
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That is true of an awful lot of people. It is not true of everybody; 
it is true of a lot of people. So that to some extent I am trying to 
suggest that you don't have to try and characterize it or make it 
into "a career~ladder experience, and indeed if you do, to some 
extent some of those people will be turning away. They don't want 
the 7~day~a~week endless commitment. They want to work today 
and Friday, and if we don't give them opportunities to work today 
and Friday, then we don't really give them an opportunity to work. 

To the extent that in some of these communities those casual 
labor jobs of that kind have disappeared, that is a problem. When 
we come back into those communities and targeted very young 
people, programs which assume a career, we are really missing the 
nature of the need they perceive. We need a mix of things. 

'1'he other side of that, though, is that if all we did was to offer 
employment of that kind, if the only lesson we were giving was 
that that is what employment is, that is what jobs are, we are not 
going to work in the long term at all. It is really one of a number 
of competing income sources. 

So in that very same community it seemed to me a proper strat
egy would be considering both economic development, that is, what 
kinds and qualities of jobs are there going to be there tomorrow, 
next year, but also there better be some sense in the community, in 
the family, that for older workers there is a career, there is stabil
ity, there are benefits. 

That is the link, in a way. I am working because that is what I 
need to do in order to make the money for what I want to do. But 
working isn't just that. Working is also what Dad does, or Uncle 
Joe, or some other guy who, when I really need a job, can go get 
me one, can link me up with somebody who needs a worker. 

Mr. HAWKINS. Thank you. 
Mr. HUGHES. The gentleman from Michigan? 
Mr. SAWYER. I don't have any questions. 
Mr. HUGHES. The gentleman from Texas. 
Mr. HALL. You made an interesting statement just then that 

some of these people desire to work today and Friday and that we 
must give them an opportunity to work today and Friday, as you 
phrase it. Well, now, pray tell me what type of an employer who 
expects to stay in business for over a very short period of time is 
going to have a work force· made up of that type and caliber of 
people, and why should we encourage that sort of thing? 

Mr. SMITH. There is a fairly large, rather invisible segment of 
our labor market which we call the casual labor market, which is 
precisely that. A guy gets de:ivery of a shipment on Monday and 
he needs a crew of 5 to unload and store the shipment. A fellow 
has to move a piano. He drives a truck down to a corner where he 
can pick up some casual labor because he needs 5 guys to help him 
move that piano. 

There is quite a bit of employment of that kind. I am not talking 
about adults; I am talking about kids, teenagers, for whom the po
tential sources of income are limited if there aren't opportunities 
to work-I don't mean just today and Friday-but this week, this 
summer, not through the year, I am going back to school. 

The notion that the only kinds of jobs that are legitimate jobs 
are entry-level jobs at IBM or U.S. Steel or something like that 
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really doesn't work, partly because those jobs aren't available in 
those communities, but partly, too, because for the very young, for 
teenagers, their income needs don't come that way. Whatever their 
class, they are not likely to be thinking career at that age. They 
are likely to be thinking income need. 

But there are employers who do employ that way. Indeed, we 
have structured programs in New York of just that kind to try and 
find out to what extent that is responsive, to what extent it does 
get hard work for that period of time in which income is impor
tant. 

Mr. HALL. So you must have a built-up labor force that is usually 
available for that type of, I would call it piecemeal work? 

Mr. SMITH. Yes. And we did that in part because the casual labor 
market, although it exists and is used by a lot of people, is very 
exploitive in a number of places and is somewhat inaccessible. It is 
difficult to find. 

An easy example is this, and one of the principal problems we 
confronted, the shape-up. You had to make yourself available for 
day labor. You go down to the corner of the Bowery and 8th Street 
and wait for a truck to come by at 5:30 in the morning. That may 
be missing some of the people who would take advantage of it if it 
were available. So we set up a shape-up by telephone and comput
er. We have 15 worksites around the city every day, and people 
who call in before 8:30 and want to work that day we will assign to 
the worksite nearest their home and they show up there. 

It seems to me to have some obvious benefits in producing a le
g.timate income stream in return for hard work for people who 
want to do it. We won't let them do it for very long, though, be
cause we are dealing in that case with people who are in their 
early twenty's, and day labor really isn't going to satisfy the 
income needs or be an appropriate employment incentive, as it 
were, for very long. 

Mr. HALL. In the work that you do, and I take it that it is done 
primarily in the New York area--

Mr. SMITH. Also, we have some work in Liberty City, Miami, and 
Albuquerque. 

Mr. HALL. All right. Are you running more and more into the 
drug culture as it relates to crime? 

Mr. SMITH. Yes, but not as much more as some of the people in 
my jurisdiction would suggest. The problems we run into are many 
and related. There are an awful lot of people coming through the 
criminal court, for example, in New York City who have some kind 
of drug problem or alcohol problem, or both. 

Mr. HALL. That contributed to their problem? 
Mr. SMITH. It contributed to their problem in a way where it is a 

symptom of the set of problems, one piece of which is that th"y per
sist in shoplifting, for example. They are living off stealing clothes 
and selling them, and stuff like that. It is not so much that the 
drug habit or the introduction to the drug culture is inducing the 
decline. It is part of the lifestyle which, when drugs are available, 
does something else. It makes it hard for me to do my work; that 
is, when drugs are available, it is much more difficult to work with 
people. It is much more difficult to get them to show up for ap-
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pointments for jobs. It is very much more difficult to effectively 
punish them except by locking them up. 

Mr. HALL. Well, in the work that you are in, if you could write 
the scenario that you think would best eliminate or have a tremen
dous reduction in crime, having worked in the Miami area, the 
New York City area, what do you think would be the most impor
tant contribution you could make to that scenario to decrease 
crime in all areas? 

Mr. SMITH. Well, if you give me only one thing, it would be to 
have more and different police patrols in the streets because that is 
where the crime is. 

If you give me two things, I would have more and different police 
patrols in the streets, and I would be using a lot of energy on high
quality, carefully targeted, limited to their targets, employment 
programs to work both sides of that equation, to make the threat of 
apprehension substantially high enough to make that risk one that 
people aren't so likely to take and to make the benefits of doing 
non-crimes substantially greater. 

Mr. HALL. I talked to a Federal judge on the Fifth Circuit 6 
weeks ago who tells me that of all of the criminal cases he tries, 
narcotic cases and that sort of thing, that 90 percent of the narcot
ics traffic originates in Colombia, and you being in the Miami area, 
I am sure you are cognizant of this fact. 

It seems to me that there is no way in the world, and not taking 
away from what you have just said, there is no way in the world to 
try tc decrease or cut into crime without cutting into the unlimited 
drug trafficking that is going on now between this country and 
South America. 

Would i'~ not be a fair statement to say that if you could curtail
I don't think we will ever stop it, but if we could curtail it to a 
great de[,ree-would that not maybe eliminate the need to have so 
much police activity on the streets of New York City or Miami or 
wherever; if the root cause could be eliminated or diminished tre
mendously? 

Mr. SMITH. I think not. We are all wizards, you know, in this 
game, but I tend to think in terms of the consumer side of that; 
that drug use and drug dependency are parts of a larger picture, 
each piece of which we want to try and manipulate. Some are 
easier tu get hold of than others. 

There is no reason not to worry about the supply of drugs. We 
should be worried about that. But it seems to me that it is at least 
as dangerous, and maybe more so, to think that if we make sub
stantial changes in that area that we are going to have a substan
tial impact on crime. 

My own view still is with respect to crime which is in the streets, 
which is of all different kinds, which is by no means exclusively re
lated to drug addiction, that our principal variable is the police 
end. Unfortunately, it has that air of obvious certainty from which 
all remedies suffer. But that is my view. I think that is so, and I 
think the drug use is, of course-they are all interrelated. The drug 
use is to some very substantial extent, at least as a debilitating in
fluence on life, and also is influenced by employment. They work 
on each other, but that is true, too. 

Mr. HUGHES. The gentleman from Wisconsin, Mr. Petri? 

92-332 0 - 83 - 13 



188 

Mr. PETRI. No questions. 
Mr. SAWYER. Will the gentleman yield to me? 
Mr. HUGHES. Yes. The gentleman from Michigan. 
Mr. SAWYER. I have just one question. You advocate more and 

different police patrols. It is easy for me to perceive what you mean 
by "more," but what do you mean by "different"? 

Mr. SMITH. Well, in most of the jurisdictions that I know reason
ably well, including New York where we do most of our work is 
fine with the police department, a major dilemma from a crime
control perspective is that patrol resources these days, and for 
some time, are controlled in major part through the radio dispatch 
system. We have officers in cars going from one call to another. 
They start their tour with a backlog of calls and end the tour with 
a backlog of calls. 

By no means are all the patrol resources consumed that way, but 
the great bulk of them are. They are committed to that function. 
To the extent that we have foot patrolmen, not entirely but to a 
very substantial part it is that, it is basically walking radio cars. 
They are responding to calls for service coming through a central 
dispatch. 

The assignment of patrol officers to sectors rotates. This is partly 
a function of collective bargaining, partly a function of limited re
sources, and so forth. The use of intelligence about crime condi
tions, local conditions, and so forth, as a means of directing patrol 
forces is very limited. The oppor~unity for it is limited, the tech
niques for doing so are quite limited, and so forth. 

One of the results of that is, in my view, that if we look at the 
persons arrested for robbery, say, a crime of great importance, a 
third, even a little more than a third of those robbery arrests, 
felony robbery arrests, are made in cases where the complainant, 
the victim, is somebody who has some kind of relationship, person
al or economic, with the defendant. Why is that? That is not what 
is going on on the street, but that is what is coming into the courts. 
Why is that? That is because in those cases the victim can tell the 
police officer the name and often the address of the person to be 
arrested so that a third of those arrests are for crimes which may 
be important but they are not the street crimes that we think we 
are trying to control through the robbery arrest that our patrol 
force makes. 

That, in turn, leads me to say, and I think I am right, that the 
police deployment of resources and knowledge about how to deploy 
resources to catch predatory robbers is rather more limited than 
we like to admit. We don't know much about how to do it, and as a 
result, in New York I think the clearance rate for robbery is about 
15 percent. It is a third of those that are this aberrational kind. It 
means about 10 percent. 

If we are attributing to robbery arrests, say two robberies for 
each arrest, the apprehension rate, my chances of getting arrested 
following last night's robbery, not being credited with that robbery 
next year, but last night's robbery, has got to be somewhere less 
than 5 percent on reported robbodes. If 60 percent of the robberies 
are reported, it is somewhere around 3 percent. . 

More patrol because we need more cops on the streets. That is 
where the crime is. But also they have to do something different 
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from the way they do now because just generating more of that ac
tivity doesn't substantially, it doesn't to me, hold much promise of 
SUbstantially increasing that apprehension rate. 

It is a long answer to your question but that is what I meant by 
it. I don't have a prescription, really, for what that different kind 
of patrol ought to be. It seems to me we must demand and help the 
demand of our police commissioners for a lot of work in that area, 
and we have to support them in their failures when they try to do 
things that don't work. 

But we expect too much of sort of routine patrolling. 
Mr. SAWYER. I yield back the balance of my time. 
Mr. HUGHES. The Vera Institute recently published an evalua

tion of a pretrial international program called the court employ
ment program. As I understand it, the study found that this diver
sion program had a very limited effect upon recidivism and on em
ployability. 

Why do you think the program results were so disappointing, 
particularly in light of the success that was generated in earlier 
programs? 

Mr. SMITH. Well, I think there are two reasons. One is, that pro
gram was the first pretrial diversion program, along with Project 
Crossroads in Washington. I think some of the notions about how 
to affect behavior, both the behavior of the courts and the behavior 
of the offenders was too simplistic, not sufficiently targeted, so the 
null effect is on both sides. 

By 1978, that diversion program was not really diverting cases 
about which the courts had any intention to prosecute. They were 
just taking cases that the court was dumping on them, so it wasn't 
having an impact there. 

That is important to know, because it helps explain a little bit 
why it wasn't having an impact on other things like jobs and 
schooling and income and recidivism, and that is, the program was, 
as many programs of the late 1960's and early 1970's were, offering 
a relatively thin intervention to a relatively seriously disturbed 
group of young people. They would have mandatory, I think once a 
week, sessions where they would talk about problems, some of 
them could really do things about some problems, and they would 
work on job development. Well, job development to this popUlation 
is extremely difficult. 

To me, though, I think the programmatic error here is that by 
selecting people for that program on the basis of their desire to 
avoid a consequence in court, which was an illusion, because they 
weren't, in fact, going to be punished by the court, really provided 
the clientele with an inappropriate set of motives and really made 
it rather unlikely that the offer of a thin set of services could have 
a statistically demonstrable effect, which is not to say that those 
conditions couldn't create effects if, for example, they did a hell of 
a lot more work with those kids and if the prospect of punishment 
was more real. 

Otherwise, it is too much to go uphill against the inappropriate 
set of motives. 

Mr. HUGHES. In recent years, much of the criminal justice litera
ture, as you know, has been dominated by the work of economists. 
Much of our own work these days is dominated by economists. 
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These writers, including Eric, Block, and Nolt, have offered radical
ly different points of view from the traditional criminologists on 
the subject of how to respond to crime. 

They claim that deterrents to criminal behavior is best achieved 
by increasing the certainty of criminal sanctions in their severity. 
They also claim that employment intervention strategies are fun
damentally misguided and that they are just too costly. 

I take it from your suggestion that you disagree with the econo
mists. You believe that you have to increase the sureness and the 
swiftness and the severity to make the penalties more of a deter
rent and try to develop policies that will provide alternative oppor
tunities for individuals. 

Mr. SMITH. I certainly believe that. It helps me have some faith 
in my fellowman that I don't disagree with all economists and I am 
not myself sufficiently immersed in their writings to know whether 
they have correctly characterized their views. But at least some 
economists who are interested in the secondary labor market issue, 
who have a sense of the indirect effects and who aren't so stuck in 
this idea that there is a rational economic actor and he is choosing 
to do crime or not crime depending on the cost or benefits, they are 
not stuck there. Well, I can agree with them. If they are stuck 
there, I find it not very helpful for policy and wrong commonsensi
cally in my own experience. 

Mr. HUGHES. One of our top national leaders recently made this 
statement: 

It is tiT'le, with knowledge, the solution to the crime problem will not be found in 
the social workers' files, the psychiatrist's couch or the bureaucrat's budget. It is a 
problem of the human heart and it is there that we have to look for the answer. 

How do you respond to that? 
Mr. SMITH. Well, I think there is a great deal of truth to it and I 

think that ii', as a researcher or a program administrator or you, as 
legislato:;.-s, could find direct methods of reaching the human heart, 
I suppose we could do a lot more in a lot of fields, including thil'l 
one, than we have been able to do so far. 

Mr. HUGHES. Would you say that perhaps it is a combination of 
various factors, which will lead us to solve crime problems, for ex
ample maybe trying to understand what motivates people, perhaps 
in the area of psychiatric problems, how to deal with drug-related 
problems and the need for drugs, to try to deal with the aspirations 
of all humans? Perhaps it is a collection of all those things. 

Mr. SMITH. Certainly. I think the message I am trying to convey 
toJay is that when we are concerned about crime and we are think
ing about employment, we ought to think rather more broadly 
about the impact of the economic conditions. Employment does get, 
indirectly of course, to the human heart through family. 

For example, the economic condition of a family is an important 
factor in how people behave toward each other. We really are 
making not inappropriate although not necessarily self-depreciat
ing remarks about family formation, about spouses. Indeed, one of 
the things in the economy is that women, young women, through 
schooling and other needs, have slightly better prospects, it seems 
to me, in the inner city than young men. It would be cynical to say, 
"Well, one of the things we ought to be doing is, we ought to be 
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trying to match up our young men with ou:;.' young women, particu
larly those who have good economic prospects." That is true, and 
that is part of the human heart--

Mr. HUGHES. Is that a service that Vera is offering? 
Mr. SMITH. No, we aren't licensed to do that. 
Mr. HUGHES. Well. thank you very much, Mr. Smith. You have 

been most helpful and we appreciate your testimony. 
Our next witness is Prof. Ann Dryden Witte. Professc,r Witte 

teaches economics at the University of North Carolina in Chapel 
Hill. The professor is no stranger to congressional hearings, having 
previously testified before the Joint Committee on the Economy 
and the House Committee on Ways and Means. 

Professor Witte is one of America's leading experts on the topic 
of unemployment and crime. She has written extensively on a wide 
range of issues in thlC area. 

Professor, we are happy to have you with us today. We have your 
statement, which will be made a part of the record, and we hope 
that you can summarize for us. 

TESTIMONY OF ANN DRYDEN WITTE, DEPARTMENT OF ECONOM
ICS, UNIVERSITY OF NORTH CAROLINA, CHAPEL HILL, N.C., AC
COMPANIED BY SHARON K. LONG 

Ms. WITTE. Thank you very much. I would be happy to. 
I have brought a colleague with me who is an expert on the ag

gregate literatUre involving the relationship between economic fac
tors and criminality in case you have any particular questions 
about that literature. This is Sharon Long. 

Mr. HUGHES. Ms. Long, we are happy to have you with us today. 
Ms. WITTE. What I wanted to do here, I will be glad to answer 

any questions that you might have, but I wanted to look at the 
work that might lead us to some conclusions concerning the rela
tionsJ.lip between economic factors and criminality and to try to 
summarize for you the insights of that work. 

Specifically, I will try to answer three questions. The first ques
tion is: What is the nature of the relationship, if any, between eco
nomic factors and criminality. 

The second thing I will attempt to do is to tell you what the limi
tations of that literature is, what does that literature not tell us 
that would be useful to know. 

Then the third thing I would like to try to answer is: Are there 
any effective policies? Does this literatUre indicate that there is 
something we can do to improve the situation. 

The first thing is that I think the literature does lead to the con
clusion, it is not unamibiguous, it doesn't present a crystal-clear 
picture, but it is consistent with the conclusion that there is a rela
tionship between economic recession and criminality, with econom
ic recession leading to greater levels of illegal activity. 

Specifically, we believe that there is hoth a direct and an indirect 
relationship. The direct relationship ~s that unemployment appar
ently leads to significant increases in youth crime, property of
fenses, and perhaps sometimes as illegal production, such as the 
production of jobs the size of the illegal job market, fraud, arson in 
our central cities, and also such things as loansharking. 
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We also believe that the indirect effects may be even larger than 
these direct effects. The indirect effects are of two different types. 
The first type is at the individual level, with economic recession 
leading to a number of individual labor market adjustments. For 
example, economic recession for some people means losing the job. 
For other people it means short hours. For still other people it 
means work instability. For still other people it means less job sat
isfaction, a job that they dislike more with lower income. 

What we think we see in some newly emerging literatUre is that 
it is all of these factors that in turn lead to the increases in crime. 
So we have an indirect route. Unemployment causes labor market 
adjustments, labor market adjustments in turn cause the increase 
in criminality, an indirect path for the effect of unemployment and 
other factors associated with economic recession. 

We also believe that we see indirect effects at the firm level. Spe
cil:ically what we believe is happening at the firm level, we have 
much less firm evidence but I think it is something we need to con
sider and that is that we believe what is happening at the firm 
level is that large, what we call primary-sector firms, firms provid
ing very good career-type jobs such as General Electric, General 
Motors, Rand C0rporation, you can run down the list of the For
tune 500, when you get into a period of up and down business activ
ity as we have been in throughout the 1970's and appear likely to 
be in during most of the 1980's, these firms, when economic activi
ty is hig~, rather than providing new primary-sector permanent 
employment in their firms, what many of these firms appear to be 
doing is appear to be providing additional work for small vendors. 
They appear to be providing additional temporary jobs. 

Now, why might these firms do this rather than react in the 
mo:::e normal fashion of hiri;::g new permanent employees? What 
happens if 6 months later we go into an economic recession? They 
are put in the position of firing permanent employees, or at least 
laying off permanent employees. This is either very difficult or im
possible, very difficult under some labor contracts, sometimes im
possible under such contracts. At the least, it leads to very unfavor
able publicity. 

So what they are doing is hiring the temporary employees, send
ing work out to vendors, and when the economic slowdown comes, 
as it has been quite frequently, they are cutting their orders to 
vendors, hence it is the small vendors, these very small employers, 
who are laying off people, and firing their teI!lporary employees. 

So here is the secondary effect of economic recession. Specifical
ly, what it is doing is meaning that our economy in times of eco
nomic boom is providing many fewer primary-sector career jobs 
than it would have formerly. The lack of these types of jobs we be
lieve also leads to increased levels of criminal activity. 

That is basically what we believe the literature tells us. Another 
thing this literature tells us is that when you are talking about the 
effect of unemployment or economic recession on criminality, you 
have to talk about what type of criminality. Criminality is like 
work, a very diverse thing. There are a number of types of criminal 
activity. 

Economic receFlsion seems to have effects on some types of crimi
nal activity and not on others. For example, it appears that the 



193 

greatest effect, at least in the literature, is on what we call the 
blue-collar property offenses, burglary, larceny, robbery, and things 
of this ilk. We also seem to see some types of illegal production in
creases in things I have mentioned to you before, drug sales, loan
sharking, fraud and arson in our central cities. We also see an in
crease in something that is not criminal but is illegal usually, and 
this is what we call off-the-books employment. This is employment 
in the sweatshop-type places for illegal aliens. This is employment 
in jobs that do not pay minimum wages. This is employment in any 
type of job that is not reported, not properly licensed, and on which 
taxes are not properly paid. 

Now, what we also see are other types of offenses, lOr example 
the violent offenses, some types of illegal production such as prosti
tution, gambling, employee theft, as well. There may actually be 
decreases or only slow rates of increase. 

So one of the problems is perhaps the title of the hearing is a bit 
simplistic in the E'cnse of the relationship between unemployment 
and crime. I think there is a definite relationship, but you have to 
tell me what kind of crime and then I can give you some indication 
of what the nature of that relationship is. This is what the litera
tUre seems to be saying to us. 

What are the weaknesses of this literature, the second question? 
Well, I think the weaknesses of this literatUre are quite large. 
Much of this literature, as you are aware, uses jurisdictional-that 
is, data for cities, States, counties, nations-not data for individ
uals, and yet our intuition tells us that it is at the individual level 
that economic recession affects the decision to commit crimes. So 
much of this literature is at the aggregate level and has serious 
problems with it as far as inference goes. 

This literature at the aggregate level also almost exclusively uses 
FBI index offenses only; that is, all the literature can tell you 
about is homicide, rape, assault, larceny, robbery, burglary, and 
auto theft. And this is obvh1usly not the whole spectrum of illegal 
activities. 

The individual literature, I think, has a much greater possibility. 
This is data actually for individuals, looking at how they adjust 
and has a much greater ability to provide insights for you. Unfor
tunately, most of the data that has been used on individuals is data 
for ex-offenders, and many people that commit crimes are not nec
essarily ex-offenders, ex-prison releasees. 

So one of the problems with the inferences I have given you is 
that they come from a specific group of the population, and wheth
er the young ghetto youth is going to behave exactly the same way 
as a prison releasee, I cannot tell you because the literature does 
not have the type of studies that allow me to do so. 

I think the third thing about the literature is that the literature 
works almost exclusively with official records. We don't know for 
sure-perhaps the gentleman who testified earlier, the police chief, 
could give some insight-but it appears to us that there was a po
tential for what we call a pro cyclical bias in the reporting of of
fenses. Let me explain a little bit about what I mean by this procy
clical bias. 

What we think could be occurring is that in times of economic 
boom, crime rates, particularly property crime rates, tend to be at 
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a lower level. Police resources remain about the same. The police, 
therefore, are able to handle these offenses and to record them at a 
much higher rate. 

During a recession, what we are hypothesizing may be occurring 
is that these police forces become overburdened. As the crime goes 
up, people see cases being solved less frequently and the rate of re
porting goes down. So that one reason the relationship between un
employment and crime at the aggregate level, at the jurisdictional 
levels, is not stronger may be that there is a bias in our reporting 
system, and this is one reason for our weak results to date in some 
of this literature. 

I think the final question I would like to address is what, if any
thing, can we do about this. 

I think the first and most obvious one is to pursue effective ma
croeconomic policies which will lead to less severe and less fre
quent business cycles. Unfortunately, none of us here today are 
macro economists, and I think even if you had a panel of them I am 
not sure they could tell you what those effective policies would be. 
As you are well aware, many of the policies that might be effective 
at a lowering of unemployment might raise inflation, which also 
has effects OD the crime rates, which I am sure you are aware of. 

So what can we do if we don't know what the effect of macroe
conomic policies are, or if we cannot pursue those effective macroe
conomic policies? 

I think the first thing we can do is, we need to provide meaning
ful uses for people's time. I guess I am of the school, and I have 
worked for a number of years now in a reading of other people's 
worl!:: that leads me to believe there is something to be said in the 
fact that idle hands do find interesting things to do often, and often 
these things are illegal; at least at times they are. 

What does the literature tell us that these useful things might 
be? Well. the literature suggests that perhaps supported work such 
as was carried out in New York City and a number of other places 
around the country, that programs like the Job Corps may be effec
tive. They tell us that these things are going to be very costly. 
They also tell us that they are only going to work for certain types 
of individuals and that the effects are not going to be large. They 
may work for ex-addicts, for example, in the case of supported 
work, but not for ex-offenders or youth. 

We also know that certain types of pr<'grams do not seem to 
work particularly well. We can discuss those if you would like. 

There are a couple of things that have not been tried to any 
large extent, although we have some information on them, and this 
is what you would call demand-side interventions. A good example 
of this is that you want to provide jobs directly, and you can pro
vide these jobs directly either through incentives to business, and a 
particular recent example of this which has now expired, I under
stand, is providing tax credits to business for employment of partic
ular types of people, particularly low-income people. This was the 
1976 new job tax credit program which some of you may be famil
iar with. 

You could also provide wage subsidies in order to encourage the 
private sector to hire particularly high crime type people. The last 
possibility, or one other possibility, is public sector jobs, which we 
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all know tends to be fairly expensive and difficult to organize, and 
we don't know how effective that is. 

So what do we have there? We are saying we need to provide 
meaningful uses for people's time, we can have public programs of 
certain types which may be effective, we can provide incentives to 
the private sector, and we can provide public sector jobs. 

The third thing is, what about those people that you just aren't 
gGing to get jobs, or suppose you can't provide these job incentives? 
Well, we have a little bit of information here. Specifically, we have 
what was called the LIFE experiment, the Living Insmance For 
Ex-offenders which occurred in Baltimore, and the TARP experi
ence, which is Transitional Aid for Released Prisoners, which was 
carried out in both Texas and in Georgia. We also have a recent 
evaluation of Senate bill 224 in Calif(.·rnia. 

What all of these thillgs were attempting to do is provide money 
on release to prison releasees. What all of these evaluations of 
these programs seemed to indicate is that providing money to 
prison releasees, if you can provide that money in such a way that 
there isn't a significant work disincentive, it does significantly de
crease their levels of criminal activities, and here is another poten
tially effective program that is not terribly high cost, and indeed 
all the evaluations seem to indicate that we as a society are better 
off making these payments than we would be not having done so. 

I would be happy to answer any questions you might have. 
[Ms. Witte's prepared statements follow:] 
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Executive Summary 

of 

Some Thoughts Concerning the Effects of Recession 
on the Level of Illegal Activity 

by 

Ann Dryden Witte and Sharon K. Long 
Department of Economics 

University of North Carolina 
Chapel Hill, N.C. 27514 

Our own work and a careful reading and analysis of the work of others which 

deals with the relationship between economic recession and the level of illegal 

activity leads us to a number of conclusions. First, there does appear to be a 

relationship of the type expected with economic recession being associated with 

higher levels of illegal activity. Second, the nature of this relationship is 

more complex and varied than is commonly thought. Specifically,.although there 

does appear to be a weak direct relationship between unemployment and the level 

of youth crime and property offenses, indirect effects also occur and indeed 

may be even strongel'. These indirect effects appear to be of the following nature. 

Economic recession causes-declines iri work stability, job quality and the amount 

of time spent working, as well as, direct unemployment. These indirect effects 

cause decreases in job satisfaction and income which in turn leads to increases 

in criminal activi·.;y (particularly activities which lead to monetary gain) and 

to other types of illegal activity (e.g., "off-the-books" employment). Third, 

economic recession does not cause equal increase in all types of illegal activity. 

Some activities, such as property offenses and drug sales, appear to in~rease rapidly. 
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Others, such as violent crime and prostitution, appear to increase more slowly. 

Some offenses, such as employee theft, may actually decline with economic recession. 

\'Ie believe that the existing literature as a whale provides support for 

hi9',. r rat-es of unemployment and other factors associ1lted with recession causing 

increases in illegal activity. However, we believe that this literature provides 

little information on the likely size of these effects, the particular types of 

activities likely to increase most 'rapidly, or the way in which the effects of 

economi c recession calise increases in crime. This 1 iterature Drovi des only sl ightly 

.more guidance concerning policies likely to effectively combat such increases. 

~t suggests that providing certain types of payments to prison releasees at or 

shortly after release is likely to decrease the level of criminal activity of 

such individuals. However, the literature suggests that the most globally 

effectiv~ policy is likely to be one that provid25 f.tisfying, full-time 

employment at reasonable wages. Such employment may be the result of effective 

macroeconomic policies, wage subsidies or job related tax incentives to the 

private sector, or public sector employment. 
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I. Introduction 

The effect of economic recession on the level of illegal activity is an 

important subject. The existing evidence which we briefly survey below does 

not present a unified or consistent story concerning either the nature or the 

magnitude of the effects of economic slowdown on illegal activity. HO~/ever, 

we believe that this literature provides intriguing insights which should be 

considered both in"making macroeconomic policy and in developing employment 

and training programs. Further, this literature suggests that it is not only 

the increases in unemployment associated with economic slowdown which cause 

i'ncreases in illegal activity. Deterioration of job quality, decreases in time 

spent worYing, and declining job security may cause equal, if not larger, 

effects on criminality. The existing literature also suggests that not all 

types of crime increase during recessionary periods, but rather that certain 

types of offenses may increas~ rapidly, others more slowly. and some may actually 

decline. Finally, a survey of the existing literature on the relationship 

between unemployment and crime suggests directions for research which would help 

to clarify the ~Iay in which economic slowdowns affect the level of illegal 

activity, and, thus, would'l~ad to more effective policies designed to mitigate 

the effects of these slowdowns on such activities. 

We believe that there are four distinct types of research in the existing 

literature which provide valuable insights concerning the relationship between 

economic slowdown and the level of illegal activities. The first type of 

research, of which there is a great amount, uses data for jurisdictions (e.g., 

cities, states and nations) and considers whether higher unemployment rates or 

lower incomes are associated with higher crime rates within the jurisdiction. 

The second type of research, of which there is dismayingly little, uses data for 
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individuals, who are almost exclusively ex-offenders. This literature seeks to 

determine if. on the whole, individuals Vlho are employed and earning relatively 

high incomes commit fewer offenses than do individuals without employment or 

with relat'ively low incomes. The third type of research, of which there is a 

large amount, has as its basic purpose the evaluation of programs designed to 

improve the economic viability or labor market performance of those who have 

committed crimes in the past (e.g., prison inmates) or who are quite likely to 

commit crimes in the future (e.g., young males living in ghettoes). The fourth 

·type of research is quite different from the types previously discussed and also 

quite new, having emerged, only in the late 1970s. This research seeks to 

measure the level and trends in the amount of unrecorded economic activity in 

this country. This type of activity is popularly referred to as the subterranean 

or underground economy. Unsurprising1y, virtually an of this type of activity 

results in violation of some regulation (e.g., 1 icensing requirements) or 

law (e.g., criminal statutes). 

We briefly review the insights of each of these literatures concerning the 

relationship between economic slowdown and illegal activity in the next four 

sections of this statement. l In the final section, we summarize the insights 

of the existing literatures, and suggest a type of research which we believe will 

provide more clearly interpretable and policy relevant results. 

II. Insights from Research Using Data for Jurisdictions 

The findings of the studies using jurisdictional data imply that there is 

a positive, generally insignificant,2re1ationship betvleen the level of unemployment 

and criminal activity. As would oe expected from the economic model of crime, 

the relationship tends to be most strongly supported with respect to property 

crimes rather th~n for the violent offenses. 
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In interpreting the results of the income-crime relationship, the conclusion 

is less clear, Accor'ding to the economic models of crime, the propensity for 

crime should vary inversely with legitimate income prospects and directly with 

illegitimate income opportu'nities, Thus, low income would increase an individual's 

tendency toward criminal behavior, while high income would reduce this tendency 

on the part of the individual, At the same time this high income would increase 

the individual's attractiveness as a target for criminal behavior on the part of 

others, Aggregate studies incorpo\'ating measures of income have great difficulties 

.~btaining adequate proxies for either legitimate income prospects or opportunities 

f.or illegal gain. Indeed, at times, the measure used as a proxy for legitimate 

income is one study is used as an index of illegitimate income in another. Thu., 

the interpretation of the results are difficult. In general, the studies showed 

no clear cut income effect on the level of any of the specific crimes, nor on 

the property or violent crimes categories. 

However, the studies which incorporate a m~asUl'e of low income or poverty, 

(e.g., percentage of families with income below $3,000 or the percentage with 

income below one-half of median income) in addition to a variable for median 

or average income almost always find the coefficient on the poverty measure to 

be positive and statistically significant and the coefficient on the income 

measure to be positive. Specifically, the coefficient on the income measure, 

although positive, vias statistically insignificant for violent crimes, and 

positive and statistically significant approximately half the time in studies 

analyzing property crimes. 

Some researchers argue, that in addition to absolute income levels, relative 

income levels are factors in the decision to commit crimes. They hypothesize 

that it is necessary to consider the absolute income gap, which they term the 

distance bet~leen ar individual's income and the average· income of his reference 
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group, and the relative inequality across the entire income distribution. 

Empirical results show both factors to be positively related to crime, although 

the measure of relative inequality is significant less often than measures of the 

absolute inc~me gap. 

In general, the findings from these studies support the existence of a 

relationship between economic factors and crime. They do not, however, provide 

any insight into the magnitudes of these effects or to the pathways through 

which the effects function. 

rH. Insights from Studies Using Individual Data 

The studies utilizing individual data provide consistent but weak support 

for the expected inverse relationship between wage and crime, and even weaker 

support for the expected relationship between unemployment and crime. To date 

the strongest relationship between labor market performance and crime which has 

been found is that between employment stability (usually interpreted as a 

measure of employment satisfaction) and time worked, and crime. 

Two recent studies3using individual data move in a direction which we 

believe is most likely to produce ~olicy relevant results. Although using 

individual data for all other variables, these two studies use area unemployment 

as one explanatory variable. In the first of these studies, Rossi, Berk and 

Lenihan develop a model which views the number of weeks of work and the amount 

of criminal activity during a follow-up period as determined jointly. They 

find that for prison releasees in Texas, but not Georgia, higher area unemployment 

rates are associated with significantly fewer weeks v/Orked during the follow-up 

period. For both Texas and Georgia releasees, they find that a larger number of 

weeks employed is significantly associated with decreased levels of criminality. 

The Texas results suggests the following possible causal mechanism: higher rates 
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of unemployment lead to fewer weeks worked which in turn cause increased 

criminal activity. Unfortunately,the second study by Schmidt and Witte does 

not corroborate the Texas results, but it does suggest a pu~5ible additional 

causal mechanism. This study uses an area unemployment rate as one variable to 

explain the rate at which various types of ex-offenders (e.g., offenders 

seeking monetary gains vs. those seeking more direct rewards (e.g., drug use 

ofienders»cnmmit crimes. The study finds higher area unemployment rates to be 

associated with higher not lower levels of criminal activity. Hhile never 

.statistically significant, this relationship is close4to being so in the case 

of offenders who primarily commit offenses which result in mon"tary gain, termed 

income offenders. This study also looks at the way in which year of release 

affects the post-release wage level and finds that release in a recessionary year 

leads to lower post-release wages for income offenders. Lower wages in turn 

are associated with lower offense rates for this type of offender. ~Ihile these 

results are ~ot statistically significant the first is close to being so. They 

suggest an additional causal mechanism: higher unemployment rates lead to lower 

wages which in turn lead to 10Vier rates of criminal activity. 

As a whole the results of studies using individual data suggest that there 

may Vlell be a relationship betVleen economic sloVldoVin and crime, particularly 

crimes Vlhich result in monetary gains (e.g., drug sales, property offenses). 

However, this relationship does not appear to be as simple nor as persistent, at 

least for ex-offenders, as the model: unemployment leads to higher crime rates. 

Rather it appears that economic slo~ldown forces a number of labor market 

adjustments on individuals (e.g., loss of job, job instability, shorter hours, 

decline in job quality, lOVier ~Iagesl. It appears that at least ~ome of these 

adjustments lead, in cert~in circumstances, individuals to increase their levels 

of criminal activity. 

92-332 0 - 83 - 14 
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From the individual l'lork it appears that increases in unemployment and the 

general recession in economic activity usually associated with such increases 

may not greatly affect the level of crime directly, but may do so indirectly by 

decreasing· the availability of desirable employment opportunities, the time 

spent working and the stability of all jobs. 

A number of sociologists and radical economists have suggested that the 

labor markets in our economy are becoming increasingly segmented. Desirable 

jobs (primary sector job) with high wages, good benefits, employment stability, 

·and advancement opportunities are only open to the well trained, conforming 

members of our society. For the less well educated, non-conforming individuals 

who' commit most crimes, only transitory, dead end jobs in "secondary labor 

markets" are available. These jobs provide relatively low income, fail to 

provide skill training or advancement opportunities and generally breed frustration 

and boredom. 

The cyclical nature of economic activity during the 1970s and early 1980s 

has cdused many large firms to provide fewer primary jobs than would have been 

the case in earlier periods. Fearing fluctuations in demand and the difficulties 

(e.g., bad publicity, benefit payments) involved in tenninating permanent 

employees, these firms meet increased demand in periods of prosperity by hiring 

temporary employees and sending work out to relatively small vendors. When 

demand falls back, it is quite easy to terminate temporary employees and decrease 

the amount of work sent out to vendors. While this type of decision making is 

quite rational from the point of view of the businesses involved, it means that 

fewer full time and permanent primary sector jobs are generated by high levels 

of economic activity than would othenlise be the case. Given the research surveyed 

above, it may be this aspect of highly cyclical economic activity rather than 

unemployment per se which is most strongly associated with increased criminality. 
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IV. Insights from the Programmatic Literature 

In addition to the statistical studies discussed above, there have been 

several important studies of programs designed to lower or eliminate criminal 

activity ~y .improving the economic viability of individuals who are likely to 

participate in criminal activity. The careful evaluation of programs of this 

type give insight into the relationship between economic viability and crime, 

as well as suggesting pal'ticular programs which are likely to be effective in 

lowering criminal activity. Unfortunately, careful evaluations of these programs 

.is the exception rather than the rule. As a whole, the results of employment 

~elated program evaluations provide only weak support for the simple model, 

"unemployment causes crime." However, these programs provide somewhat more 

support for full time, satisfying employment experiences and economic viability 

being associated with decreased criminal activity. 

Evaluations of pretrial intervention projects which provide employment 

oriented assistance find that 'such programs are more effective for adults than 

juveniles and that they decrease criminality in the short. but not the long 

run. Evaluations of adult vocational training and remedial education projects in 

prison, parole, or probation settings have almost uniformly found that such 

programs have insignificant effects on both labor market performance and 

criminality. Evaluation of similar programs for juveniles. are only slightly more 

promising. Evaluations of work programs in prison (e.g. work release, prison 

industries) have had mixed results. These evaluati?ns generally show that such 

programs reduce the cost of running a prison system, but have reached cor.flicting 

conclusions regarding the effect of such programs on criminal activity. For 

example, evaluations of California's and North Carolina's work release programs 

indicate that work releasees commit either less crime or iess serious crime when 

released from prison than do releasees who do not parti.cipate in the program. 
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Eva 1 uati ons of Massach1lsett I 5 and Florida I s work rel easee programs show no 

beneficial effects. !;e could learn much from a thorough evaluation of why some 

work release programs appear to reduce criminal activity while others do not. 

In the.early 1970s two new programs, transitional aid and supported work, 

aimed at improving the economic viability of released offenders in the 

cOlMlunity were implemented and produc<'d promising results. The transitional 

aid program,.begun in Baltimore in'0ctober, 1971 by a nonprofit research 

organization provided financial aid and job placement services to offenders 

.in the period immediately following their release from prison. This program 

~alled LIFE (Living Insurance for Ex-Prisoners) carefully selected a pool of 

"high risk" non-addicted, property offenders from individuals released by the 

Maryland Department of Corrections, returning to the Baltimore area. An 

evaluation of the effects of the program indicated: (1) individuals receiving 

only job placement services had neither better' emploY:llent records nor criminal 

records than those who received no services, and (2) that those receiving 

financial aid had no better employment records, but did have eight percent 

fewer arrests for property crimes. A benefit-cost analysis indicated that we 

as a society were better off having made payments to the releasees than not 

having done so: the social benefits of the LIFE program exceeded its social 

cost. 

The supported work program, begun in New York City in 1972 by the Vera 

Institute of Justice, provided subsi~ized employment in a "low stress" 

environment for ex-addicts meeting certain requirements. In the supported work 

program, the "treatment" is work itself in a supportive environment that 

features graduated stress, peer support and close supervision. The program also 

features special challenges, for example, offering cash bonuses or "psychic 

rewards" for good performance, in an attempt to wean participants from old 
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habits which are poorly sUited to work life. An interim evaluation of the 

program effects indicated that individuals who participated in the program earned 

more, required fewer welfare benefits, and were arrested 'Iess often than controls. 

Further, as -was the case for transitional aid, a benefit cost analysis 

indicated that the social benefits emanating from the program substantially 

exceeded social cost: 

Due parti3l1y to the above favorable evaluations, but probably due more 

to the attractiveness of economic approaches to crime to an increasingly conservative 

.nationa1 mood, both the transitional aid and supported work programs were rapidly 

expanded. Fortunately, these expansions were subject to careful experimental 

evaluation and resuHs a)'e currently avai1able. 5 Unsurprisingly, the nature 

of both programs were substantially modified during expansion. We will discuss 

e~ch expanded program in turn and the evaluation results currently available. 

The transition aid program, renamed TARP (Transitional Aid Research Project), 

was operated in Georgia and Texas by the State Department of Corrections and 

Employment Security Offices and made available to individuals relea~ed from 

jail and prison between January and July 1976. This pro9ram made transitional 

aid payments available to all Department of Corrections' releasees returning to 

areas with Employment Service Offices (mainly urban areas) and to selected 

groups of those returning to areas of the state without SUGh offices. There 

are a Jarge number of differences between LIFE and TARP; two are particularly 

important: First, while under the LIFE program, employment and 1egal earnings 

merely deferred payments, under the TARP program, employment and legal earning 

actually decreased payments. Thus, while the LIFE program gave few if any work 

disincentives, the TARP program provided often large incentives not to work. Second, 

TARP payments were given to all eligible releasees while LIFE payments were given 

only to non-addicted, property offenders. Simple comparisons of the control and 
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experimental grcups for the TARP program indicate 110 significant differences in 

re-arrest between individuals receiving transitional aid payments and those 

who did not. Further, simple comparisons of the labor market performance of the 

two groups'~how that individuals receiving transitional aid were found to work 

less and earn lower incomes during the follow-up year than individuals who 

received no aid. In an attempt to explore the reasons for these surprising 

findings, the researchers estimated a complex model which included equations for 

the level of post-release criminal activity and the number of weeks worked. The 

.estimated model allowed the level of criminal activity and the number of weeks 

wprked to affect one another. Results indicated that larger numbers of weeks 

worked were significantly related to decreased post-release criminality 

(i.e., there were significantly fewer arrests for both prop~rty and persons 

offenses). Further, when one adjusts statistically for the fewer weeks worked, 

individuals receiving TARP payments were found to have significantly lower levels 

of post-release criminal activity. Thus, the TARP program could 'be judged to 

be successful in reducing criminal activity, but unsuccessful in that it produced 

a significant work disincentive. 

The recent evaluation of California's provision, under Senate Bill 224, of 

unemployment compensation to state prison releasees provides further support for 

the effectiveness of payment after release from prison reducing criminality when 

work disincentives are not present. 6 Under this Bill, state prison releasees 

who had accumulated sufficient hours in prison jobs or prison vocational training 

programs to have been eligible for unemployment compensation if they had been paid 

for these hours at the minimum wage rate (2.30 an hour in 1977 when the bill was 

passed) were made eligible for unemployment payments. Eligible releasees received 

benefits on average of $45 per week and could earn up to $25 per week with no 
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reduction in benefits. Earnings above this level resulted in a loss of a dollar 

of benefits for every dollar earned. On average, eligible prison releasees 

received their first payment only seven weeks after release. The low level of 

payments c?m.bined with the delay in the receipt of the first payment apparently 

reduced the potential work disincentives of the program markedly. 

Two careful evaluations of this program have been conducted. However, 

since neither of the evaluations involve a randomly Ghosen group of prison 

releasees nor an experimental design, results are lJ~l'lI to alternative interpretation. 

The results are consistent with the programs' findings for LIFE and TARP reported 

above. They indicate that eligibility for unemployment benefits reduce parole 

revocations and the seriousness of post-release criminal activity. One of the 

evaluations indicates that a larger number of hours working and higher earned 

incomes are also significantly related to reduced seriousness of post-release 

criminality. 

The expansion of the supported \10rk program involved an incl:ease in the 

number of sites to fifteen and a shift in recipients to inclUde three target 

groups 1,1 addition to ex-addicts: (1) women who had received AFDC welfal'e 

paymer,ts for substantial periods of time, (2) prison and jail releasees, and 

(3) young school drop outs~-' The program was administered by diverse groups 

in the various location ranging from governmental bodies to non-profit community 

groups. While the exact program and nature of jobs available varied from 

location to location, the new programs were quite similar to the original. Results 

of an evaluation of the expanded program are currently available. For ex-offenders 

they indicate significantly improved labor market performance only during program 

participation although significant welfare payment decreases continue even after 

ex-offenders leave the program. There is no significant decrease in reported 

criminal activity for ex-offenders either while they are in the program or after 
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termination.? However, ex-addicts participants do significantly decrease their 

criminal activity. In addition, ex-addicts who participated in the program were 

less likely to be unemployed and on the average earned higher monthly incomes. 

The benefid.al labor market effects of the p,"ogram for ex-addich were 

occasionally, although not always, significant. Th~~e results are disappointing 

for ex-offenders, but support the original results for ex-addicts. Some 

additional support for providing supported environments comes from a recent 

evaluation of the Job Corps. The evaluation found significant decreases in 

.arrests for corpsmen after program completion. 

Taken as a whole the program evaluation literature supports conclusions 

si,111lar to the more statistical literature surveyed. Unemployment, per se, 

only appears to be weakly related to criminal activity. However, rewarding 

work experiences, longer periods of work and economic viability appear to be 

more strongly associated 11ith decreased criminal activity. 

V. Insights from Research on the Underground Economy 

To date there has been little work on the relationship between the level 

and nature of legal economic activity and the le'lel of production of illegal 

goods and services (e.g., gambling, prostitution, illegal drugs), the level 

of non-reporting of legal activity (e.g., tax evasion, the size of the illegal 

alien population),or the size of stolen goods markets. Recently, these activities 

have bpen grouped together and analyzed as an underground or subterranean economy. 

The activities conprising this economy can be divided into three broad groups: 

(1) the production of illegal goods and services (e.g., drugs, gambling, and 

arson) (2) illegal transfers (e.g., stolen goods markets, fraudulent activities), 

and (3) the unreported production and trade in legal goods and services (e.g., 

tax evasion and illegal aliens). Activities in the first two groups are generally 
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violations of our criminal laws. Activities in the third group generally involve 

violations of our tax and regulatory laws and may result in either civil or 

criminal offense~. Many important types of crim1nal activities in thls 

"undergrou~~ economy" have not been considered, or considered only coincidentally, 

in any of the previous literatures surveyed. Yet, given the large magnitude and 

social costs of many of these activities it is important to know how economic 

slowdown will effect their levels .. Table presents estimates of the magnitude 

of some important underground activities. 

It has been suggested by a number of people that the underground economy has 

grown markedly in recent years due to increased government regulation and 

stagflation (a combination of slO\~ economic activity and inflation). Other work 

which carefully studies the major sectors of this econo~y is not able to draw 

any definitive conclusions regardlr,g trends in the entire under'ground economy for 

recent years. Government regulation undoubtedly contributes to the size of the 

underground economy. Indeed, ··it is only liS a result of legal regulation that we 

have illegal 'goods and services, and illegal al iens. Other types of government 

regulations make "off the book production" more attractive and, thus, tend to 

increase the size of the underground economy. Perhaps, most importantly, increased 

levels of taxation incre~se the size ()f potential gains from such evasion and are 

likely to increase the overall level of evasion. However, a number of other 

regulations, health and safety regulations, pollution regulations, social insurance 

laws, minimum wage laws, reporting reqUirements, etc., serve to make reported 

business activity more expensive and hence illcrease the relative attractiveness 

of "off the book" activity. These regulations also undoubtedly contribute to the 

amount of unreported economic activity. Inflation maj increase the amount of 

unreported activity in two ways. First" and most impol'tantly, inflation places 

individuals in higher tax brackets and hence increases the potential gains from 
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tax evasion. A recent study8found that "the fraction of earned income reported 

becomes very elastic l1ith respect to the tax rate". In other words .• as tax rates 

become higher and higher, the fraction of income unreported increases even more 

quickly. ~e.cond. if individuals see their legal income eroded as a result of 

inflation or economic slowdown. they may be tempted to supplement their legal 

income by "off the books" or illegal activity. 

The eff~ct of recession on the size and structure of the underground economy 

has been little studied. HOl1ever. if property crimes increase during recessions • 

. one would expect the size of the stolen goods market to increase as well. The 

effect of recession on production of illegal goods and services is more difficult 

to judge. but would depend mainly on the way in which demand for the goods and 

services respond to real income declines (the income elasticity of demand) and to 

stresses related to unemployment. job instability and falling real income. As 

we are aware of no evidence on the nature of these relationships. we can only 

conjecture that certain sector·s might grow quite rapidly (e.g., illegal drugs) 

while others might actually suffer declines (e.g .• prostitution). 

VI. Summary and Conclusions 

The literature surveyed-in the previous section. although flal1ed in a 

number of ways. allows us to draw at least tentative conclusions concerning the 

effect of economic slowdown on crime. First. the literature using jurisdictional 

data suggests that increased unemployment. partiru1ar1y youth unemployment. will 

lead to moderately higher overall crime rates. Secondly. this increase is 

likely to occur disproportionately in property crimes. Studies which have analyzed 

the effect of unemployment rates on persons offenses have reached conflicting 

conclusions. with some studies finding that unemployment increases persons offenses 

and others finding higher unemployment associated with 10wer 1evels of persons offenses. 
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Studies using individual data provide greater insight into the nature of 

the relationship betl1een unemployment and crime. Recent 110rk by the Vera 

Institute9and RandlOsuggests that the nature of the relationship depends 

on the type {)f crime and type of individual .volved. Sviridoff and Thompson 

identify four distinct types of relationships between unemployment and crime. 

First, sOine types of crime (e.g., white collar crime, employee theft) require jobs in 

order to be possible. For these types of crime, one would expect a decrease 

rather than an increase as unemployment rises. Second, some offenders mix 

.employment and crime. These individuals either "moonlight" in criminal activities 

Qr use their legitimate job as a front (e.g., fences, drug dealers). For this 

group, like the first, employment and crime go hand in hand. For individuals 

moonlighting in crime, unemployment may increase crimiDa1 activity; however, 

for those using legitimate employment as a front, unemployment may make criminal 

activity more difficult and may lead to decreased rather than increased illegal 

activity. Third, some offenders, particularly younger offenders; appear to 

alternate be.ween employment and crime. For these individuals. unemployment or 

dropping out of the labor force indicates a switch from legal to illegal income 

ge~erating employment rather than unemployment as we normally perceive it. For 

individuals in this group, ~/e would expect the rise in unemployment and drop 

in labor force participation associated with recessionary times to lead to 

increased levels of property crime and increased participation in the underground 

economy. Finally, there appears to be a small group (for example, 5 to 10 

percent of property offenders) that are firmly committed to crime as their primary 

means of support. For this group, unemployment or nonparticipation in the labor 

market is a way of life. We would expect no relationship between unemployment and 

crime for this group. Note that we only expect increased unemployment to be 

directly associated with increased criminal activity for individuals in group 

three discussed above and some individuals in group two. 
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Both on the basis of the above unemployment-crime relationships and on 

the basis of some research which uses individual data one might expect stronger 

indirect or secondary effects of rising unemployment on the level of criminal 

activity •. I:ncreases in rates of unemployment may cause job instability, declines 

in job quality and shorter periods worked. All of these factors are likely to 

lower income and decrease job satisfaction. These decreases in income and 

job satisfaction appear to cause increased levels of crimina1 and other types of 

illegal activity. One would expect such increased illegal activity from some 

"members of all of the first three groups discussed above. In addition, research 

which uses individual data suggests that higher rates of unemployment are 

associated with shorter work periods and lower wages, and that these shorter 

work periods and lower wages are, in turn, associated with lower levels of 

criminal activity. This increase in criminal activity appears to be strongest 

for offenses which result in monetary gain. 

While t~ere has been very little work on the effect of inflation on overall 

crime rates, there has been considerable interest in the relationship between 

inflation and the growth of the underground economy. Existing work seems to 

suggest that a number of ,:;~c.!ors of i;his shadow economy are likely to grow rapidly 

in periods of sustained inflation. Given our current tax structure, inflation 

pushes people into ever higher marginal tax brackets, making tax evasion continually 

more attractive. Further, as pointed out in the previous section, levels of 

non-compliance appear to increase at an increasing rate as tax rates rise. Thus, 

we would expect both criminal and civil offenses associated with tax evasion to 

rise if our present rates of inflation continue. Current decreases in taxes 

should only slightly mitigate this effect since they do not alter the marginal tax rate 

structure. If high inflation is accompanied by declines in real income for the middle 

and upper middle classes, we might expect white collar crime (e.g .• employee theft, 
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embezzlement) to rise as well. In addition, depressed economic activity and a 

continued shift of economic activity out of central cities may make fraud alson 

attractive to larger numbers of property owners. Indeed, increasing shifts 

from our inner cities and the increasing concentration of poor and minority 

groups in these cities ma'y be great contributors to higher crime rates. 

A further effect of a decline in real income, decreased taxes and cuts in 

social programs could occur as a result of a resulting more unequal distribution 

of income. Some researchers have found that levels of criminal activity for both 

.violent and property crimes increase with changes in the distribution of income 

which are perceived as unequal. If the declining economy tends to increase 

income inequal ity either through increased concentration of market pOl',er due to 

bankruptcies, through the effects of high inflation on relatively fixed incomes, 

or through cuts in social programs, we can expect a further increase in criminal 

activity. 

Our survey of the literatures on the relationship between economic factors 

and crime indicates that if we are to understand this relationship we must narrow 

our prospective in some ways and broaden it in others. First, we must broaden 

our perspective in the sense that we must consider the whole issue of economic 

viability, rather than just employment or income per se. We must consider the 

quality and permanence of job as well as simply whether an individual is employed, 

and we must consider an individual's income relative to other individuals with 

whom he or she interacts rather than simply absolute income levels. Second, we 

must narrow our perspective in the senses that the nature of the relationship 

between employment and crime varies with the type of offender and type of offense 

under consideration. Unemployment may lead to more violent crimes simply because 

unemployment allows more time for interpersonal contact in non-structured 

environments, lowers the opportunity cost of crime. and often causes greater 

family stress. Unemployment may lead to less white collar crime and employee 
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theft because of lack of opportunity, but to more traditional (e.g., larceny, 

robbery) property crime and other illegal activities (e.g., gambling, drug 

sales) as individuals substitute illegal for legal employment. 

Reflecting on the above literatures, it appears that there is at least one 

type of study which could serve to greatly c'larify the nature of the relationship 

between unemployment and crime. The type of study required would collect 

information on labor market and criminal activity for a large representative 

sample of all individuals, not just ex-offenders. The ideal study would collect 

.. data on these individuals for a long enough time period to allow researchers to 

Qbserve individual adjustments over at least one business cycle. In addition, it 

would, of cours~be necessary for this study to obtain information on the 

unemployment rates in the labor market in which the individual participated. The 

study would determine the relationship between the labor market performance of 

the individuals in the sample (whether or not employed, number of hours worked, 

work stability and wages) and'the "nemployment rates in the area'where he or she 

lived. If significant effects were found, the impact of alterations in labor 

market performance on criminality could be traced. This analysis should be 

careful to investigate the type of crimes which are effected as well as the overall 

magnitude of effects on criminality. Research of the nature outlined above would 

provide insights concerning both the magnitude and the reasons why economic slowdown 

alters the level of criminal activity. It is this type of information which is 

necessary for effective policies to be developed. 
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Footnotes 

lNe make available and ask that two papers which contain more detailed 
surveys of. t.his literature (Long and Witte, 1980 and Simon and Nitte. 1981b) 
be publ ished in the recOl'd of these hearings. 

2A variable is judged to be significant if a two-tailed hypothesis test 
at the 5 percent leve'J (a = 0.05) would lead to rejection of the null hypothesis 
that the coefficient of the variable is equal to zero. 

3See Rossi, Berk and Lenihan (1980) or Schmidt and Nitte (1982). 

4A variable is judged to be "close to being statistically ~ignificant" if a 
two-tailed hypothesis test at the 10 percent level (, = 0.10) would lead to 
rsjection of the nu:l hypothesis that the coefficient of the variable is equal 
to ?ero. 

5See the Board of Directors, r~anpower Development Research Corporation 
(1980) and Rossi, Berk and Lenihan (1980) for the findings of these evaluations. 

6See Berk and Rauma (1981). 

7There is a significant reduction in recidivism for one nine month period 
for releasees who enrolled in the program early. However sample size is small 
and thus the result is not terribly meaningful. 

8See Friedland, I~aital and Rutenberg (1978). 

9See Sviridoff and Thompson (1979). 

10See Petersilia, J.,~. ~. (1978), and Peterson, Braiker and Polich (1980). 
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Mr. HUGHES. Thank you, Professor. Chairman Hawkins? 
Mr. HAWKINS. Professor Witte, on the first page of your state

ment, in the introduction, you indicated that during recessionary 
periods certain types of offenses may increase, others more slowly, 
and some may actually decline. 

Ms. WITTE. Yes, sir. 
Mr. HAWKINS. Which are the ones that would actually decline 

and what percentage of those three classifications would that in
clude? 

Ms. WITTE. OK. We are talking about three broad categories. I 
think one thing I indicated about the literature is that it is 
sketchy. The literature tells us little except the underground econo
my literature tells us relatively about illegal production. I am talk
ing about things like production of illegal goods and services, 
drugs, loansharking, prostitution, fraud, all of these illegal activi
ties. 

We don't know as much as we should about those. Based on what 
little we know, it appears that property offenses will increase. 

Mr. HAWKINS. They would increase? 
Ms. WITTE. Yes, sir. And that certain types of illegal production 

will increase fairly rapidly, drug sales being one, loansharking 
being another, since this is the loan source of last resort both for 
small businesses as well as individuals; and that fraud and arson 
would be a third that we are fairly certain would increase. 

Mr. HAWKINS. Would that also include virtually all property 
crimes? 

Ms. WITTE. Yes. My belief is that, as a whole, property crimes 
will increase. Certain types may increase more than others, but un
fortunately the literature isn't specific about which types would in
crease most rapidly. 

Those that we believe, or have no reason to believe otherwise, 
that might remain relatively stable or actually decline might be 
such things as prostitution. It depends on the elasticity of demand, 
as we economists would say, which is a very esoteric concept. What 
happens to the demand for that particular type of service as in
comes deline? We don't actually have an estimate, but I would be 
willing to hypothesi?" that that wouldn't be a very rapid growth 
industry. It is more what we would classify as a luxury good in 
many instances. 

Mr. HAWKINS. That is rather discQuraging, isn't it? 
Ms. WITTE. It depends on one's point of view, I suspect. 
Mr. HAWKINS. Thank you. Now, the one which would actually de

cline, what did you put into that classification? 
Ms. WITTE. Things that might actually decline might be some

thing like employee theft, for example, because you require a job in 
order to steal from your employer. It is rather hard to do so if you 
are not employed. 

Another example might be the things like embezzlement where 
often you find discouraged or disgruntled employees, employees 
who feel that they have their jobs, that they are not likely to be 
fired, they go ahead and perpetrate these particular offenses 
against their employers. What we find in a recessionary period is 
that people become worried about their jobs and they are worried 
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about getting fired, and some of these negative behaviors become 
less frequent. 

Mr. HAWKINS. On the underground to which you referred in the 
statement, you indicated that there had been little work done in 
this field. Are you acquainted with the studies done at the Univer
sity of California at Los Angeles by Paul Belote and those done at 
the University of California at Santa Barbara? 

Ms. WITTE. Yes. 
Mr. HAWKINS. How would you rate those? 
Ms. WITTE. I am not familiar with Professor Belote's work. Are 

you thinking of Phillips' work? 
Mr. HAWKINS. No. Dr. Paul Belote of the Industrial Relations De

partment of the University of California at Los Angeles. It was 
done in the early 1960s by a grant from the Department of Labor. 

Ms. WITTE. No, I am not familiar with that. There has been the 
work I am familiar with, mainly work in the late 1970s. This work 
is of 2 basic types. 

Mr. HAWKINS. Do you make any citations as to those? I was in
terested in that subject. 

Ms. WITTE. Yes, sir. In fact, if you look fUrther at page 14 of our 
prepared statement you will see a table where we make an attempt 
to estimate the size of the various sectors of this underground econ
omy running from tax evasion avoidance to illegal aliens to stolen 
goods, fraud, arson, counterfeiting, cocaine, marijuana, pornogra
phy, prostitution, et cetera. 

Mr. HAWKINS. Those are derived from what studies? Do you indi
cate it anyplace? 

Ms. WITTE. Yes, sir. This actually happens to be work that Pro
fessor Simon at the University of Michigan and I completed. We 
drew our insights from what we felt was the best work in each of 
the different areas. For example, on the tax evasion area we 
worked very closely with the Internal Revenue Service and used 
their data rather extensively. When we were coming down to 
heroin, we relied very heavily on the work of some people at Har
vard who we thought had been doing the best work in the area. 

So this is drawing on what we believe to be the best literature in 
each area. 

Mr. HAWKINS. You also referred to Senate bill 224 of the Califor
nia Legislature. Was that bill passed and is it in operation? 

Ms. WIT'l'E. Yes, sir. It was passed in 1976, I believe. Actually 
what Senate bill 224 in California does is it makes prison releasees 
from the State Department of Corrections in California eligible for 
un insurance payments if they have worked sufficient hours in 
prison or been in vocational training programs in prisons for suffi
cient hours that they would have been eligible for had they been 
paid the minimum wage, which at that time was $2.30 an hour. So 
they didn't actually have to accumulate that amount of income, 
but it would have been that amount of income had they been paid. 
They then received on the average $45 a week for the normal 16-
week period. 

Mr. HAWKINS. Thank you. Thank you, Mr. Chairman. 
Mr. HUGHES. The gentleman from Michigan? 
Mr. SAWYER. I have no questions. 
Mr. HUGHES. I just have one question, Professor Witte. 
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You refer often to literature, both in your own statement and in 
your oral presentation. Can you just give us a general idea what 
literature you have looked at in forming your opinions? 

Ms. WITTE. Certainly. We believe there are four distinct types of 
literature that can give insight both as to effective policies in com
bating increases in crime and give you an idea of what types of in
creases in crime you might expect as a result of economic reces
sion. 

The first type of study is a study which uses jurisdictional data, 
and this is a huge body of literature. We have made a very thor
ough survey of that and we have made that survey available to the 
committee. What this literature does is it looks at the crime rate in 
a jurisdiction or in a number of jurisdictions, for example the 
crime rate in New York City and Los Angeles and San Francisco. 
It also looks at the unemployment rates in those areas and it looks 
for relationships between the unemployment rate and the crime 
rate in those areas, or it can do it through time. 

This literature is extremely difficult to interpret because it has 
what we technically call aggregation bias. It is hard to say what is 
happening at an individual level if all you are looking at is an ag
gregate or a jurisdictional level. 

The second type of literature is literature which specifically uses 
individual data and seeks to look at the way unemployment affects 
the individual's labor market performance, and that individual's 
labor market performance in turn affects the individual's level of 
criminal activity. This literature, we believe, is much, much more 
promising. It is very, very thin. There is very little of it, in addition 
to which, what there is is almost exclusively using prison releasees, 
not a broader subsector of the population, which is what you would 
ideally have. 

The third type of literature is what we call the programmatic lit
erature, and this is the literature that seeks to evaluate programs 
which attempt to provide better labor market opportunities either 
for people who have committed crimes, such as ex-offenders, or 
people who are in the high-crime prone population, such as ghetto 
youth. This is an evaluation of programs like the Job Corps, sup
ported work, TARP, LIFE, et cetera. 

The fourth type of literature is the type of literature I was dis
cussing with Representative Hawkins, and this type of literature is 
the literature on the underground economy, and what this litera
ture seeks to do is to say what is it, what is the size and the nature 
of the illegal activity going on in this country, and how does this 
illegal activity change through time? 

This is the broadest based literature, but it is a new literature. 
Mr. HUGHES. Thank you. Your testimony has been most helpful 

and we appreciate your sharing these views with us today. 
Ms. WITTE. Thank you for having us. 
Mr. HUGHES. Our next and final witness is Marvin Burt, presi

dent of the Institute for Human Resources Research. 
Mr. Burt is a leading researcher and a scholar in the area of pro

grams relating to the needs of drug-dependent offenders. In his tes
timony today he will address the positive experiences that have oc
curred for participants in the treatment and rehabilitation for ad
dicted prisoners program. 
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Mr. Burt, we are delighted to have you with us today. We have a 
copy of your statement and, without objection, it will be made a 
part of the record and we hope that you can summarize for us. 

TESTIMONY OF MARVIN R. BURT, PRESIDENT, INSTITUTE FOR 
HUMAN RESOURCES RESEARCH 

Mr. BURT. Thank you very much. It is a pleasure to be here 
today to talk about the treatment and rehabilitation for addicted 
prisoners program. 

I will summarize my statement and, of course, be glad to answer 
any questions concerning this program or anything else relating to 
drug abuse and the matters that concern this committee. 

A number of studies have indicated that a large number of drug 
abusers enter State correctional institutions. A major study by the 
Census Bureau in 1974 is the most recent data. It showed that 
about 61 percent of inmates in these institutions had a history of 
drug abuse. Many of the offenders were incarcerated in institutions 
that offered very little in the way of rehabilitative services and the 
limited data available shows that this type of offender has a very 
high probability of returning to illicit drug use and crime. 

The prognosis is very poor. Drug abusers who have progressed in 
their criminal and drug careers to the point where they enter State 
prisons, the recidivism rates are very high and these repeat offend
ers constitute a very substantial proportion of inmates in correc
tional institutions and, therefore, contribute substantially to the 
current problem of overcrowding. 

I want to emphasize that there is overwhelming scientific evi
dence that drug abusers can be effectively rehabilitated in noncor
rectional settings, but there is essentially no scientific evidence 
concerning the effectiveness of programs for treating drug abusers 
in correctional settings. 

As a result of these concerns and other concerns, the Law En
forcement Assistance Administration developed the treatment and 
rehabilitation for addicted prisoners program and awarded grants 
to four States to conduct demonstrations of these programs. The 
States were Maryland, Connecticut, New Jersey, and New York. 
The number of requirements of the '1 RAP p"t'ogram, I won't go into 
unless you would like me specifically to do so, but they are mainly 
concerned with placing these inmates in a functional unit setting 
away from the regular prison population, exposing them to a very 
intensive program consisting of unusually intensive counseling, vo
cational rehabilitation, education in GED-oriented training, and so 
on. 

Second, after they are released from prison they go into what 
they call a community release phase in which they go into essen
tially a halfway house-type of situation and the program continues 
for some time. The program in all takes about 12 to 18 months. 

I would like to talk a little bit about the characteristics and 
backgrounds of these individuals that we are talking about. The 
mean age is a range of 24 to 27 years. A high proportion are black. 
The median education level attained is a little bit less than high 
school graduation. In terms of employment, which I know is of par
f·-.:ular concern here, during the 12-month period prior to entering 
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the prison, of the Maryland inmates about 25 percent were em
ployed at least part of the time, and for the Connecticut group 
about 33 percent were employed at least part of the time. 

With respect to drug use during the 12 months before entering 
prison, about 66 percent of the Maryland clients had been using 
heroin during that period. About half of this group had been using 
heroin at least several times a week, and we could presume that 
they were probably addicted to the drug. 

In Connecticut, 77 percent had been using heroin during the year 
preceding entering prison, and about half of them had been using 
it several times a week and were presumably addicted. 

These TRAP clients in these 2 programs were very heavily in
volved in criminal activity, very heavily involved. Again, looking at 
the year prior to being incarcerated, of the 205 inmates admitted to 
the Connecticut TRAP program through June of this year, they 
had committed the following crimes: Property crimes, for example 
stealing and burglary, they had committed property crimes on a 
total of nearly 19,000 days. This is for the 205 inmates during the 
preceding year. 

In terms of violent crimes, they committed crimes such as armed 
robbery, rape, 01 assault on a total of more than 1,800 days. 

In terms of victimless crimes, for example gambling and pimp
ing, these addicts committed on a total of nearly 10,000 days. 

In drug-related crimes, such as sales and possession of illicit 
drugs, these had been committed on a total of nearly 55,000 days. 

These days of crime totaled more than 85,000 during a 1-year 
period. The total number of crimes committed by these 205 individ
uals during the year is undoubtedly considerably greater than 
85,000 because addicts commonly commit more than one crime on a 
given day. 

Turning now to the results of the preliminary evaluation that 
was conducted of the Maryland program, I do want to emphasize 
that the results are very incomplete because the evaluation was 
discontinued by the National Institute of Justice prior to its sched
uled completion because of funding cuts. There are, .l..herefore, some 
limitations in interpreting the results which I have described in 
some detail in the appended paper. 

Notwithstanding the limitations, the preliminary results suggest 
that the TRAP program in Maryland is very successful. I can't 
speak to the programs in the other three States because evaluation 
has not progressed to the point where we can make any statements 
at all on those three States. 

So, focusing just on Maryland, in terms of heroin use only 23 per
cent of the Maryland TRAP graduates used heroin at all during 
the period after release. This is 6 to 9 months after release from 
prison, from the program, in the community. Of this 23 percent, 
the overwhelming majority only used heroin very infrequently; in 
other words, less than once a week. In contrast, 77 percent of these 
same graduates had. used heroin during the 6-month period prior to 
entering prison. 

In terms of arrest, only 5 percent of the Maryland TRAP gradu
ates were arrested during the post-release period. 

Mr. HUGHES. May I just interrupt for 1 minute, I thought you 
said that 60 percent of the Maryland graduates used heroin before. 
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Mr. BURT. Well, previously I was referring-I should have ex
plained this-I was referring to all of the people who entered the 
program. Now I am only referring to a sample of the first 40 who 
graduated from the program, so I have shifted focus here. I apolo
gize for not making that clear. 

In terms of employment, during the 6 to 9 months after release, 
85 percent of the Maryland graduates were employed at least part 
of the time, and only 8 percent obtained income from illegal 
sources during this postrelease period. 

Mr. HUGHES. So, in other words, this sample of some 40 is con
firmed in other programs, and it would appear as if you have re
duced the incidence of heroin use to the point where you have gone 
from 77 percent down to 23 percent, rearrests are down to less than 
5 percent, those who are rearrested for any offense, and they are 
employable, 85 percent are employable, which would seem to indi
cate it is a very successful program. 

Mr. BURT. That is essentially correct. What we don't know right 
now firmly is how this marked success compares to people who are 
in what we call our comparison group. We do have some limited 
information on that, and based upon the first 15 people in the com
parison group, these improvements are substantially greater than 
the comparison group. Until we finish analyzing that group, inter
viewing them, and so on, we can't make solid and substantiated 
statements about the success of the program, but the preliminary 
results are extremely impressive. 

[Mr. Burt's prepared statement follows:] 
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INTRODUCTION 

Numerous studies have indicated that a large number 

of drug abusing offenders enter state correctional systems. 

A major study conducted by the U.S. Bureau of the Census 

in 1974 showed that 61 percent of a national sample of in

mates from 190 state correctional institutions throughout 

the country had used illicit drugs. Many of these offenders 

were incarcerated in prisons that offered little or no insti

tutional drug abuse treatment services. Treatment services 

for those released on parole were also inadequate. It is 

believed that many of these offenders will return to illicit 

drug use and criminal activity after release. 

The prognosis is quite poor for drug abusers who have 

progressed in their criminal and drug careers to the point 

where they enter state prisons. Recidivism rates are very 

high; these repeat offenders constitute a substantial propor

tion of inmates in correctional institutions and contribute 

greatly to the increasing problem of overcrowding. There is 

overwhelming scientific evidence that drug abusers can be effec

tively rehabilitated in non-correctional settings. But there is 

essentially no scientific evidence on the effectiveness of pro

grams treating drug abusers i.n correctional settings. 

In an attempt to ameliorate this problem, the Law Enforce

ment Assistance Administration (LEAA) developed the Treatment 

and Rehabilitation for Addicted Prisoners (TRAP) program. 
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The TRAP program was intended to: 

• Improve coordination of the delivery of treatment services 
for offenders while they are incarcerated and on parole; 

Improve the information base for use in parole hearings, 
parole plans and parole supervision; 

Decrease the use of illicit drugs by inmates placed on 
parole through this program; and 

Decrease recidivism rates among program participants 
and graduates. 

The TRAP program has required a 12 to IB month program for 

voluntary participants that encompasses a six to eight month 

correctional phase and a six to nine month parole phase. 

The inmates in the correctional phase must be housed in a 

tunctional unit setting designed to treat a minimum of 30 inmates 

at any given time. The following elements are required for each 

TRAP project: 

A classification procedure to screen and ident.ify all in
mates with a history of drug abuse, candidates must volun
teer for participation in TRAP; 

A coordinating committee evenly composed of inmates. and 
staff; 

supportive services for participating inmates (e.g., med
ical examination, vocational training, educationl training, 
etc.' ; 

Three hours of group counseling and three hours of indi
vidual counseling for each participant each week as well 
as one hour of alternative therapies per week; 

Utilization of the Mutual Agreement Pact (MAP); 

A process for identifying and evaluating community based 
treatment resources for use by the participants; and 

Use of urinalysis in both the correctional setting and 
during parole. 
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In 1978, the LEAA awarded grants to the states of Maryland 

and Connecticut to establish TRAP programs. The LEAl'. recognized 

the need for careful documentation and assessment of the first 

TRAP projects so that other states might benefit from their 

experiences. The Institute for Human Resources Research (IHRR) 

was awarded a grant by the National Institute of Justice to con

duct comprehensive evaluations of the Connecticut and Maryland 

TRAP programs. Later, the LEAA funded TRAP projects in New York 

and New Jersey and the Institute for Human Resources Research 

was alvarded national evaluation grants to evaluate those pro

grams also. 

The TRAP programs have operated for more than three years 

in Maryland and Connecticut and for about two years in New Jersey 

and New York. There has been a very large investment in these 

programs, amounting to nearly $3 million, and the National Institute 

of Justice-funded evaluation has cost nearly $250 thousand to 

date. There has been a great deal of professional interest in 

the outcome of the TRAP evaluation; it is widely regarded as un

fortunate that the evaluation has not been continued. 

The TRAP programs are viewed very favorably by key officials 

in all four states. This is evidenced by the fact that all four 

states have continued the TRAP programs using state funds after 

their Federal grants ended. 
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National Evaluation Hethodology 

The methodology being used in the national TRAP evaluation 

is composed of three major parts., First, is a formative evalua

tion focused upon an assessment of the process each TRAP project 

goes through in planning, developing, and operationalizing its 

program. Secondly, is a process evaluation; clients are tracked 

from the time they enter a TRAP program until they leave and their 

performance is assessed at each step in the process. The process 

evaluation focuses upon describing in great detail the specific 

services and procedures instituted and offered in the various 

phases of each TRAP project. Finally, and most important, is 

the outcome or impact evaluation phase; this focuses upon measur

ing the behaviors of clients six months after they have completed 

all phase~ of TRAP and comparing these behaviors with those of 

a matched comparison group consisting of people who were eligible 

for TRAP but did not enter. 

Thus, there are two groups for each of the four TRAP projects. 

One is a treatment group (the TRAP clients); the other is the com

parison group that is matched to the treatment group by certain 

key characteristics. We are measuring the behaviors in terms of 

drug use, criminal activities and pro-social activities (such as 

employment) during the pre-incarceration period and then comparing 

them to the behaviors during the post incarceration period (i.e, 

the six month period after study subjects are through with all 

phases of TRAP, or in the case of the comparison group, the six 

mont~ period after they leave prison) . 

----------------------------------------
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Two types of measurements are being made: one is the com-

parison of the post-period behavior with the pre-period and, 

gecond, is the changes in behavior between the pre-and post-

periods comparing the treatment and comparison groups. This 

is done for each TRAP project. The principal types of measure-

ments being used are shown below: 

Pre-Incarceration 

Drug Use 

Criminal Activities 

Prior Treatment 

Employment 

Institutional Period 

CIES 

Depression 

Alcoholism 

Attitudes/Experience 
Regarding Program 

Client Satisfaction 

Suggested Program 
Changes 

Rule Infractions 

Post-Program/Prison 
Period 

Drug Use 

Criminal Activities 

Employment 

Psychopathology 

Depression 

Alcoholism 

Drug Treat.:nent 

Client Assessment 
of Program 

Client Characteristics and Backgrounds 

For the M"ryland and Connecticut projects, the median age of 

clients is in the range of 24 to 27 years; a high proportion of 

clients are black; and the median educational level attained for 

both groups is high school graduation. During the 12 months pre-

ceding entra~pe to prison,"i" 2.5 percent of the Haryland group were 

employed as were 33 percent pf the Connecticut group. !~i th respect .. ~/ 

to d~ug use during the 12 months before entering prison, 66 percent 
/' 

/ 
..e5f the Maryland clients had been using heroin during that period; 

'-----------_._---------------------------
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43 percent of this group had been using heroin at least several 

times a week. In Connecticut, 77 percent had been using heroin 

during the year preceding entering prison and 46 percent had 

been using it at least several times a week. 

The TRAP clients were very heavily involved in criminal 

activity. For example, during the year prior to being incar-

cerated, the 205 inmates admitted to the Connecticut TRAP program 

through June of this year had committed: property crimes (e.g., 

stealing, burglary) on a total of nearly 19,000 days, violent 

crimes (e.g., armed robbery, rape, assault) on a total of more 

than 1,800 days, victimless crimes (e.g., gambling, pimping) on 

a total of nearly 10,000 days and drug related crimes (e.g., sale, 

possession) on a total of nearly 55,000 days. These days of crime 

total more than 85,000 during the one year period,l The total 

number of crimes committed by these 205 individuals during the 

year is undoubtedly considerably greater than 85,000 because 

addicts commonly commit more than one crime on a given day. 

Program Effectiveness 

Evaluation results are necessarily incomplete at this time 

because the evaluation was discontinued by the National Institute 

of Justice prior to its scheduled completion. There are therefore 

some limitations in interpreting the results to date; these are 

described in the appended paper. The limitations notwithstanding 

the preliminary evaluation results suggest that the TRAP program 

is very successful in ~1aryland. Because the programs started 

later, evaluations of the remaining three programs are not as far 

lThere may be some double counting of days in instances where 
an individual commits more than one type of crime on a single day, 
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advanced and no outcome data are available for those programs. 

Heroin Use 

Only 23 percent of TRAP graduates used heroin at all during 

the period six to nine months after release into the community 

and most of these users only used heroin infrequently (i.e., less 

than once a week). In contrast, 77 percent used heroin during 

the six month period before entering prison and about half were 

regular users. 

Arrests 

Only 5 percent of the TRAP graduates were arrested during 

the postrelease period and only 8 percent received income from 

illeg~l sources. 

Employment 

During the period six to nine months after release, 85 

percent of the TRAP graduates obtained income from a legitimate 

job or business; only 8 percent obtained income from illegal 

sources. 

Conclusions 

ThG substantial reductions in heroin use, illegal activities 

and arrests and increased employment realized by the TRAP grad

uates are very impressive. These improvements are substantially 

greater than those realized by a small comparison sample composed 

of comparable inmates who were not clients of the TRAP program. 

However, these findings are not conclusive because the evaluation 

has not been completed. If the evaluation were completed, and 



I 

234 

the patterns presented here confirmed, the TRAP program would 

be judged very successful. 

Unfortunately, the evaluation has ended prematurely and 

neither the National Institute of Justice nor the National 

Insitute on Drug Abuse is committed to its completion. There

fore, we will never know whether the TRAP programs are successful. 
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Mr. HUGHES. Thank you. 
The gentleman from Michigan. 
Mr. SAWYER. This testimony has been very interesting testimony, 

but I don't have any questions. 
Mr. HUGHES. I find it extremely interesting. Thank you very 

much. We appreciate your testimony, Mr. Burt. 
Mr. Burt's testimony completes the joint hearings and the sub

committees stand adjourned. 
[Whereupon, at 11:50 a.m. the joint hearings were adjourned.] 
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TESTIMONY 

OF 

EDNARD J. KING 

GOVERNOR 

OF 

THE COMMONNEALTH OF MASSACHUSETTS 

Testimony for the Joint Hearing 
on Crime and Employment Opportunities 

An ex-offender without a job is very likely to become an 

offender over and over again. Yet the placement of ex-offenders 

into unsubsidized employmen~ is extremely difficult. As a rule, 

ex-offenders are undereducated, unskilled and lacking in work 

experience. Employers are understandably reluctant to hire 

convicted-criminals. 

'In Massachusetts we have developed the Comprehensive ' 

Offender Employment Resource System (COERS) p~ogram to address 

employment problems of ex-offenders by providing services ranging 

from educ~tion, World of Work orientation, skills training, job 

development and placement to post-placement support for both the 

ex~offender and the employer. These comprehensive services are 

costly; but when measured against the cost of continuing criminal 

activity, the benefits are substantial. We estimate that COERS 

services have resulted in a 58% decrease in recidivism for 

participants. A benefit-cost study of COERS has shown that for 

every dollar invested in the program, $6.46 is returned to society 

in the form of direct oontributions to the economy and in averted . 
. ,'! 

crim'inal justice costs~ 

The success of this Ma!isachusetts program is due to to its 

in~ovative use Qf interagency collaboration~ COERS was created 

from funds from-the Governor's Discretionary Grants for the 

comprehensive Employment and Training Act (CETA) and from pre-

viously ~xisting programs. Rather than rej~venting a service 

delivery system, existing services for ex-offenders were incor-

(237) 
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po rated into one program, COERS, to provide comprehensive 

employment services at the least cost. 

Prior to COERS, employment services for ex-offenders were 

fragmented among state criminal justice and employment and 

training agencies. Some programs served only the courts; some 

only specific correctional facilities. Some programs actively 

competed with others for the same clients and employers. Through 

the planning and design of a statewide service delivery system 

inj,txated thro~gh our CETA .Governorls Grants, these programs were 

consolidated in the most cost-effective manner. 

The pooling of resources has resulted in the coordination 

of ex-of~ender employment efforts by eight Massachusetts agenci~s 

including CETA Discretionary Grants, the Departments of Correction, 

Parole, Probation, Youth Services, Vocational Rehabilitation, 

Employment Security, and the LEAA State Planning Agency. In 

addition, local job training prime sponsors of CETA joined this 

interagency endeavor in the four urban areas where COERS operates. 

Where previously there were many administrative structures 

for ex-offender employment services, there now is only one. 

Wh$re previously there were duplicative prcigrams, major employ~ ',i 

ment and training services for ~x-offenders noW are integrated 

in centralized locations in four Massachusetts cities. Funds 

saved .through the elimination of duplication are recycled for 

new services. This integration and coordination of services 

through COERa created a greatly expanded service delivery sytem 

at a saving of over $55.00 per client. 
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Another benefit of the COERS design is its capacity to 

provide services to ex-offenders being rel~ased from state 

correctional institutions. While COERS provides servioes to 

all ex-offenders. priority is given to those returning to the 

community after a state prison sentence. The importance of 

employment for individuals requiring reintegration into society 

cannot be overestimated. Yet many state prisons are located 

in areas wh.ich are isolated from the urban residences of 

inmates. The ~tatewide focus of COERS has enabled it to provide 

centralized outreach to the state prisons for its four urban 

centers. As a result. COERS has doubled the number of indivi

duals receiving employment services upon their release from 

Massachusetts correctional facilities. There is little doubt 

but that this effort has contributed to the decreased recidivism 

rate. 

While no price can be put on the value of public safety. 

COERS has demonstrated that public safety can be improved cost

effectively with the carefully coordinated use of federal Dnd 

state resources. At a time of increasing concern for public 

safety and at a time of diminishing public resources, programs 

such as COERS assume an even greater significance. 
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Section One: !ntroduction 

The following presents the results of a study undertaken by 

Vera's Employment and Crime project of adult male rnisdemeanants 

shortlY after their relea3e from New York City's correctional facility 

at Rikers Island. Beginning in April 1978, Vera interviewed 61 men 

approximately a week before their release from jail and successfully 

re-intertTiewed 40 of the releasees at least once within thH next few 

Il\Onths. * The study itself was in every sense a "pilot" «xercise--our 

aim was to develop questionnaires, probe issues of the relationship 

between employment and crime in a key "high risk" population and examine 

the numerous problems of sheer copinlJ that confront pe:t:sons returning 

to society after a period of punitive confinement. 

AS it turned out, a valuable consequence of this relaxed approach 

was the opportunity to talk at length with our research info~ts. 

After the formal questic~maires were administered/ some participants 

stayed longer to talk with us. In some ins-ances, we gained permission 

to tape these sessions; often, we included colleagues in discussions 

relevant to the conceptualization of emplo~~ent and crime relationships 

that was then occupying the greater part of our time.** 

* :Vor a description of sample selection, see Appendix A 

**The results of that effort appear in Employment and Crime: A 
Research Design (Vera Institute of Justice, 1979). 
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In our unstructured discussions with the Rikers respondents, 

we discovered a number of linkages between employment and crime 

~bat had not been explicitly Eyplored in the structured interviews. 

From the discussions we were able to develop a typology of possible 

linkages between employment and crime as they are manifested in 

individual behavior. It should be emphasized that this typology 

constitutes a first effort at constructing such linkages. The 

intent of this exercise was to produce, for design purposes, a 

set of categories descriptive of linkages between employment and 

crime that would be incorporated into subsequent research. 

Material drawn from the structured interviews became useful 

in our subsequent attempt to determine the frequencies of various 

linkages between employment and crime demonstrated by the Rikers 

group. In some cases, information de~ived from unstr'lctured 

conversations seems to qualify apparent employment-crime 

relationships indicated by survey data. 

A. Characteristics of the sample 

Although the primary interest in the Rikers interviews is 

essentially qualitative, we did collect substantial survey data 

from the Rikers sample as a pilot exercise for forthcoming inter

views with a larger sample of criminal court defendants. Before 

considering linkages between employment and crime in the Rikers 

group, it is useful to look briefly at the characteristics of the 

sample studied. 

Rikers releasees, like other American jail and prison 
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populations, are mostly young, native to the locality, generally 

single or currently unattached, and drawn overwhelmingly from 

minority groups. (For a demographic description of the Rikers 

sample, see Appendix B, T~le 1). 

Respondents had generally low levels of educational attainment, 

with less than a third (3l percent) reporting any fOrn\ of high school 

diploma, equivalency or otherwise. Thirty percent had not gone past 

ninth grade. of those who did complete high school, 33 percent 

reported that they left school because of drugs or criminal involvement. 

The Rikers releasees demonstrated extensive involvement with 

the criminal justice system.(For a summary of criminal justice system 

contacts, see Appendix B, Table 21. Only two of the 61 releasees 

studied had never been arrested before the arrest which led to 

their incarceration at Rikers (the sampled arrest). Most of the 

releasees had extensive records of previous arrests, Arrest records 

indicate that half the sample had been arrested more than eight times 

ane that over a quarter of the sample had been arrested 14 or more 

times. 

Of the 59 respondents who had been previously arrested, 75 

percent had served time before. Although the median number of 

previous periods of incarceration is only two, a thi~d of those who 

reported having been incarcerated had been incarcerated five or 

more times. Of the 45 who had previously served time, exactly one~ 

third -- a quarter of the entire sample -- had been imprisoned 

for over two years· out of the past five. 
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Rap sheets indicate that the sample was most likely to be 

arrested for burglary, petit larceny, robbery 3rd degree and 

robbery 2nd degree -- in that order. Property crimes predominated 

with 57 percent of the respondents currently serving time after 

conviction on property-related offenses. Many in the sample 

(another 25 percent), although not serving time for a property 

offense during this particular stay at Rikers, previously had been 

arrested for property crimes. 

There were, however, very few and perhaps no "professional" 

criminals in the sample -- either in the sense of being highly 

organized and well-connected or in the sense of having developed 

significant skills. There was one specialist in burglary -- he did 

nothing else -- who was apparently not attached to any organized 

group. He was basically a loner who, recently, stole only when 

he was drunk. There were also a few self-reported con men, who 

could elaborate on their methods, but generally worked without 

organized connections; they would pick up a partner on the spur 

of the moment. There ~Ias also a single small-scale numbers banker 

who had at one time been fairly ~Iell-connected. He had a front 

operation and a few runners working for him. He was, however, 

currently avoiding his old neighborhood because he was unable to 

payoff a number that had hit. He was apparently not well-connected 

enough. 

It is interesting that those in the sample who did speak of 

criminal success (a boastful cocaine dealer, a self-proclaimed 

small-time pimp) were doing time for an offense other than their 

J 
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proclaimed specialty. There was a discrepancy between the illegi

timate ways in which they said they could support themselves 

(selling marijuana, doing cons) and the small-time property crimes 

for which they "took a fall" (burglary, petit larceny). It was also 

interesting that, even if there was no distinct criminal speciali

zation, many in the sample professed some criminal skill and talked 

freely about how to "do crime". One respondent told his version of 

how to rob a bank, anQther a method of stealing a Rolls-Royce, another 

speculation on how a major hotel heist was accomplished. Several 

of the respondents' fantasies about crime suggested a level of 

interest in criminal activity which the structured questionnaire 

was unable to explore. 

Respondents demonstrated varying degrees of labor market 

involvement.(P'or a summary of labor market involvements, see 

Appendh: B, Table 3). Although some respondents reported considerable 

labor market involvement, twelve (20') had never had more than one 

job and four had never worked at all. There is a strong association 

between labor market involvement and age, 

OVer half of those that reported work (528) had at one time 

held a job for over a year ~~ in fact, 43 percent had worked for 

over two years in a single job at some time. Yet a major part of 

the sample had only marginal work expe~ience: a third ()4 percent) 

had never held a job for more than six months at one timel 19 

percent had never held a job for more than three months. 

Analysis reveals that many of those who held jobs of long 

dUration had not worked in some time. Nearly half of those who 
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reported work at some time (43 percent) had not worked at all in 

the year prior to arrest; over a quarter (28 percent) had not 

worked in over three years. OVer half (57 percent) of all those 

who had not worked in the year prior to arrest did report holding 

jobs of over a year's duration at some point in their lives, 

suggesting that recency of last job must be considered in conjunction 

with duration of l.ongest held job as a measure of labor force 

attachment. 

Although some respondents reported considerable work, most 

jobs were low-level and low-paying. Nearly all of the jobs held 

fell in the bottom third of the Duncan scale of occupational titles.* 

Over half were in the bottom sixth of that scale. Such ranking 

indicates that jobs held by respondents were more similar than 

different -- uniformly low level, unskilled or semi-skilled employment. 

Such jobs offer little opportunity for advancement and few of the 

benefits -- medical coverage, sick days, tenure -- that accrue to 

what some economists label sheltered employment. Respondents 

earned the minimum wage or below ($94) at 32 percent of all jobs 

reported. Two-thirds of the jobs paid less than $125 a week and 

only 14 percent of the jobs paid over $175 a week.** Wage levels 

for the Rikers sample were nearly uniformly low, in keeping with 

the generally low-level labor market positions. 

Considering the low-level labor force position of our sample, 

* Sea Reiss, Albert J. Jr., 1961. Occupations and Social Status 
New York: The Free Press. 

**The data on wages lump together full-time and part-time employment. 
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a surprising proportion had joined a labor union at some time in 

their lives; 35 percent of the sample had at one time been in a 

union, a percentage ~at probably reflects New York City's status 

as a "union town". For many in the sample (15 of 21), belonging 

to a union was simply a condition of employment, a chance attribute 

of having a job. It did not enhance their possibility of finding 

other jobs once they had left. One or two in the sample did tell 

us they could "turn to the union" to help find employment after 

release, although they would have to pay back dues before they 

couid do so. 

It is particularly interesting for a study of linkages between 

employment and crime that only eleve~ respondents (16%) were 

actually employed at the time of the Rikers arrest. The fact 

that so few were working at time of arrest, the fact that many 

did report considerable labor market experience, and the fact 

that there was little involvement with professional crime in the 

sample all seem to point to a strong relationship between unemployment 

and crime. It was with this expectation that we began our examination 

of individual linkages between employment and crime in the Rikers 

sample. 
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Section Two: Linkages Between Employment and Crime 

Our examination of linkages between employment and crime in 

a small sample of adult male miti~~meanants contrasts greatly with 

attempts by economists to establish relationships between crime 

and unemployment through exploration of national aggregate statistics. 

Mo~t previous analyses have not been concerned with the behavior 

of individuals nor has analysis addressed employment-crime associ-

ations within specific segments of the social structure. Exploration 

of individually-mediated linkages between employment and crime re-

presents an attempt to relate "macro" analyses to individual level 

phenomena. 

Any study that attempts to give employment and other labor 

market factors a central role in explaining crime should at some 

point attempt to provide a description of the causal mechanisms 

that are believed to account for the statistical association observed. 

Withou: reference to such mechanisms, statistical data become merely 

"predictive" or "correlational". While this may be satisfactory 

for many purposes, it is extremely hazardous for research that aims 

ultimately at usefulness for program operators and policy makers.* 

In this section, an exploratory account of one range of 

*Many researchers do, apparei'tcly,feel comfortable 'lith presentations 
of aggregate statistical data in which high correlations between un
employment rates and arrest rates are used to suggest a direct, 
innividually-mediated, causal path from loss-of-employment to crime. 
However, these data are subject to misinterpretation, especially in 
terms of their implications for individualized vocational training 
and job place~ent programs. 
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individually-mediated "linkages" between employment, crime and 

other "third factors" is attempted. We emphasize here accounts 

by releasees of their experiences within small-scale interpersonal 

settings, together with behavioral data suggesting attempts to 

adapt to and cope with economic and non~economic dimensions of their 

immediate situations. 

This emphasis does not mean that we discount the causal sig

nificance of larger ("macro""") factors in explaining income-oriented 

crimes. But we do suggest that a failure to examine systematically 

the manner in whioh changes in macro-systems (the economy, polity 

or society) translate into impacts on individuals runs considerable 

risks, and is of limited use to policy makers. Overly-simplified 

causal images may obscure complexly mediated behavior. The capacity 

of individuals to act, as well as react, may be ignored. 

Finally, a spurious belief may arise that the causal impacts 

of economic factors (such as labor market failure leading to crime) 

are automatically "reversible" (i.e., that employment would induce 

all those engaged in crime to relinquish it in favor of legitimate 

workl. Once an individual becomes involved in an unemployment/crime 

sequence, belated opportunities for employment may not al\qays and 

automatically avert crime. The "criminal"adaptations that some sub

populations make to structural conditions, ence made, contribute 

along with changes in macro-systems to future behavior. In some 

cases (e.g., gaLwling, "unlicensed" cabs) these "criminal" responses 

of the dis~antaged may be re~defined by community political elites 

as conforming to the standards of a somewhat changed social and 
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political order. In many other cases, the adaptations will continue 

to be regarded as criminal by affluent and poor alike. 

But to understand any of this larger system of relationships 

between economic factors and crime, the attention of researchers 

should be drawn towards the concrete behavioral settings themselves. 

Some attempt to do this is made in the following discussion of 

employment and crime linltages, first by illustrating the variety 

of linkages themselves and next by providing some indication of 

the frequencies of the types. 

A. The Variety of Employment and Crime Linkages 

1. Work Averting Crime 

For many releasees, work and crime are mutually exclusive 

activities. Respondents work or they steal in order to support 

themselves. Repeatedly, in our first interview, ~le Vlere told 

that respondents had ~ income from illegal activities while they 

were working, although they reported considerable illegitimate 

income during periods in which they were not working. One respondent, 

who came back for a second interview, remarked: 

" If you're working and you see something you want, 
you wonder how you're going to save enough to buy 
it. If you're not working and you see something 
you want, you wonder how you're going to take it)' 

A few respondents claimed that loss of a job or inability to 

find work was directly responsible for their illegitimate activities. 

It is this kind of direct relationship that is generally brought 

to mind by aggregate studies of unemployment and crime rates. One 

respondent claimed to have turned to crime only after the loss of 
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his job and income. For another, depression over loss of a job 

was a mediating factor in his return to crime. Because the 

respondent was unemployed and had nothing to do, he became in-

creasingly dependent on drugs which, in tum, led to crime. A 

third releasee, who had a few years of college education and one 

or two white collar jobs, claimed to have been searching for work 

for six months before his arrest. He said that when his pockets 

were empty he. was "like a crazy man" and might do anything. He 

was rearrested shortly after his release from Rikers. 

a. Family Obligations Antecede th.e Employment-Crime-Relationship 

For others in the sample, wO:k was an alternative to crime only 

because their domestic situations created a prior commitment to con-

formity, In much of the delinquency literature, adolescents a~e 

said to "mature out" 0:1; crinle into WOI1k when they marry.'" A former 

pickpocket in our sample, for example, attributed his current lack 

of interest in crinle to his new common~aw wife, 

Another respondent held a job for three years during the time 

that he was married. When his wife left him, he left his job and 

returned to drugs and burglary as a way of life. "The job didn't 

mean anything to lIIe anYll\Ore", he sa.id. "I didn It care about any-

thing". Another respondent, with a substantial history of work at 

"'See, for example, Briar, Scott and Irving Piliavin. 1965. "De
linquency, Situational Inducements and Commitment to Conformity", 
Social Problems, 13 (Summer) 35-45; Matza, David. 1964. De1in
q<lency and Drift. New York. John Wiley,. and West, William:-1974. 
Serious Thieves: tower-Class Adolescent Males in a Short-Term 
Deviant Occupation. PhD dissertation. Northwestern University. 

92-332 0 - 83 - 17 
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factories on Long Island, saw his return to illegal activities in 

causal terms. He was having a dispute with his common-law wife 

in the parking lot outside his job when his foreman interfered. 

He told the foreman to "butt out" which led to words which led 

to the loss of his job and a subsequent break~up with his wife. 

The breakup caused him to return to the city, illegal activities 

and jail. 

Another respondent, with a 20 year history of crime ranging 

from larceny to armed robbery, had been a successful trucker with 

his own rig in the 40's. He blames a woman with expensive tastes 

for his "downfall" -- heroin addiction and the loss of his truck. 

Yet he felt that his current domestic situation was conducive to 

work rather than crime. He has a child now. Since he's been home, 

however, his woman's been "looking at him cross-eyed". He felt that 

if he had a job -- even if the income was insufficient or even if 

he were stealing on the side -- she would respect him. In other 

words, crime would be excusable, a!:l long as he "did right" and had· a 

legitimate full-time job. It is interesting that even the commitment 

to conformity model, in which a man seeks worle because of family ties, 

admits ;:f' intermingling of crime ~ employment. It may be that 

employment offers advantages (regularity of income, respectability, 

occupying time) which to some extent can complement the economic 

returns of illegal activity. 

b. Work Moderating Crime Frequency or severity 

For others in our sample, work and crime remained separate 
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activities which, though capable of being carried on simultaneously, 

tended to have the effect of dampening involvement in the other. 

One respondent, who worked .in the Wall Street area, would go out once 

a wee~ at lunch hour and pick pockets. Another was arrested for 

purse-snatching during a period of employment. A former employment 

program participant had engaged in. small burglaries on the week-end. 

Yet for these particular respondents, either losing or leaving their 

jobs mpant an ucceleration of c~iminal acts .. · They ~stled at least 

twice as much when they were unemployed. For this population, lI\C':ce 

or better work might effectively deter crime. 

2. Work '<Joncurrent with Crime 

Although many respondents claimed to engage in work and crime 

as alternative activities, it became clear in our follow-'lp interviews 

that for . some respondents work and crime were not mutually exclusive. 

For some, work had become a way of expanding or enhancing criminal 

activities. For others, work and crime simply did not interfere 

with each other. 

a. Work as a "Cover" 

In some cases, work was used as a cover for crime. A small

scale numbers banker, who had ~~rked his way up from runner, used 

a gypsy cab operation and a bogus bike shop as a front for his real 

business. One respondent informed us that having a job was a good 

cover for selling drugs. "If you're stopped on the street by the 

police with $1,700 in your pocket it looks bad if you're not working.' 
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Another ~espondent had formerly used his job as a taxi-driver 

as a cover for drug deliveries and sales. He kept the meter 

running and wrote off $90 a day as a business expense. 

b. Work as Providing Capital for Criminal ActiviS[ 

Other respondents intermingled work and crime in order to 

get an economic stake for either legitimate or illl='litimate businesses. 

One respondent planned to use l~gitimate employment to earn $500 

for a pound of marijuana to "get back on his· feet". Another 

respondent reported having worked at day labor during a period of 

heroin addiction in order to get enough heroin not to be sick so 

that he would be able to go out at night and steal, 

c. Crime as providing Capital for ~nployment Opportunities 

Conversely, criminal activities at times provided an economic 

stake for employment opportunities. One respondent engaged in 

petty crimes in order to finance a licensed t-shirt peddling operation. 

Although such activity was uncommon in our sample, it is likely that 

such activity is prevalent among those involved with more organized 

criminal activity. Francis Ianni considers several examples of 

this linkage in detail. * 

d. work.~s providing Criminal Opportunities 

Other releasees saw work and the work network as a means of 

* Ianni , Francis. 1974. Black Mafia: Ethnic Succession in Or9anized 
Crime. New York, Pocket Books. 
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expanding illegitimate sales. They referred to expanding marijuana 

and numbers· sales through work connections. Other respondents reported 

quasi-legal enterprises on the job, selling socks, hats, watches. It 

was not clear whether these items were being fenced or whether they 

were legitimate purchases resold without a peddler's license. Indeed, 

sinc~ many respondents were marginally employed or under-employed, it 

is not surprising that they eked out a living in this faShion. 

One respondent saw work as the locus of opportunities for 

employee tlleft. When asked how much he was making at his last job, 

he responded "$100 and all I can steal". Another respondent, one 

of the few who ~ found employment since release, claimed he never 

had a job where he didn't steal •. When he worked in /) hospital, he 

stole b~by socks, sheets and embalming fluid, Which he sold to mari

juana dealers to enhance "bad reefer". lqb,en he worked in a bank 

trai.iling program, he stole $50 the moment he had the chance. His 

heaviest arrest, for which he did four years upstate, came wh~\n he 

pulled an armed robbery at the office bnilding where he worked, having 

observed when most cash was available out of the safe. Since his re

lease, he claimed to have worked 30 days at a large discount store and 

to have stolen four t.v. 's, ten tennis outfits and six pairs of sneakers. 

This respondent not only mixed welfare payments with employment and 

crime, but also welfare with unemployment insurance and crime, aft~r he 

had been laid off from the hospital. Although work for this individual 

was generally instrumental to crime, when he was not working he became 

heavily involved with drugs, drinking, armed robbery and street crime. 

When he was working, all his crime was job related. 
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Another respondent spoke of a differen~; way in which work 

provided connections for illegitimate activity. He was intrigued 

by a recent string of successful hotel robberies and hypothesized 

that th:.y must have been "inside jobs". People like him, he said 

never had the connections for that kind of crime. He was unable 

to gain entry into a world of work that provided opportunities 

for more sophisticated crime. He saw himself as a petty street 

thief, stuck at the lower level of the illegitimate economy because 

he was unable to move far enough in the legitimate sphere. 

3. "Discouraged" Workers (pr "Enoouraged" crimiI1als) 

Some releasees have given up on work entirely and devoted 

themselves to illegitimate activities, One respondent, who had 

never worked and does not intend to work, claimed to have made over 

$600 in the two weeks since his release doing five or six short 

cons and pimping for a sino;:le prostitute, Still others, who claimed 

to want to work, nevertheless felt quite comfortable and relatively 

safe relying on marijuana sales for income with a little hustling 

on the side. One such respondent, who claimed to read a lot in 

his spare time, offered to sell an inte~,iewer a labor law book he 

was carrying and expressed interest in establishing a drug selling 

arrangement at Vera's research office • 

. . Fantasies' about· successful crimes were not unusual in our 
interviews. A car thief, who had been caught after a spectacular 

chase that began with his running a red light, volunteered elaborate 

plans for stealing a Rolls-Royce. He would need a chauffeur's 
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uniform and a well-dressed white friend. He might get the needed 

uniform by tying up the existing chauffeur and stripping him. If 

necessary, the chauffeur would be "bumped off". Although the respondent 

knew several places in the city to dispose of stolen vehicles and 

·.knew how much money he could get for different makes and models of 

cars, at this point in the interview he was clearly verging into 

f.antasy. 50 were the two or three respondents who claimed to be 

actively considering the methods and risks of bank jobs. "When 

they get caught", said one respondent, "it's always because of some 

woman. II 

The image of the hustler and con-man made a strong impression 

on several respondents in their early twenties. These respondents 

had -- for a brief time ab least -- done well on the streets. A 

numbers' banker who came in for a taped interview, offered a de-

scription of "the life": 

Have you ever been out there wi·th a hustler? I mean 
spent time with someone making, not like a job ••• 
someone out there making the money? You spend it 
on enjoying yourself. You buy cocaine, you treat 
people everywhere you go. You buy jewelry ••• fancy 
clothes. You pay $3~400 for a suit, close to $200 
for a pair of shoes. Because you never had it like 
that ••• 50 when it comes, you spend it just as quick 
as it comes ••• you get into a lot of things. You 
got ••• power •.. pure pO~ler. 

Respondents were generally far more animated when discussing 

successful criminals and crime fantasies than they were when defining 

·the kind of job they would "most like to have." For most of our 

respondents, work tends to be humdrum. low-level and not well respected. 

In crime, rather than in the legitimate occupational sphere, respondents 
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can more easily envision 'themselves in grander roles than their daily 

lives allow. This is true even when the actual criminal roles of 

the respondent are no less routine than are their work roles. 

Apparently, at least in imagination, there are fewer barriers to 

upward mobility in crime than in employment. 

The qualitative interviews showed another activity pattern 

that, while conceptually distinct from a crime-employment linkage, 

merits some discussion. Some respondents who claimed to have no 

illegal income while they were working had no qualms about mixing 

employment with public assistance. At least two SSI recipients 

supplemented their benefits with odd jobs as handymen, in private 

clubs, or -- in one instance -- babysitting. One welfare recipient 

has worked a few days off the books in the garment center while 

receiving welfare. He claimed that he was about to be promoted 

to a full-time "reportable" j-::>b as a materials presser, when 

detectives started investigating hiro at the ~ because of his 

former record. He left the job and returned to crime. He was 

subsequently cleared of suspicion for the crime for which he was 

under investigation. Such respondents seem to supplement their 

public assistance alternately with eith~ legitimate or illegitimate 

income. Incarceration, in these instances, had no~ interrupted 

their benefits. While these activities indicate no direct connection 

between employment and crime, and thus are difficult to treat 

conceptually in a discussion of employment and crime linkages, they 

do point to an important income strategy of "high risk" populations 

that will be considered in the Employment and Crime project's re

search. 
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On the whole, the interviews at Rikers revealed a number of 

unexpected relationships between crime and employment, many of which 

serve to qualify the hypothesis that unemployment leads to crime.* 

Some of these linkages between work and crime -- employment as a 

cover, employment as a way to get a "stake" for illegal activities, 

employee theft -- provide evidence that the conception of automatic 

opposition between emp10yment and crime is a false one. Although 

both employment and crime provide income, they are not necessarily 

alternati~e income sources. They may be mixed together; they may 

be complementary. Yet, although the Rikers interview material 

reviewed so far offers' qual~ 've evidence that some releasees 

mix employment and crime, it as yet provides no idea of the pro-

portions of the sample who do so in various ways. An attempt is made 

in the following section to get rough quantitative estimates. 

B. Quantitative Patterns in the Distribution of Employment
Crime Linkages 

Discussion of the variety of linkages between employment and 

crime has so far developed as a purely qualitative account. There 

are many reasons why emphasis shr- -d. remain at that level. Many 

employment-crime linkages did not become evident to the res6archers 

from inspection of the formal interview records; rather, they were 

manifested in informai discussions with releasees. Other times, 

*For a review of qualitative linkages between employment and crime 
in a somewhat younger po~ulation, see section Three below. 
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no specific evidence suggested how some releasees should be classified 

and guesses had to be made. Finally, many respondents manifested 

traits belonging to two or even more linkage types. Releasees also 

appeared to shift patterns at different times. Thus, although the 

available data do shed some light on the proportion of respondeh~ 

that exemplifY'a particular employment-crime linkage, quantificati0., 

is at times as clumsy as it is at other time revealing. 

1. Illegal Income While Working and Not Working 

Table 1 on the following page presents one crude but useful 

summary of the way releasees reported their over-all orientation 

towards working and obtaining incqme illegally. Releasees were 

asked at the initial Rikers interview: 

How much illegal income did you have during your longest 
period of employment? How much did you have during a 
recent period of unemployment? 

Releasees' responses to these questions suggest that a majority 

did not engage in illegal activities while they were working, but did 

when they were not, If this were indeed the case, it would seem to 

support findings from other studies using aggregate data of an 

individually mediated correlation between unemployment and crime. 

Yet, even granting such a correlation, we still are unable to determine 

the direction of causality -~ whether unemployment leads to crime or 

the choice to commit crime leads to withdrawal from the labor market. 

I 
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TABLE 1 

CGnditions Under Which 
Illegal Income Obtained 

( Frequencies Only ) 

+ 

14 

1 

15 

Obtained'While 
Working 

+-

30 

--
8 

38 

44 

9 

53 

Table 1 cross-classifies releasees according to ,~hether they 

report illegal income while working (represented by the "+" and 

"_" columns)and also according to reports of illegal income. ~ 

~ working (the "+" and "-" rows). Thus, the four cells in Table 1 

show the number of releasees who manifest each of the possible 

combinations of reports. Aggregate research relating unemployment 

and crime rates suggests that one cell in Table 1 would contain nearly 

all of the respondents: the "+" cell -- namely, those who obtained 

money illegally while not working but ~ while working. Indeed, 

fully 30 of the 53 rel.casees (57\) fall into the single cross-

classification. Of the 30 ~Iho re,ported illegal income only when not 

working, hCl-lever, two had never worked and appeared unlikely to work 
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in the future. They had clearly chosen crime over employment. Two others 

had been arrested for property crimes during periods of employment, a fact 

.which seems l:o contradict their self-repOrted abstinence 'from illegal income 

while working. The remaining 26 do seem to exemplify a linkage leading 

from unemployment to crime. 

The other three cells in Table 1 are "deviant" in one or two respects. 

The upper-left cell, for example, contains 14 releasees who report illegal 

income while not working, as expected, but who also report it while employed. 

For most of this group, crime was a supplement to legal income. Yet three 

respondents reported virtually no difference in illegal income between 

periods of employment and unemployment. For thi3 group, employment 

apparently had no impact at all upon criminal activity. Another three 

respondents reported ~ illegal income when working than when not working. 

They used employment income as an economic stake for criminal activity, 

Two sold drugs and one gambled. In summary, the "++" cell roughly re

presents the "employment concurrent with crime" linkage with its various 

sub-types (work as a "cover", etc.) described above in qualitative terms. 

Taken together, 26 percent of the respondents fell into this cross

classification, which seems next in plausibility to the alternation of legal 

and illegal income discussed above. 

Ne:.:t, eight releasees (15%) fall into the lower right-hand or 

"--" cell. These individuals reported ~ illegal income, either while 

employed or otherwise. Of course, ~hile the responses of those in the 

other three cells can be given credence because they did admit to obtaining 

income illegally (arid 'after all, they were interviewed J.n jail) ,these eight 
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II 

releasees denied getting money illegally under any circumstances.* 

No definite conclusion can be drawn from their reports concerning the 

typology of linkages. 

Finally, Table 1 contains one, and only one, truly deviant case.** 

One releasee told us of obtaining incqme illegally while working and 

~ while ~ working. This person drove a cab and used it as a cover 

for drug-selling. Whatever reservations must be made because of its small 

number of cases, the crudeness of the categorization and the reliance on 

self-reports, Table 1 nevertheless provides a bit of additional support 

to the views both that employment-crime linkages are varied and that the 

association between unemployment and crime is by no means perfect. 

2. Gap Between Last Employment and Arrest 

Another indication of how to place releasees within the available 

array of employment-crime linkages is afforded by data relating the date 

of a rel.easee's arrest with the period of his last employment. Such an 

analysis is also motivated by the finding that many respondents had not 

worked in several years, In other worqs, even though the anallTsis presented 

just above indicates that the majority of respondents report illegal income 

* In five cases, these responses were plausible. The respondents involved 
had been arrested for non-property crimes. Yet the other three respondents 
had a history of property crimes. Their responses are of questionable 
validity. 

**There were, in addition, eight respondents who did not answer: one 
had never worked and specialized in crime; two had not worked for over 
seven years and had extensive criminal records. Had they .answered, it 
is likely that their responses would have added to the group of 30 who 
only had criminal activities when unemployed. It is ironic that some of 
the most crime-prone respondents fit in this group. Another of the eight 
not responding had no history- of property crimes--only assaults. Another 
claimed to have been "straight" and working for the past two years until 
he was arrested for a two-year old warrant. The remaining three seem to 
alternate between employment and crime. 

I 
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e 
from property crimes while not working, the conclusion that work effectively 

averts crime must be qualified by scrutiny of when respondents were arrested 

in relation to their last date of employment. The fact that some were 

arrested while they were working would seem to qualify the assertion of 

a universal and direct link between employment and crime, Those who "ere 

arrested within a short time after loss of employment (e.g., six months) 

can be considered most likely to manifest a causal link between unemployment 

and crime. It may be that the loss of a job (quitting, being laid off 

or fired) led to a return to or acceleration of criminal activities and 

subsequent arrest. Those who have not worked, on the other hand, seem 

likely to have chosen or drifted into crime over employment. Even if 

they claimed more illegal income when unemployed than employed, their 

employment history is so sparse that it has had very little impact on 

past criminal activity. 

Table 2, on the following page, presents a classification of 

releasees according to the amount of time that has elapsed between 

last employment and arrest. For each category in the Table, some 

comments are supplied that attempt to summarize the employment-crime 

linkages manifested by releasees in the category. The range in Table 2 

goes from 11 respondents who reported being arrested while employed to 

a final group of five respondents who have ~ worked. Each group 

is described in some detail in the "comments" panels of the Table. An 

overview of the data suggests considerable remaining diversity of employment-

crime linkages within each category of elapsed time from last employment 

to arrest. It is true that the la,rgest group is again the potential 

"causal linkage" group. Twenty-three respondents were arrested within six 

L-_____________________________________________________________ _ 
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3 years after last 
job 

'l'O'rlIL 92\ 

(56) 

Never a\ 
worked t 5) 

IiiO\ 

(61) 

265 

v.m.E 2 

APPAlU!N'l' EHl'LOnIM'l'-cRD!l! LIN!<1.GES 
!lEIA'rING TIME ELAPSED PE'l'I/"...E!/ 

LAST EMPLOYMENT AND lIRREST 

lb.. Only one arrest:: out of 11 was tor a non-property 
crime (coercing oS witnel3s). One arrest was on a 
two-year old warrant and another tor a parole 
violation because the respondent had enlisted in 
the .Marines. Por these thre.e respondents, 
employment may indeed be functioning to avert 
crime even though arrest was concurrent wi.th 
employment. For two respondents, employment served 
as a cover tor crime. TWo other respondents, who 
had cl41med no illogal income during their longost 
period Qf .Ployment,were nevertheless arrested 
for property crimes. '!be fact of their arre!'\t seems 
to qualify their income assertion. At le""t three 
othe.: rDspondents arrested. during a period of 
employment were working At irreqular jobs "off 
the books" and collecting public assistance at the 
same. time. .. 

2b. Two of the 23 respondents had been laid off shortly 
befoJ:e their arrest. '!'hey are candidates for a 
direct unemployment to crime linkage. One respondent 
had not worked for years except for a recent period 
of employment. that pteceded hin arrest .. E'er this 
respondent, employment ':.laD just a brief respite in 
a long history of crime .. 

3b. Again, one of the nine respondents had not wox-ked 
for 10 years except for A short period of employ
ment.. in 1976 .. Another respondent was, currently eut 
of the labor market, a con man and hustler, no 
longer looking for work. The other seven respondents 
appear to b6 at best intermittent members of the 
labor force .. 

4b 4. Four of thirte.en bad not worked for ove.r se.ven yeaxn .. 
One bad ""r"ed for two weaks in 1973. This group 
appears to have dropped out of the labor market 
altogether. Self-reports of mor. illeqal income 
during periods of employment tbsn non~employ.nent 
frOlll this group should be qualUied by the fact 
that they hadn't ""rked in many year •• 
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months of last employment, a number smaller than the 30 releasees who 

were earlier (Table 1) found to report illegitimate income wh2n un

employed, but none when employed. But the Table 1 data are in some cases 

qualified by the fact that some releasees were arrested for property 

crimes while working and in other cases by the fact that 'Chey simply 

had not worked in several years. Neither the Table 1 approach, using 

self-reports of illegal income while working as against not working, nor 

the Table 2 method of looking at gaps between dates of last employment 

and arrest supply us with evidence of a clear-cut causal link between un

employment and crime. In the first instance, the difference in illegal 

income during periods of employment and non-employment suggests that many 

people alternate between work and crime as sources of income. In the second 

instance, the fact ti:at for the modal group acquisition of the status of 

"unemployed" was soon followed by arrest establishes only a temporal 

connection between the two eva~ts. We still do not know if a decision 

to do crime led to unemployment or unemployment led to crime. 

3. Directly Counting the "Linkages" 

Besides attempting to estimate the frequency distribution of 

employment-crime linkages by the two indirect means presented above, 

a more direct if also highly subjective method can be utilized. It ~ 

possible to attempt to ·count the kinds of linkages demonstrated by 

individuel respondents, yet such counting is tentative. One respondent, 

for example, who used eml<loyment to get "straight" enough to hustle 

was also receiving welfare at the same time. The fact that he ex

emplified the "economic stake" linkage seems more significant than 

his particular welfare hustle. It is, of CO\lrSe, important to note 

what kinds of lLnkages overlap, but for purposes of counting it is also 

. -,I " 
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necessary to make a decision about the most important linkage in the 

individual's situation. In other cases, where the respondent has not 

volunteered any extra information about himself, it may be difficult 

to discern any particular linkage at all. In these instances, only 

the illegal income question discussed earlier offers an indication of 

an employment-crime pattern. such respondents generally fall into the 

"alternate between employment and crime" pattern. 

Table 3, on the following page, shows how releasees were 

placed into each of nine linkage categories. Once more, the linkage 

involving alternating between employment and crime, in which work 

appears effectively to avert crime at least for some time, emerges 

as the modal category. However, upon closer examination, it seems 

that tile pattern of alternation may itself result from several quite 

distinct underlying phenomena. Some releasees appear to drift out of 

crime when an employment opportunity arises and return to crime when 

employment ends. For others, the interaction may be more complex. 

Many releasees endorse a form of the "Monte Carlo" fallacy: they 

feel the greater the fre~lency of crime, the greater the probability 

of arrest for any particular subsequent crime. One respondent told 

us about a similar but essentially correct principle, "The Brooklyn 

Law of Averages" states that if you do enough crime, you're bound t 

to be arrested. * It may be that: "alternating" criminals take work 

when they feel tilat the risks of being caught have become too high. 

They work as long as they can stand it -- until boredom, or hassles 

* For a discussion of this and tables showirm the cumulative 
probability of arrest after varying frequencies of criminal 
acts and with varying chances of arrest upon each occasion, see 
Glaser, Daniel. 1978. Crime in our Changing society. New York. 
Holt, Rinehart and Winston. 

92-332 0 - 83 - 18 
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TABLE 3 

Distribution of Releasees 
According to Type of Employment-Crime Linkages 

LINRAGE TYPES 

ALternating Work 
and Crime 

Committed Criminal 
Pattern 

Welfare and 
Hustling* 

Commitment to 
Conformity 

Work to Get A Crime 

(Subjective Appraisal) 

26\ 

13 

13 

a 

"Stake" or vice versa 8 

No IUegal Income 8 

Concurrent Work 
and Crime 5 

Unemploym~~t-leads-
to Crime 5 

Work as a "Cover" 3 

Other 10 

Total 99% 

(n) (61) 

*Conceptually a distinct though important relationship. 
See discussion, pp. 19-20. 
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from a supervisor, or scanty wages become too much to bear. After 

six months at a job, the perceived risk of doing crime lIlay have 

see1ued to diminish. In thi!l fashi~n, some of those who alternate 

betwee. crime and employment lIlay do so in order to cope with stress 

by off-setting different stress types intrinsic b~ each form of 

activity. For this group, improved quality in'type c.'f work might have 

some crime-averting effect. 

Most of the other patterns evident from examination of individual 

~ases within each linkage type have already been discussed in similar 

terms in tile other linkage typologies. An exception may be the commitment 

to conformity pattern. For five respondents, work was significant 

because of prior commitments to conformity -- marriage; family; a 

common-law wife. In one case, the underlying commitment was itself 

tenuous. An adolescent held a job to please his mother, but kept on 

stealing while he was working (albeit somewlmt less than when not working). 

He did not want his friends to know that he had a job. He was still 

deeply attached to his peer group, and IIlaternal pressure to conform 

was not enough to counteract its influence. 

In summary, while it appears possible to make some quantitative 

est,imates of l..he distribution of employment-crime linkages, it is perhaps 

more important to acknowledge the extreme variety that remains regardless 

of attempts at simplification. In a few cases, work is not at all a 

deterrent to criDle and may in fact actually enhance criminal activity. 

The number of respondents who exemplify aJlV particular deviant linkage 

between employment and crime (emplO]IDent as a "cover", work to get a 

crime Ustake") may not be large, but the cumul .. tive number of cases 

that depart from the simple model of unemploYll\ent-leads-to-crime 
J 

probably ex.::eeds hal.f of tile entire sample. The existence of a vai:iety 

of relationships beb.~een employment, 9rime and other factors should be 

brought to tile attention of prr.gram developers. 
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section Three: Broadening the Perspective 

The concept of plural linkages between employment and crime 

developed in the Rikers interviews gave rise to much speculation 

about inter-relationships between various linkages and ways in which in-

dividuals might move from one type of l.inkage to another over time. 

Opportunity to expand such speculations was afforded by review of a few 

in-depth, unstructured interviews conducted earl.ier in the project with 

eight persons from a quite different population: participants in an evaluation 

study of the New York City Court Employment Program (CEP).* 

The CEP-derived in-depth interviews were of study participants 

recommended by the evaluators of CEP as "particularly articulate" respondents. 

Since they were selected on the hasis of being good respondents, the 

group interviewed is in no sense representative of the CEP sample as a 

whole. They do, however, share characteristics ip common with the sample 

that tend to differentiate them from the Rikers respondents. The CEP 

respondents are generally younger than the Rikers group (of eight, only 

two were over 21) and have far less extensive criminal histories. Be-

cause they are younger, they also tend to report less work experience than 

the Rikers grou, as a whole. Comparison between employment-crime linkages 

displayed by both the CEP group and the Rikers sample suggests a set 

of distinct st4ges of movement between linkages in the course of in-

dividual careers. Since the CEP group is younger and less experienced 

with both crime and legitimate employment, the categories of linkage may 

be somewhat age related. Indeed, the CEP and Rikers samples may represent 

* The results of that evaluation are reported in Baker, Sally and 
Sus~n Sadd. The Court Employment projact Evaluation:. Draft Final 
Report. March 1979. New York. Vera Institute of Justice. 

t' 
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successive stages of a winnowing process that results in increas(~ 

criminal involvement for some and decreased.involvement for others. 

A. Linkages Between EmploY!llent and Crime in a Younger Group 

The CEP respondents had much less to report concerning both 

en;ployment and crime than the Rikers sample. It is not surprising. 

therefore, that few linkages between the two emerged during exploratory 

interviews. 

One respondent, however, displayed a number of linkages. He 

reported th~t he had been selling marijuana until he got a job as a 

security guard by lying about his age, a job he kept for over a year. 

He did not hustle while he held the job, but "had somehody else doing it 

for me." He was able to minimize the "opportunity cost" of becoming 

employed by farming out his business to a friend. Although the returns 

of hustling were diminished, the combined income from his two ventures 

was greater than that supplied by either alone. He eventually left the 

job because he didn't like the hours and returned to selling marijuana 

as a full-time activity. 

The same respondent gave support to the cODDllon "unemployed youth" 

explanation for hustling activities: 

The only reason I'm into this right now is' because 
I can't find a job. I've been seeking employment 
for quite a while you know and can't find it so the 
only means of support is going out there and hustling 
until I find a job. 

He apparently viewed himself as forced to hustle because he was un-

employed, even though he left his last job voluntarily to return to the 

street. His explanation is also qualified by his low tolerance for 



272 

-33-

the kinds of jobs available to him. 

That's one thing I don't like about jobs. See ••• 
out on the street ••• I can make close to $300 a 
night if I were to stay out there 5 to 6 hours ••• 
whereas if I was working I would make close to 
$200 in two weeks and that's one thing I don't 
like about working. 

This single respondent partly embodies a number of distinct 

linkages between employment and crime. For a while, he managed to 

combine the two simultaneously. He alternated between employment and 

crime as his intolerance for low-level employment peaked or conversely 

us he was drawn toward the ptraight life ("I prefer a legit job because 

you don't haV!! to worry about cops.") At times, he was "unemployed 

youth", forced into crime because he could not find a job. At times, 

he was the perfect economic man, weighing the costs and benefits of 

alternative activities. Finally, he considered giving up crime 

entirely because his girlfriend wanted him to, and he didn't want his 

baby daughter to know about his criminal involvements. It is likely 

that a movement from a pattern of alternation between employment and 

crime (as a testing of vmrious options) into a "commitment to conformity" 

(choice of employment because of family responsibility) is common to 

"high risk" youth "maturing out" of crime. 

Other respondents shared the belief that unemployment was 

responr3;tble for much of the street crime in their neighborhoods. "I see 

guys doing any and everything to get something--just to get some spending 

cash, selling copper, robbing people, and really all they need is a 

job." Another respondent saw employment as a deterrent to the criminal 

activities that were rampant in his neighborhood: 
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I know I'~l meet my friends there (the poolroom). 
And they'll think of a crime to do and then I'll 
say no. They'll think. of something. They always 
think of something to do ••• 

I know a lot of people, they really crime people. 
But if they get a job they'll stop what they're 
doing. Some of them aren't really trying. 

This particular respondent was currently working -- somewhat irregularly--

at a carwash near his home, a job he was thinking of quitting. 

If it don't pay too well I'm going to go back to ••• 
where the money is good. If the job pays good, 
I'll go to the job. If the street is good, I'll 
go to the street. 

This kind of calculus, a weighing of the relative merits of street life 

and working life, frequently accompanies the claim that employment will 

make a difference. 

They was making $200 a day in the street- $150 a day, 
gambling, stealing. And now they gonna work, ten hours 
a day, seven days a week for $125? 

Such reasoning supports the economists' claim tha.t, for some, crime is 

a rational economic activity. It appears that aaployment alone is not 

c.nough to have more than a slight, temporary impllct on criminal activity 

among youth who are involved in property crime. Employment must be good 

enovgh, either pay enough or offer the promise of advancement, to compete 

with life on the street. 

The CEP respondents seemed particularly aware of employment and 

crnne as competing alternatives. Although it was conmon in the group 

to conceive of unemployment as in some sense a cause of crime, it was 

equally common to weigh the relative merits of the two activities, giving 

rise to a fair amount of alternation between employment and crime. Such 

linkages -- unemployment leading to crime and alternation between the 

two -- appear to be the prevalent modes for "high risk" youth. 
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B. Movement Between Linkages: Stuges in the Employment

Crime Relationshie 

Exploration of ~e relationship between employment and crime for 

CEP parFicipants can be seen as complementary to the earlier review of 

linkages between employment and crime for the Rikers sample. The two 

groups represent different stages in the process of getting into and out 

of illegitimate involvements. The contrast between the kinds of em

ployment and crime linkages evidenced by the two groups suggests that 

different linkages obtain at different stages of individual development. 

It is possible to construct a stage model of linkages between employment 

and crime from an exploration of this contrast. 

For "high risk" youth, the model suggests that unemployment and 

dropping out from the labor force due to the absence of legitimate 

opportunities relate bo crime; illegitimat~ activities at this stage 

offer far more visible sources of income than legitimate ones; in 

expressive terms, perhaps more desirable avenues as well. The model 

further suggP.{.ts that somewhat later a pattern of alternation between 

employment and crime might develop, as unskilled, low paying secondary 

work roles, characterized by instability and frequent turnover, encoura(je 

exploration of criminal alternatives. At the same time, the escalating 

risks of criminal j~volvement may lead some back into secondary employment. 

Still later, for many youths, household formation or other "commitments 

to conformity· might end the pattern of alternation with a settling into 

work roles, representing at this stage a more conscious adherence to 

conventional values, a "maturing out" of crime. 
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The variet~- of linkages demonstrated by the Rikers group re-

presents perhaps more lllaborate adaptations to economic conditions, 

prevalent at later stages. A substantial number of Rikers respondents 

do continue to demonstrate a pattern of alternation between employment 

and crime into adulthood, yet it is likely that alternation gradually 

slows with age and experience. other linkages, however, differ markedly 

from those demonstrated by the CEP group. 

For those who ~ employment and crime in the same period -- either 

by stealing from the job, stealing in "off" hours, using employment as 

a cover for crime or using income from employment to finance illegitimate 

activities -- employment 1s' a necessary pre-condition. It is 

natural that such linkages are concentrated at later stages than 

those demonstrated by "high risk" youth, simply because employment itself 

is more likely. The first ~~'typeB of aixing employment and erime -- either 

stealing from the job or "moonlighting" at crime -- are probably also 

displayed on occasion by the younger group (the marijuana dealer, who 

farmed out his "business" while he was working) but to a lesser degree. 

Such individuals may be "copers", using crime as a supplement to in-

adequate income. Those ~~o use employment as a cover or to provide 

an economic"stake", on the other hand, may be m01:e committed criminals 

already involved in criminal networks. Employment for them is secondary 

and instrumental to criminal ends. 

No group appears to engage in crime exclusively.* Those who have 

not worked in several'years, if at all, tend to be even older and are 

members of dependent populations, SSI or welfare recipients. They have 

* "No group" that is, that becomes accessible to r~searchers through 
conventional criminal justice procedures. 
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been disabled by years of alcohol or drug abuse, and although they may 

remaUl essentially street criminals, they are disorganized and unconnected, 

supplementing inadequate public assistance with a little crime on the 

side. 

It is likely tl~t, for many ex-offenders shortly after release, 

the disruption and disorganization attendant upon re-entry into the 

community may shift employment and crime trade-offs in favor of crime. 

Only their age and perhaps recently made resolves "not to come back" 

stand in the way, since ex-offenders are a:particularly disadvantaged 

segment of the labor market. Incarceration has forced them to spend 

extended periods out: of the labor market and barriers to the hiring 

of ex-offenders may further restrict the jobs open to them. Many 

leave prison with acutely limited resources and pressing need. For 

the releasee, an inability to find work may be even more influential 

than it is for "high risk" youth in leading back to crime. 

An examination of the linkages between employment and crime dis-

played by both the Rikers sample and the CEP group, however, suggests 

that the often emphasized causal image of unemployment-leads-to-crime 

is only one of a variety of possible linkages between working and doing 

crime. Different patterns of association are probably dominant at 

different stages of development. For both young and old, some alternation 

between crime and employment seems to prevail.* For the youth, such 

alternation represents an exploration of possible income-producing options. 

For the older group, such alternation may reflect the perpetuation 

of adolescent patterns in a lengthy and delayed process of "maturing 

out" of crime" Although the number of those who ~ employment and 

crime in ,the same period was far smaller, the exist~nce of such a group 

in the Rikers s:unple sug~ests that autoll1<..tic opI't'Gl.tion between employment 

and crime is a false on2 and that the trade-off bebr<?,en the two posited 

by economic theorist!> is, as mentioned earlier, based on a false premise. 

* Of course, the older Rikers group is a sample very much "self
selected" to include those, a minority among the age cohort as 
as a whole, who have continuled to be involved in crime. 
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APPEli"DIX A: study Methodology 

The Rikers study population consisted of 392 adult male mis

demeanants scheduled for release from the New York City Correctional 

Institution for Men (C-76) from April 17 through April 28, 1978. 

From this population, a sample of 96 inmates was selected at random. 

Inmates admitted to c-76 prior to March 31, 1978 were sampled from an 

official list of inmates compiled by the Department of Correction. 

Inmates admitted after March 31, 1978 were sampled from more recently 

updated lists based. on a daily admissions card. 

Table A on t~e following page describes attrition between the 

point of original sampling and completion of interviews with the inmat~s. 

Of the 96 sampled initially, 15 inmates were in fact not memb~rs of the 

study population, three because they had been rescheduled for release 

earlier than the dates defining the population and 12 because of release 

dates rescheduled for a later period. 

1~e corrected sample size was thus 81 inmates; of this total, eight 

were never physically in the presence of project inte~7iewers (two because 

of court dates; six because they could not be found). Subtracting these 

cases, we find that 73 inmates were actually in some contaot with the 

researchers. This number provides the base for assessing the level of 

cooperation that the project staff received from the inmates. 

Cooperation was high, particularly when consideration is given 

to the generally constrained circumstances of the contact (presence of 

correction officers nearby, the jail atmosphere generally). 
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TABLE 2 

Attrition Between originally Sampled 
and Interviewed Cases 

Total sampled 96 

Rescheduled for 
early release •••••••••••••••••••••.• •••• 3 

Rescheduled for 
later release •••••••••••••••••••••••• •• 12 

Total in Corrected 
Sample 

In-court/not 

81 

interviewed ••••••••••••••••••••• <0 ••••• 

Could not 
be located •••••••••••••••••• ••••••••••• 

Total in Sample 
Contacted . 73 

Refused interview •••••••••••••••• •••••• 

Incoherent/bizarre 
responses .............................. 

otherwise dropped •••••••••••••••••••••• 

successfully in-
terviewed ••••••••••••••••••• •••••••••• • 

2 

6 

8 

2 

2 

61 

7 

10 

2 

2 

.2.L 
98% 

(81) 

11% 

3 

3 

...!L 
100% 

(73) 
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The. interviews at Rikers were scheduled on a dat~ that was 

between one and five days before the date of the inmate's release. 

l\n appointment for a (post-release) follow-up interview was made at 

the conclusion of the interview at Rikers. The first post-release 

interview was scheduled to take place between two and four weeks after 

release. At the conclusion of the first follow-up, a date was set 

for still another follow-up roughly 90 days into the release period. 

OVer the course of the three interviews, the sample gradually 

diminished. Of the original 61 respondents, only 4.0 came back for 

the first follow-up int~rview. Of that 40, only 24 returned for the 

final follow-up interview, three months after release. It was not 

surprising that a previously institutionalized population showed 

diminishing interest in interviews that offered no concrete assistance 

in dealing with their immediate problems. 

Although the sample interviewed a third time was reduced to 24 

of the 6J. originally interviewed, an analysis of those 24 respondents 

yielded few characteristics that distinguished them from those who did 

not have all three interviews. About one-third of the 16 to 19 year 

olds returned for both follow-ups, and so did just ove:c a third of 

those over31. Black respondents had a follow-up rate that was a bit 

higher than Hispanics (42% versus 30%). Ed~cational achievement did not 

differentiate between those who came back and those ,qho didn't. 

Duration of the last job before arrest had an inconsistent 

association with appearance for all three interviews: 45 percent of 

those whose last job lasted less than three months and 44 percent 

of those with jobs of over 12 months returned for both follow-ups, 

in contrast with 28 percent of those in jobs of intermediate duration. 
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The recency of the last job had nc appreciable effect, and neither did 

the presence of alcohol or drug problems. 

Some of those who failed to return did so due to employment 

success. Most of those who reported full-time legitimate employment 

on the first follow-up, for example, did not return for the second and 

thus it may have been the case that those who got jobs right after 

release did not appear for the first follow-up. On the other hand, it 

is also possible that some of those who did not return could not because 

of their continued involvement with the criminal justice system. A few 

of our contact calls yielded information that the respondent was back 

in jail. (One respondent who did not return for his final follow-up 

had been arrested the d~y before for homicidel. Unfortunately, asearch 

in september, 1978 of Rap sheets afforded only partially up-dated 

informaLion. We have, as yet, no accurate measure of recidivism based 

on official arrest or conviction data. It seems reasonable to assume, 

however, that among those who did not return were both the extreme 

successes and the extreme failures in the sample. 

At the initial interview, respondents signed an Agreement to 

participate and were informed that they would be paid $10.00 for each 

of two subsequent follow-up interviews. For each follow-up interview, 

respondents were reminded of their appointments by letter and, when 

possible, by telephone several days prior to their appoj.ntment. At 

all three interviews, respondents were assured of the confidentiality 

of all interview data. 
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APPENDIX B: TABLE 1 

Backgrounds and Attainments of Rikers Releasees 

A. ~ E. Child SUI?.l22rt 

Black 56% None 35% 
Hispanic 36 Partial 39 
White 7 Entire 26 

99% 100% 
(56) (31) 

B. Birthj21ace F. Pi,eloma 

N.Y.C. 62% None 69% 
U.S.A. 15 G.E.D. 18 
P.R. 21 H.S. 13 
OUtside USA 2 

100% 100% 
(61) (61) 

c. ~ G. Highest 
Grade 

16-20 33% 
21:'25 23 4-9 30% 
26-30 23 10 28 
31+ 21 11 28 

12+ 15 

100% 101% 
(61) (61) 

D. Marital 
~ 

Never Married 49% 
Sep./Div. 13 
Common-law 28 
Married 10 

100% 
(61) 
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TABLE 2 

Criminal Justice System Contacts 
of Rikers Re1easees 

Number of Arrests D. Months Incarcerated 
In Past 3 Years In Past 5 Years fr 

1 - 2 23% None 31% 
3 - 4 27 3 or less 21 
5 6 25 4 - 12 18 
7+ 25 13 - 24 5 

25+ 25 
"""i'CiO% 

(56) 'lOOt 
(61) 

!'.2e at First 
~ E. Previous Incarcerations 

(Since A2e 16) 
15 and younger 30% 
16 - 20 48 None 25% 
21 - 25 19 1 - 2 38 
26+ 3 3 - 6 17 

7+ 20 
"""i'CiO% 

(59) 100% 
(60) 

Total Lifetime 
Arrests 

1 - 5 23% 
6 - 8 25 
9 - 13 23 
14+ 29 

100% 
(56) 

* Prior to current arrest. 
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TABLE 3 

Labor Market Involvements 
of Rikers Releasees 

A. Duration of D. Recenc:i of 
Lon!!est Held Job Last Job 

Three months Tru:ee months 
or less 19% or less 30% 

4 - 6 15 4 - 12 28 
7 - 12 13 13 - 36 15 
13 - 24 9 37+ 28 25+ 43 

101% 
99% (54) 

(53) 
E. Union Menbershi~* B. Duration of Most 

Recent Job Yes 35 
No 65 

Three months 
or less 37% 

4 - 6 26 100% 
7 - 12 7 (61) 
13+ 30 

J:'Oo"% 
(54) 

c. Ga~ Between Last 
Two Jobs 

Three months 
or less 21% 

4 - 12 34 
13 - 24 16 
25+ 29 

100% 
(38) 

a or 1 Job 23 

(61) 

asked if they had ~ j'oined a union • • Respondents were .... 

92-332 0 - 83 - 19 
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ABSTRACT 
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relationships between employment and crime from several dif
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justice populations. The review of economic literature 
focuses on two competing explanations of employment and 
crime relations~ips: the economic model of crime developed 
by neoclassical economists and the more structural approach 
of segmented labor market theorists. The review of socio
logical literature encompasses various third factors 
(family, education and age) that have been seen as qual i
fying the relationship between employment and crime. Struc
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CHAPTER 1 

INTRODUCTION 

1.1 The Interest in Employment and Crime 

Social scientists, government officials and program 

planners have, for the last two decades, focused considerable 

attention on relationships between the economy and the origin, 

persistence and control of crime. The resea,rch and policy 

literature has continued to consider the influence of various 

social structures on criminal behavior, including the family, 

the peer group, the neighborhoc.d and variously defined sub

cultures. But there has been persistent fascination with the 

economy, especially the manner in '1hich it structures employ

ment opportunities for different age, racial and' ethnic groups; 

opportunities for and experience with employment have come to 

be seen as powerful variables both for the explanation and for 

the control of crime in America. 

Beginning in the early 1960's, the federal government 

through several executive departments and agencies (e.g., 

Health, Education and Welfare, Labor, Law Enforcement Assis

tance) encouraged and supported a number of programs de

signed to expand employment opportunities for people invol

ved with the criminal justice system and for segments of the 

population considered to be at high risk of becoming so in

volved. By strengthening participants' ties to the world of 

legitimate work, these programs hoped to reduce recidivism 

and facilitate participants' adoption of a more conventional 

life style. In the mid-70's, the National Institute of 
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Justice 1 dec:ided to look closely at relationships between 

employment and crime and to develop a context of knowledge 

within which to assess past accomplishments and future poli

cies and programs in this area. In September 1977, the Na

tional Institute of Justice selected a proposal submitted by 

the Vera Institute of Justice to carry out this long-term 

research. 

This research effort provides an unusual opportunity to 

consider carefully the empirical and theoretical reasons for 

the contention that experiences of employment end unemploy

ment are related to criminal behavior, and to increase 

understanding of the various ways in which these relation

ships may be manifested. However, the research is important 

and timely for reasons that go beyond its intrinsic intel

lectual attractions. 

As this document indicates, a variety of assumptions 

have been made wi thin several social science disciplines 

about how legitimate employment and criminal behavior relate 

on the individual level: In some instances, individuals are 

seen as r~tional economic actors weighing the relative bene

fits and costs of various legal and illegal activities and 

choosing those that maximize net benefits at a particular" 

point in time. In this view point, legitimate employment is 

relatively more or less economically beneficial to the actor 

1. See "Employment and Crime: A Research Design,· Vera In
stitute of Justice, New York, January, 1979. (Mimeo); 
also Mic-helle Sviri.doff and James W. Thompson, "Link
ages Between Employment and Crime: A Quali tative Study 
of Rillers Releasees,· Vera Institute ot Justice, New 
York, September 1979. (Mimeo). 

L-_________________________________________________________________________ __ 
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than is illegal activity. The relationship is aeen essenti

ally as s direct trade-off between the two. 

This view of crime as an essentially direct result of a 

conscious, rational process of economic deciGion-makjng may 

lead to policy and programs that aim to increase the xrolume 

and enhance the quality of employment for selected target 

populations. Alternatively, it may undergird policy and 

legislation tha~ aims to raise the cost of cdminal activity 

by increasing the deterrent tmpact of the criminal justice 

aystem (i.e., increasing the likelihood of detection, appre

hension, conviction and punishment). At the present time, 

policy-makers seem to have embraced the notion that much 

crime is the produ~t of individual rational decisions of 

this ec,momic type and to be emphasizing deterrence as a 

means to influence those decisions. The relative lack of 

emphasis on policy and programs that might increase the 

benefits of deciding against crime may reflect a growing re

luctance to expend public dollars on social welfare programs 

generally, or a loss of confidence in the potential effec

tiveness of publicly-supported employment initiatives speci

fically. 

In any case, to define the policy options exclusively 

as deterrence versus subsidized employment is to limit unne

cessarily and unrealisdcally the potentially useful set of 

assumptions one might make about the determinants of crimi

nal behavior and the manner in which criminality is, or can 

be, affected by experience in the world of work. By explor

ing in depth a wide range of assumptions about these rela-
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tionships, Vera hopeE: to expand understanding of how employ

ment policies may anC! may not be useful to society's crime • 

control efforts. Such enhanced understanding would include 

a more realistic set of expectations regarding the rllsults 

of employment programs for criminal justice populations. 

Toward that end, Vera's Employment and Crime Project 

seeks to learn a good deal more about criminal behavic,r, flm

ployment experiences, and the interaction between the two in 

the lives of individuals and groups in high crim<;!, urban 

neighborhoods. We need to know more about the kinds of cri

minal behavior in which people engage, what they derive from 

it, and the extent and nature of the trade-offs they per-

(Jp.ive between crime and employment. We also need to kno,,' 

l1l';:a'e about the kinds of employment that are available in 

high crime neighborhoods, how various work roles are defined 

and valued, the benefits people derive from these types of 

employment, how they secure work, how legitimate employment 

is supported by family and friendship networks in the com-

muni ty, and the circumstances that sometimes foster employ-

ment histories in an environment where well-paid, secure em-

ployment is the exception rather than the rule. 

By careful consideration of both theoretical work and 

empirical data on the individual and neighborhood levels, 

the Vera research project hopes to: 

o Clarify the theoretical assumptions that mayor 
may not support a policy emphasis on employment 
initiatives as part of a crime control strategy; 
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o Identify more clearly the types of people in high 
crime neighborhoods and in the criminal justice 
system for whom ~nhanced employment would be 
likely to avert crime; 

o l.:ientify periods in the individual's Ufe cycle 
during which this form of intervention would be 
~ore likely to succeed; 

o Identify more clearly the kinds of economic and 
Bocial-psycholog ical processes through which en
hanced employment would have to work on the com
munity and individual levels in order to be ef
fective as a crime control mechanism; 

o Describe mor~ fully the kind6 of work that are 
valued and the prc)cesses by which such worl: i6 
found and work histories are established in high 
crime neighborhoods; 

o Describe how information of thi6 kind can be used 
to shape the desi~ln, planning, conduct ,,:->1 eval
uatic., of emploYlllent programs in such t' ,mmuni
ties. 

These research goals represent Vera's desir.e to inform 

the debate on crime control policy, especially as it focuses 

on the extent to which, and the manner in which, such policy 

requires a vigorous employment component. Thi,; document, 

which reviews selected social science theories and empirical 

research findings in or~9r to ~ummarize what is known--"the 

stale of the art"--concerning employment and crime relation

ships, is an interim product of Vera's research efforts. 
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1.2 The Approach Used in This Review 

It should be stated at the outset that no Bingle study 

definitively explores the relationships between employment 

and crime in all their complexity. Social experiments have 

not fully demonstrated the impact of employment programs on 

crime. Studies based on aggregate statistics present mixed 

results) those that do discover a relationship between unem

ployment rates lind crime rates have difficulty explaining 

how this relationship is manifested on an individual level. 

Sociological and ethnographic research reveals little spe

cifically about the Lelationr,hip between crim1.nal involve

ment and legitimate employment. 

In part because definitive results W!!re not available 

from any single inquiry or group of inqui.des, this review 

has ado..,ted a multi-c:1isciplinary perspective in its survey 

of literature. Findings from economics, sociology/anthropo

logy and manpower program evaluations are separately discus

sed in Chapters Two through Four below. Though ambitious in 

scope, the review has, of course, been forced to exclude 

much literature of potential interest. Literature reporting 

impacts on criminal behavior of environmental variables, 

health, nutrition, the architecture of urban areas or adap-
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tat ion to stress are not included. Psychological inquiries, 

including studies of offender personalities and the role of 

child abuse in the emergence of violence in adolescence and 

adulthood, are likewise outside of the scope of the review. 

~bese exclusions have been dictated more by practical neces-

8i ty than by a conviction that those materials are less 

intellectually persuasive or practically useful than those 

covered in this document. 

It was also necessary to limit the level of detail at 

which the literature included in the document could be ad

dressed. Each of the disciplinary literatures reviewed 

might, under other circumstances, justify separate mono

graph-length treatments. The economics chapter is centrally 

concerned with an exploration of two competing theories of 

labor market success (human capital theory and segmented la

bor market theory) and the way in which those theories re

late to criminality. Although some attention is paid to ag

gregate studies of the relationships between employment and 

crime, this material has been dealt with extensively else

where and the interested reader is referred to those other 

sOlJrces. Chapter "'hree is similarly limited. It is not 

centrally concerned with social control theory, differential 

association or anomie, although these theoretical frameworks 

are indeerl relevant to employment and crime issues. In

stead, the chapter foclJses on various social, cultural, in

stitutional and demographic factors that might qualify rela

tionships between employment and crime, and a review of the 

influential structure of opportunity theory. Finally, 
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Chapter Four is specifically confined to reviews of manpower 

programs that are focused on criminal justice populations; 

it does not discuss the large body of manpower ?':ograms for 

the hard-core unemployed as a wr.ole. 

In addition to excluding some literature and abbrevia

ting the presentation of some topics, it was also necessary 

to limit the attention paid to technical and methodological 

issues. In economics, for example, much employment and 

crime research has been conducted on aggregated data--crime 

rates have been used as dependent variables in multiple re

gression models that use unemployment rates and other aVer

aged data (the probability of arrest and conviction, the se

verity of punishment, racial composition of the population, 

etc.) as independent, explanatory variables and as statisti

cal controls. In presenting these findings, an attempt has 

been made to reflect as much technical material as possible 

without obscuring the fundamental issues. 

Similarly, each impact evaluation reviewed in Chapter 

Four involves complex methodological issues that stem from 

the inevitable compromises inherent in applying teChniques 

of social experimentation in active program settings. Rela

tively few of these are detailed in the chapter; those that 

are have been selected because of their bearing on employ

ment and crime relationships. 

The various literatures considered here are relatively 

discrete, each characterize::' by the particular traditions, 

language and methodology of their individual disciplines. 

They are not usually considered together. It is beyond the 
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scope of this" review to attempt a full synthesis of the var

ious perspectives considered here (economic, lIociolog ical, 

anthropological and program-oriented). Bowever, the revie~ 

does attempt to indicate areas in which different disci

plines overlap and to estimate th~ relevance to program mod

els of the theoretical approaches explored. 

1.3 Major Themes 

Several major themes emerge from the separate 

literatures reviewed. Though the chapters could perhaps 

have been placed in a different sequence, the present 

organization emphasizes a movement away from the abstract 

and theoretical towards increasing specificity. The 

discussion proceeds from relatively parsimonious, abstract 

economic models of employment and crime ~elationships based 

on aggregated data (Chapter Two), through more detailed and 

more focused studies by ethnographers and survey researchers 

exploring social str.ucture and subculture in relation to 

criminal behavior (Chapter Three) to evaluations of 

action-oriented manpower programs (Chapter Four). Although 

much evaluation literature proceeds without direct use of 

social science models, some evaluations discussed in Chapter 

Four are based on theoretical orientations reviewed in 

previous chapters. 

Chapt~r Two begins bY.presenting the economic model of 

crime. The economic model explains criminal behavior by 

postulating a decision-making process based on marginal 

utility theory. The theory contends that offenders, in com-
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mon with all other economic actors, strive to maximize the 

benefits and minimize the costs arising from participation 

in a variety of activities: leisure, income generation in 

the labor market, and participation in illegal activities. 

Participation in illegal activities in this context is gen

erally conceived of as a type of -market activity.-

The major theme in Chapter Two is, consequently, that 

crime io itself a form of work, and that the allocation of 

time to criminal activities can be modeled on the same for

mal basis as the allocation of time to legal work. In con

structing a perspective on crime, economists have adopted a 

human capital theory of labor market success that sees it as 

the product of numerous economically-oriented decisions by 

individuals, acting and reacting to one another without re

ference to non-economic factors or influences. Individuals 

are seen as investing in themselves in order to maximize 

their lifetime returns from employment by increasing their 

skills through education and training. The economic model 

of crime suggests that 9rime becomes unlikely among persons 

who are well educated and well trained, since they are 

attractive to employers, well paid, and likely to incur high 

·opportunity costs· if crime involvements lead to the loss 

of their legitimate returns. The result of blending 

marginal utility and human capital theories is a model that 

suggests that crime is concentrated among the unskilled poor 

because it emerges as the best means of generating income. 

In this model, crime can be alleviated only by changing its 

relative attractiveness. If legitimate work cannot be made 
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more attractive then, under this lIodel, crime can be made 

less attractive by increasing penal sanctions until it loses 

.1 ts appeal even for those who have 11 ttle to lose. One of 

the main focuses of the economic model therefore has been on 

increased deterrence efforts--policing, prosecuting and 

imp::isoning. 

Even within economics, however, sharp criticisms of 

human capital theory have been made by economists who empha

size the Significance of institutional and structural fea

tures of the econony and the artificiality of the assumption 

of ·perfect competition" incorporated in the models of con •. 

ventional economics. Known variously as "dual economy" or 

·segmented labor market" (SLM) theory, these branches of 

economics highlight such economic phenomena as the persist

ing inequality of incomes, the relative lack of returns to 

education for many minority and disadvantaged, and the ten

dency for powerful groups--unions, ologopolistic firms, 

governmental interventions--to set the overall "bargains" 

under which the wages of competing groups of workers are de

termined. The SLM perspective resembles !Iociolog ical 

notions in that it explains labor market success through a 

focus on specific groups in the economy and on the histori

cal and institutional influences that shape concrete 

economic arrangements. 

Much of the material on cultural and social structural 

concepts presented in Chapter Three can be viewed as a qual

ification of economists' vision of the relationship between 

employment and crime. Although some theorists of the eco-

92-332 0 - 83 - 20 
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nomic model heve criticized sociologists for their ellegedly 

wM hoc· concepts of ~ and differential associetion, 

the sociologicel and anthropological work considered in 

Chapter Three presents an implicit criticism of economists 

for working with too abstract and too narrow a view of human 

behavior, and for postulating decision-making by economic 

ectors who ere neither interviewed nor otherwise directly 

observed. Chapter Three considers various third fectors 

(family, maturation and subculture) not included directly in 

the economic model of employment and crime relationships but 

which may effect both economic and criminal behavior. The 

chapter also reviews literature on the impacts of education 

on employment and on criminal behavior from a different per

spective than that developed by human captial theorists; ed

ucation, in this view, is something other than self-invest

ments in future earning capacity. 

The chapter also emphasizes the "aging out" phenomenon, 

pointing to widely-known patterns in arrest data that relate 

crime to age. On a ~. capita basis, errests peak for most 

crimes in the mid-teens to early twenties and rapidly dwin-

dIe thereafter. The decline is so precipitous, that, for 

example, a group in their early thirties has ten times fewer 

arrests per capita per year than a group in its early twen

ties. Although the age-related decline in arrest rates oc

curs during years when labor force participation is increas

ing, it seems unlikely that the rapidity of the decline in 

arrest rates can be totally explained by the operation of 

purely economic forces. 
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Chapter Three also reviews structure of opportunity 

theory, a major influence on some 1960's anti-poverty 

programs. As developed by Cloward and Ohlin, structure of 

opportuni ty theory emphasizes the role of social structure 

and cultural factors within concrete community settings in 

determing the extent and kind of legitimate and illegitimate 

opportuni ties made available to youth. In its emphasi s on 

blocked opportunity as precipitating criminal involvement, 

structure of opportunity theory is reminiscent of the 

discussion of segmented labor market theory in Chapter Two. 

Both views emphasize structural rather than individual char

acteristics, and thus stand in marked contrast to human cap

ital theory and the economic model of crime. 

In some respects, the material in Chapter Four departs 

sharply from the preceding chapters. In Chapter Four, the 

results of impact evaluations are examined. In all but one 

of the major impact evaluations considered, a random assign

ment of participants between experimental and control 

samples makes it possible to relate outcomes to progr~m 

impact. The impact evaluators do not have to develop ela

borate theoretical models in order to c()pe with confounding 

influences. Experimental control eliminates (within known 

limits) the ability of unmeasured variables to obscure 

assessment of impact. 

Some major evaluations have been conceptualized in ways 

that link them directly to the positions reviewed in the 

earlier chapters. The evaluation of the Job Corps, for ex-
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ample, presents program objectives in explicitly human capi

tal terms. The role of that program in reducing crime among 

Corpsmembers is in part attributed to the increase in legal 

labor market opportunities that resul ts from the tra~ning 

and work experience attained by participants. Reviews of 

manpower programs as a whole suggest that the human capital 

model is dominant in program settings. 

The review also suggests that some correlates of pro

gram outcomes can be utilized for informed speculation con

cerning the role of selected factors in averting crime. For 

example, stability of employment and of program tenure in

creases steadily with age, a finding that mirrors other 

studies of youthful ell1t?loyment in unsubsidized labor mar

kets. Furthermore, some studies suggest that control group 

and comparison group members who successfully locate and 

sustain employment manifest less crime (as indicated by ar

rest data) than those who do not get employed. Though cor

relational rather than causal, such associations among age, 

sustained employment and averted crime merit further re

search attention. 

Finally, the review in Chapter Four suggests that more 

must be learned about the types of employment offered in 

program settings, and about the larger social, social

psychological and economic contexts within which programs 

operate. If employment is a correlate of a reduction in 

criminal behavior and of adoption of a more conventional 

life style, both in job programs and in the unsubsidized 

labor market, we need to know if it is in fact employment 



--------------------------------

303 

15 

that causes such change and we particularly need to know the 

processes through which those changes are effected. (The 

correlation could, of course, be entirely spurious, deriving 

from factors that codetermine both the employment outcomes 

and averted' criminality.) Because answers to these ques

tions could greatl:. enhance the information available for 

the guidance of future policy and the impact of future 

programs, Chapter Four suggests that increased research at

tention be paid to program processes: the methods and mech

l!.nisms through which programs affect participants, and the 

contexts within which programs and participants interact. 

This review was begun with the assumption that diverse 

employment and crime relationships probably exist and that 

each relationship requires separate and close scrutiny. The 

research and theoretical literature reviewed have reinforced 

this point of view. Unemployment can lead to crime: but 

crime can also accompany II pattern of intermittent spells of 

low-level employment, Unemployment and dropout from the la-

bor force. In some circumstances, the labor force status 

and criminal involvement of an individual may be predomi

nantly influenced by non-economic life events and factors: 

drop-out from school, declining parental influence, peer 

pressure, household formation, residential mobility, !! 

~. Even in these circumstances, however, entry into the 

labor market and into employment, if it is available, may 

crystallize and make effective other stabilizing influences 

in the life situation of a maturing youth. The literature 
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reviewed discloses a multiplicity of competing explanatory 

factors at the individual, group and aggregate levels. In 

the following chapters we examine the contributions of ag

gregate-level econometric studies, social surveys, sustained 

field research by participant observers and experimentally

controlled program evaluations, seeking contributions to a 

sharper understanding of the relationships between employ

ment and crime. 
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CRAPTER TWO 

MARKETS AND SEGMENTS: COMPETING ECONOMIC 
PERSPECTIVES ON EMPLOYMENT AND CRIME 

2.1 Introduction 

Economists have conceptualized the tie between em

ployment and crime at two .different levels. In the mid-

1960's, what has come to be known as the "economic model" of 

crime was developed to address policy questions at the macro 

level. This model poses such queries as ·What amounts of 

police and other criminal justice outputs would bring about 

an optimal level of crime?" In this context, the phrase 

·optimal level of crime" recognizes that, assuming it were 

possible to do so, the costs of eliminating all crime would 

be prohibitive. Efforts to reduce crime create costs above 

and beyond those that "wash out" in terms of gains to vic-

tims offset by losses to offenders. The policy-relevant ca1-

culatitm suggested by the economic model is thus a com

parison of the added social cost of further crime reduction 

"at the margin." "Optimal 'crime" is definE1d as the point at 

which the social cost of added crime equals the social cost 

of added crime control. 

Embedded in the economic model, however, is an indivi-

dual-level model of crim~na1 behavior that is of greater in

terest to this review, and which recently has received in-

creasing attention by economists. At the individual level, 

the economic model hypothesizes that potential offenders be

have like other rational economic actors, choosing between 

legal and illegal options after weighing costs and benefits 
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of each activity. Partly because of its origins as part of a 

macro crime-control theory, the individual-level model con

tinues to emphasize deterrence as a principal policy op

tion. But the economic model also recognizes the costs tha" 

resul t: when imprisonment for II criminal offense leads to 

loss of legitimate employment income--in economic parlance, 

the "opportunity cost" of crime for the imprisoned indivi

dual. (Social loss also occurs from the lost output of the 

individual and the use of resources in the prison &ystem. 

Becau~a of these costs, the labor market prospects of high 

crime groups have considerable relevance for the crime pro

blem, since an increase in returns from legal opportunities 

ought to lower crime by increasing the costs of imprisonment 

for an individual.) 

The model of .labor market success provided by conven-

tional economics is like its model of crime. In what is 

known as "human capital" theory, success in the labor market 

is related to differences in the productivities of indivi-

dual workers. Productivity is rewardl'.:d because employers 

compete with one another for productive workers. Productive 

workers cCimmand il higher price (wage rate) for their ser

vices. Workers become more productive by choosing to spend 

(or "invest") time acquiring a stock of education, training, 

~kills ar.~ work experience--their human capital. The human 

capital model of the labor ma.ket focuses on individual 

investment decisions and individual rewards. 

profoundly individualistic view. 

It is a 
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Arrayed against the conventional economic theory of the 

labor market are a variety of segmented labo. market (SLM) 

theories. These viewpoints sharply diBpute the vision of 

the labor market held by the conventional economists. SLM 

t.heories l~arely address crime issues directly, and do not 

generally endorse a deterrence policy. Their alternative 

view of the labor market depicts crime ab part of an overall 

income-generating strategy, no single ~art of which is par

ticularly Successful in l:'aising the structurally dislldvan

taged out of a condition of chronic poverty. 

For SLM theorists, the source of chronic poverty lies 

in the heavy constraints exerted on individuals by structur-

111 economic circumstances. The poor stllY poor not because 

they fail to invest in their human capital or because they 

are insufficiently productive or attractive to employers; 

they stay poor because their economic opportunities are lim

ited in ways that do not respond to their own initiatives. 

The poor are limit~d to low-wage, short-term, dead-end jobs 

thllt do not reward effort or provide training and therefore 

do not encourage it. The disagreement between conventional 

economics and the SLM theories is not so much over whether 

individual labor market participants, especially the poor, 

are acting "rationally" in committing crime,' but over whe

ther it is necessary to account for an array of structural. 

institutional lind organizational features of the economy in 

order to arrive at a satisfllctory explllnation of economic 

behavior. 
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As Beck and Boun put it: "The structural conte:ct [in 

conventional economicsl is such that, when it is assumed to 

be working according to the theoretical specifications, it 

need not be incl uded in analyses.· 1 Doeringer and Piore 

state that the segmented labor market view •••• argues that 

the character of dual labor markets is best explained by in

stitutional and sociological, not economic variables (in the 

neoclassical sense)--that the problem of unemployment is 

rooted less in individual behavior than in the character of 

institutions and the social patterns that derive from 

them."2 SLM theories, as well as a variety of cultural and 

sOciological perspectives (see Chapter Three) emphatically 

do not agree that structural contexts "need not be includ

ed." These theories do see persons as acting rationally, 

but within structurally constrained settings in which their 

actions respond to and incorporate structural features, both 

as means that further action and as goals that shape its di

rection. To the degree that conventional economists' use of 

the concept of rational ·cost-benefit calculation ignores 

non-economically definable goals and means, or reinterprets 

them in an unsatisfactory manner, then its approach must be 

1. E. M. Beck and Patrick n. Horan, "Stratification in a 
Dual Economy: A Sectoral Model of Earnings Determina
tion," American Sociological Review 43 (December 1978): 
704-720. 

2. Peter B. Doeringer and Michael J. Piore, "Unemployment 
and the 'Dual Labor Market'," Public Interest 38 (Win-
t<!r 197.5): 72. --------
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SLM theories themselves appear to occupy a middle 

ground between conventional economics and other social sci

ence approaches which emphasize institutional, structural 

and cultural factors. Though SLM theories recognize the 

theoretical importance of structural phenomena, this recog

nition most often concerns the significance of these factors 

as constraints on income-generating behavior. Like conven

tional economics, SLM theories still by and large hold up 

the goal of income or wealth enhancement as the principal 

motivational basis for observed behavior. 

This chapter is divided into three additional sec

tions. Section 2.2 takes up the economic model of crime, em

phasizing its labor market rather than its deterrence side 

and considering criticisms and revisions of the model. The 

section also describes the human capital model of labor mar

ket success, since this is an important adjunct to the eco-

nomic model of crime. Section 2.3 reviews selected empir-

ical research on employment and crime and discusses selected 

methodological issues. Section 2.4 out! ines the SLM ap-

proach and offers suggestions for further research. 

2.2 Human Capital and the Economic Model of Crime 

When economists began to develop mOdels of criminal be

havior (the "criminal choice") it was possible for them to 

utilize pre-existing analytical models developed within la

bor economics. Many crimes require the allocation of time 

and effort and often result in monetary or equivalent gains, 

making the crime-choice decision seem analogous to the la

bor-supply decision. As Ble·ck and Heineke observe: 
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The commission of most offenses results in an ex
penditure of effort, the possibility of an in
crease _n the individual's wealth position, and 
the possibility of a penalty. Aside fl )m the pen
alty, the similarity between such of elise deci
sions and labor supply decisions under uncertainty 
is obvious. Moreover, if the penal V is a mone
tary pa~nent, the analogy is precise. 

This section of the chapter will first briefly review 

the concepts underlying the lllbor-leisure choice. It is im

portant to take this brief excursion into conventional labor 

market theory since the economic model of crime has been de-

veloped in a parallel way. The labor-leisure choice and the 

legal-illegal choice are modeled by rational choice theory 

in formally identical fashion, although it will be ~een that 

there are many variants and that the theory can suffer from 

ambiguous interpretation. 

2.2.1 Convention~l Economists' Model of (~e Labor Market 

In addressing the question of how individuals decide to 

allocate time between income-generating ("market") and non

income-generating ("consump,tion") acti,vities--the problem of 

labor-leisure choice--economists invoke assumptions embodied 

in utility theory. The theory holds that a person, when 

confronting a range of choices having to do with alternative 

behavior, will select that mix of activities that maximizes 

his utility. Utility itself is conceived 'of by economists 

as having sources both in pecuniary income as well as in 

3. M[ichael] K. Block and J. M. Heineke, "A Labor Theore
tic Analysis of the Criminal Choice," American Economic 
Review 65 (':'une 1975) :~114. -
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non-pecuniary "goods" (·psychic income," time, etc.)." In 

addressing the question of labor-leisure choice, attention 

focuses on the economic value of an individual's time. This 

v31ue is determined in the labor market by his or her 

marginal productivity, i.e., the increment in total output 

resul ting from the individual's contribution to the 

production process. 

The worker will supply labor in response to a schedule 

of wages, since wages compensate for lost leisure. Employ

ers, in turn, demand labor as an input in the production 

process. In this sense, the demand for labor and capital 

goods is a derived demand, which is determined by the over

all demand for goods in the economy. Firms strive to attain 

an optimal mix of capital ane labor, bidding for each-7in a 

purely competitive market--in much the same way that an in-

dividual spends a weekly paycheck. Just as the individual 

purchases those items which provide the most satisfaction 

per dollar spent, the firm pays labor (and capital) in pro

portion to the benefits which the firm receives from the la

bor. Thus, individuals who are thought to be able to pro

duce more are able to command higher wage rates in the labor 

market. 

4. The theory is further specified by making the assump
tion that, in equilibrium, the marginal utility of each 
of an individual's options is the same as that for all 
others. Were this not true, the individual would con-. 
tinue to choose the activities with the higher marginal 
utilities until--given the axiom of diminishing margin
al utility--these utilities came to equal those of his 
other options. See, for example, P.R.G. Layard and A. 
A. Walters, Micro-economic Theory (New York: McGraw-
Hill, 1978): 52-81. -
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This bidding process--workers trying to increase their 

income and employers attempting to decrease the costs of 

their inputs to production--is assumed to arrive at a bal

anced outcome that provides a relatively stable market wage 

for each type of labor. It is important to note that the 

wage rate for each individual's labor is determined in part 

by circumstances beyond the individual'S control: the price 

of capital, the prices and quantities of other types of la

bor, changes in technology, etc. 5 

Given stable market wages, each individual must still 

determine the optimal amount of labor to supply at that 

wage. In other words, the individual must decide how much 

to work within physical limits and the boundaries of a 24-

hou,r day. Time spent not working may be used in a variety 

of other ways. Labor economics, however, considers ooly 

allocations of time between incqme-generating and non-income 

generating activities: work and leisure. (An additional type 

of time allocation, self-investment activities, will be dis-

cussed below.) If income and leisure are both desirable, 

then a decision must be made concerning the utility-maximiz

ing allocation of the individual's available time. 

Since income and leisure are both positively valued, 

part of the time-allocation decision will be determined by 

the level of income available to an individual for each unit 

of time worked. For earned income, this is his wage rate 

(though it is understood that the total hout's worked will be 

5. James M. Henderson and Richard E. Quandt, Microeconomic 
Theory: A Mathematical Approach (New York: McGraw-Hlll, 
1971): Chapter 3. 
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determined by factors not yet included in the model). In 

deciding the consequences of changes in the wage rate on the 

amount of labor offered (or • supplied " ) by an individual, 

two influences are conceptualized: "substitution effects" 

and ·wealth effects." 

The substitution effect refers to the tendency to 

consume more of a good when it becomes cheaper or less if it 

becomes more expensive, other things equal. In the labor

leisure decision, the amount of income earned in an hour 

(the wage rate) can be interpreted as the "cost" of an hour 

of leisure. That is, for each added hour of leisure, one 

foregoes one hour's worth of income. A rise in the wage 

rate increases the cost of a unit of leisure. Therefore, 

the substitution effect predicts that a rise in the wage 

rate will lead to a decrease in the amount of leisure con

sumed. 

The income, or wealth, effect on the other hand, refers 

to changes in consumption that are brought about by 'changes 

in the income (or wealth)· of the consumer, rather than by 

changes in prices. Al though substitution effects always 

predict increasing consumption of a cheaper good, income ef

fects may be ambiguous. For example, IS person who works 40 

hours per week at $5 per hour earns $200 per week. If the 

wage rate is increased to $10 per hour, the individual may 

work only 20 hours and still obtain $200 per week in in

come. Alternatively, an individual conceivably may work 50 

hours per week and increase income to $500 per week. Faced 

with improved income prospects, an individual might become a 
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·workaholic· whose only satisfaction stems from still higher 

income; or instead, the individual might enjoy more leisure 

time. Wealth effects emanating from a change in the wage 

rate may operate in either direction--increasing or reducing 

the amount of labor supplied--and this fact leads to inde

terminate predictions concerning the relationship between 

changes in labor market rewards and decisions to supply la

bor to the market. 6 (It will shortly be seen that this pl·O

blem applies equally to the supply of illegitimate activi

ties. The offender whose income rises as a result of his 

criminal activity may respond by reducing the amount of that 

activity. This possible wealth effect plays havoc with at

tempts by economists to predict crime trends based on aggre

gate data concerning the costs and benefits of illegitimate 

activities.) 

Early formulations of the labor-leisure choice consid

ered the allocation of time between only labor market activ-

ities and non-market activities (consumption). Becker, in 

furthering the human capital model, emphasized a new type of 

activity--an individual's self-investments in acquiring or 

enhancing human capi tal stock. In calling attention to 

self-investments, Becker sought to extend the time horizon 

within which "expected utility" calculations that are 

thought to determine time allocation are made. Self-invest

ment decisions are seen in Becker's formulation of human 

6. Ibid. 
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capital theory as oJ:'iented towards expected changes in a 

person's income over a lifetime. 7 

The notion of self-investments in human capital pur

ports to explain how some workers corne to be productive, and 

thus well-rewarded in the labor market, while other workers 

are not. Differentials in worker productivities (indicated 

by wage differentials) are related to antecedent differen

tials in the extent of their self-investment activities. 

Because individuals have only a fixed amount of time at 

their disposal, time is ·costly· and would not be willingly 

invested in school ing, training and other self-investment 

ac~jN.Hies unless these outlays were rewarded by employers 

in the form of higher wages over a working lifetime. 

A simple human capital model is a schooling model which 

hypothesizes a direct, positive relationship between the ex

tent of schooling and the level of earnings. Unfortunately, 

empirical research relating schooling and earnings has 

yielded conflicting results. Jacob Mincer, in Schooling, 

Experience and Earnings, attempts to expand and test the 

validity of the human capital model by estimating the ef

fects of human capital investments on earnings differen

tials. Mincer utiliz.es the notion of an "earnings profile," 

describing the variation (usually the upward trend) in an 

individual's earnings over his or her working life. Min

cer's notion is that the upward trend in earnings reflects 

rises in productivity that result from post-school invest-

7. Gary Becker, Human Capital (New York: Columbia Univer
sity Press, 1975). 

92-332 0 - 83 - 21 
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ments which enhance human capital: on-the-job training 

(OJT), learning-by-doing, and formal training. 

Once this idea is at hand, it is a small step to con

sider how some individuals might have more steeply rising 

profiles because they continue to make self investments that 

increase their productivity. Unfortunately, Mincer's empir

ical data do not include direct measurements of variables 

like OJT so that other labor market factors--union seniority 

rules, employers' institutionalized preferences for mature 

workers, etc.--might in fact. account for the association be

tween age and earnings that Mincer attributes to human capi

tal variables. 8 

Another difficulty with the human capital literature 

is that it was developed using empirical data on the labor 

market experiences of prime-age, white, urban males. Human 

capital research has provoked cri Hcism in its attempt to 

explain sex and race-differentials in earnings. These 

debates are of interest in the employment and crime context 

since arrest rates are also patterned by age, sex and 

race/ethnicity. Recent work has suggested important refine

ments that are relevant to the issue of patterned wage dif

ferentials and thus indirectly, to employment and crime re

lationships. 

For example, Lazear argues that the apparent conver

gence of black-white wages during the 1960's and 1970's in 

fact disguises a remaining underlying disparity in the ulti-

8. Jacob Mincer, School ing, Experience and Earnings (New 
York: Coh,mbia IJnlverslty Press, 1974). 
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mate weal th--or lifetime eo!lrnings--being made aVo!lilable to 

the two racial groups.9 Lazear argues that a worker's real 

earnings are composed of two components: a current pecuniary 

wage and on-the-job training (OJT). The OJT component is 

costly to the employer but attractive to the worker since it 

will presumably enhance future earnings at the cost of a re-

duction in his current output. Lazear suggests that al-

though current pecuniary wages in entry-level jobs have been 

made equal between youthful whi te and black groups, the 

less visible OJT component remains reduced for blacks. Em

ployers may have increased black entry-level pecuniary wages 

in response to governmental anti-discrimination efforts and 

changes in minimum wage coverage and levels. This impact is 

likely because entry-level wages are more accessible to out

side review than OJT components with their necessarily de-

layed impact. Employers who have increased entry-level 

wages of minority workers may recoup some of their costs by 

reducing OJT. Lazear, analyzing longitudinal data that per

mit estimating wage growth, corrects for changes in the OJT 

component and concludes that black-white differentials in 

real wages (the sum of the two components) have persisted. 

Lazear's paper represents a significant advance in hu

man capi tal-oriented research in its explicit acknowledge-

ment of "pol itical economic" as well as economic considera-

tions. The paper also illustrates the current indeterminacy 

of research even into seemingly simple matters such as 

9. Edward Lazear, wThe Narrowing of Black-White Wage 
Differentials Is Illusory," American Econ':lmic Review 69 
(Septemb~r 1979):553. 
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whether entry-level wage differentials have persisted 

between racial or other groups. There are other weaknesses 

and omissions in the human capital account. For example, 

the theory relati.,g schooling to productivity does not ac-

count for the fact that most educational curricula are unre-

lated to vocational or occupational specifics, and the no

tion of post-schooling investments does not consider the 

possibilities of "costless" on-the-job learning. 10 

In summary, labor economic:;; and human capital theory 

propose a model for "labor supply" decisions. Individuals 

allocate time between labor and leisure activities depending 

on the associated level of returns. For productive, high-

wage workers, leisure is more expensive than it is for !In

productive, low-wage workers. '1'0 the extent that earnings 

enter into the labor-leisure decision, and to the extent 

that crime is viewed as an income-generating or time-cons um-

ing activity, then economic analysis and the human capital 

model are relevant to crime. 

In the individualistic vision of the labor market that 

emerges from human capital theory, the distribution of in

come is related to the s.elf-investments of workers who com-

pete with one another for higher wages. The labor market 

envisioned by human capital theory rewards individuals for 

10. The literature on this and other aspects of the human 
capital model is extensive. For contrasting evalua
tions and further citations, see Finis Welch, "Human 
Capital Theory: Education, Discrimination, and Life 
Cycles," American Economic Review 65 (May 1975): 63; 
and Mark Blaug, "The Empirical Status of Human Capital 
Theory: A Slightly Jaundiced Survey," The Journiill of 
Economic Literature 14 (September 1976): 836-840. 
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those things that they do liS individuals. Rewards are not 

apportioned on the basis of group memberships, whether de

fined in Bocial class, ascriptive, territorial, industry/oc-

cupational or other terms. Differences among groups in 

these terms must be viewed as "market imperfections· to be 

ironed out though the effects of market competition. 

2.2.2 The Economic Model of Crime 

'.he economic model of "rime emphasizes the assumption 

that offenders, in common with all other economic actors, 

behave in ways that respond to incentives. Economic theory 

postulates that individuals strive to maximize their "total 

utili ty." When the particular model is one of time alloca

tion. then total utility is maximized when time is divided 

between legal and illegal "market activities," and between 

market activities and leisure, in those proportions that re

sult in equal marginal returns. That is, when the utility 

derived from the last increment of activity of one type 

equals that from the last increment of all other types, the 

individual has so balanced his activities that his or her 

total utility from all efforts is at the attainable maximum 

(given external constraints on behavior--market wage rates, 

deterrence efforts of criminal justice agencies, etc.). 

In a landmark 1968 paper entitled ftCrime and Punish

ment: An Economic Approach,' Gary Becker framed the issue as 

follOWS: 

A person commits an offense if the expected util
ity to him exceeds the utility he could get by 

uS1ng his tiMe and other resources at other activ
ities. Some persons become "criminals," there-



320 

32 

fore, not because their basic motivation differs 
from that of other persons, but because their ben
efits and costs differ. 11 

It is noteworthy in this passage that Becker, though refer-

ring to ·persons" who become ·criminals,· uses the term mo-

1!ivation in the singular. It is an appealing yet frustra

ting aspect of Becker' s work that he insists on Ii generic 

motivational framework of economic rationality, and distin-

guishes the economic model from that of other social science 

disciplines in terms of its rejection of the notion of dis

tinct motivations for distinct types of criminal behavior. 

Becker comments: 

I cannot pause to discuss the many general impli
cations of this approach, except to remark that 
criminal behavior becomes part of a much more gen
eral theory and does not require ad hoc concepts 
o~ df!ferential association, anomie, and the 
llke. 

Though developed separately from the human capital the

ory of the labor market, the economic model of individual 

criminal behavior, like human capital theory, views indivi

duals as allocating their time among alternative activities 

--in this case, between criminal and non-criminal activi-

ties--in such a fashion as to maximize expected utility. 

Decisions to engage in crime are determined by the ex

pected monetary returns from illegal activity! the earnings 

lost by not using time allocated to crime in legal activity; 

the individual's over-all allocation pattern between income

generating and "non-market" activity; and the probability of 

11. Gary S. Becker, ·Crime and Punishment: An Economic Ap
proach,' Journal of Pol! tical Economy 76 (March/April 
1968): 176. 

12. Ibid. 
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apprehension and eeverity of punishment. In considering the 

latter possibilities, if punishment is by imprisonment, then 

the cost of punishment is again linked to legal earnings 

lost during incarceration, and to income opportunities that 

are reduced over a person's lifetime as a result of the 

stigma of a crimin!!!1 record and consequent barriers to em

ployment. 

Becker's initial formulation of the economic model of 

crime took the legal opportunities which individuals con

front as given. His inattention to the prospect of improv

ing legal alternatives as an anti-crime policy option is 

surprising, given his important contributions to the devel-

opment of human capital theory. For whatever reason, Beck

er' EO emphasis on deterrence options stemming from the eco

nomic model may have contributed to a shift in policy focus 

toward increasing expenditures for crime prevention and 

criminal sanctions. 

In an essay written a decade aft.er Becker'S article, 

l.~aac Ehrlich (a student of Becker I s) reviews the theore-

·.tical assumptions underl:'ing the economic model of crime in 

a manner that may clarify its key points. According to Ehr

lich, the following assumptions must be true if use of the 

economic model is to be justified: 13 

o Maximizing Behavior. Offenders are assumed to 
behave as if they are maximizing their personal 

13. Students of economics will recognize these assumptions 
as those LY standard micro-economic equilibrium ap
proaches, cast by Ehrlich in terms of crime. 



322 

34 

welfare, subject to available legitimate and il
legitimate opportunities. 

o Stable Preferences. The distribution of incH
vidual preferences for crime (of all types) is 
stable. 

o Unbiased Expectations. Individuals' expecta
tions concerning criminal penal ties and other 
costs and benefits resulting from eriminal ac' 
tivity will converge to their real valu~sl 
biased expectations would turn out to be quite 
costly to the actor and would lead quickly to 
eorrections. 

o Market Equilibrium. The economic Approach is 
based on the assumption that an implicit "mar
ket" for criminal activity exists, operating 
through a relatively stable price system. 

o The Concept of Crime. In economic terms, the 
significance of an illegal activity is that it 
imposes costs on society in excess of the direct 
costs borne by the offender. 14 

Other economists considering the economic model as con

ceptualized by Becker and Ehrlich have raised additiona; 

theoret ical issues. In an. important, often cited paper, 

Block and Heineke criticize Becker and Ehrlich's formulation 

of the model and their conclusion that time is allocated be-

tween legal and illegal income-generating activities in such 

a way that increased relative returns from one type of in

come generation Ieadb in a simple way tp a shifting of ac

tivities away from the other type. 15 Block and Heineke show 

that a time-allocation model along these lines cannot yield 

14. Isaac Ehrlich, "The Economic Approach to Crime: A Pre
liminary Assessment," Chapter One in Sheldon L. Messin
ger and Egon Bitner (eds.), criminolo~y Review Year
book, Vol. 1 (Beverly Hills: Sage publlcatlons, 1979): 
34-J6. 

15. Block and Heineke, 
pp.314-316. 

"A Labor Theoretic Analysis," 
" , 
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determinate empirical predictions without additional assump

tions regarding wealth effects. (These were discussed above 

in terms of the labor supply decision and that dillcussion 

applies equally here.) With increased returns from orime, an 

~dividual may either reduce or increase the total amoUnt of 

his income-generating activity as well as Bubsti tute one 

form of income generation for another. Block and Reineke 

argue that empirical data are required to ~scertain the rel

ative magnitudes of substitution as against wealth effects. 

Block and Reineke's criticism addresses the oonceptual 

core of the economic model (at least as developed in the 

"labor supplyft context), arguing the need for a utility 

function that is "multi-attribute" in nature, i.e., one in 

which the utility of work time and time spent in criminal 

activities can be separately evaluated and the potential 

moral no~iousness of crime and punishment for offenders can 

be acknowledged. The effect of this reformulation of the 

underlying utility function is indeed so far reaching that 

Orsagh and Witte, in reviewing the point, observe: 

16. 

••• a deductive proof for the existence of a rela
tion between crime and economic status is not pos
dble. Its existence depends upon a p"rticular 
configuration of the model's paramet,~~ values and 
ls, therefore, environment specific. . 

Thomas Orsagh and Ann Dryden Wi t te, 
and Crime: Implications for Offender 
The University of North Carolina, 
pp.4-5. (Mimeo). 

"Economic Status 
Rehabilitation," 
February 1980, 

L-___________________________________________________ -------------
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Other important criticisms of the economic model were 

mllde in a recent paper by Charles Mllnski. 17 Mllnski argues 

first of 1111 for dllta on individuals containing informlltion 

on both the available criminal and legal alternatives to

~ether with other informllti~n describing the decision-makers 

themselves. In addition, Manski criticizes the notion, cen

tral to the work of Becker and Ehrlich, that it is desirable 

to formUlllte II single, over-1I11 model of criminal behavior. 

Manski argues: 

Beclluse the legal system defines so mllny different 
forms of crime lind because criminal behavior has 
so many dimensions, to attempt to capture all 
crime-related decisions within a single model 
seems hopeless. One might as easily try to cap
ture all of human behavior. Inevitably, empirical 
modeling wi) 1 require the development of models 
confining their domains to restricted classes of 
crime types and dimensions of criminal behav
ior. 18 

Becker's theoretic~l formulation, Ehrlich's clarifica

tion of underlying assumptions, and the criticisms of Block 

and Heineke, Manski, and others complete the outlining of 

the economic approach as it purports to model individual be-

havior. This discussion excludes consideration of the 

model's other side, in which macro, policy-oriented proposi

tions concerning optimal crime control measures are develop

ed. 

17. Charles Manski, ·Prospects for Inference on Deterrence 
through Empirical Analysis of Individual Criminal Be
havior,· in Alfred Blumstein, Jacqueline Cohen and Dan
iel Nagin (eds.) Deterrence lind Incapacitlltion: Esti
matin~ the Effects of CriMinal Sanctions on Crime Rates 
(Washlngton, D.C.: Natlonal Academy of Sciences, 1978): 
400. 

le. Ibid., p.404. 

I 
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At the level of individul:ll behavior, the emphasis of 

the economic model continues to resemble Becker's original 

paper. The model encompasses the behavior of all actors-

not merely a subgroup of ·criminals· or otller deviants. 

~ese actors are thought to weigh the costs and benefits af

forded by both legal and illegal activities and to behave in 

ways that maximize their utility. One important cost--de

terrence through the application of formal criminal sanc

tions (arrest, conviction and punishment)--is emphasized by 

economists to the virtual exclusion of the role of other 

factors, such as incentives dedving from improved employ

ment opportunity. Recent criticisms mention the need for 

individual-level empirical research and for development of 

models addressed to specific types of crimes and criminals. 

In the following section, selected examples of empiri

cal research utilizing the economic model are reviewed, with 

sustained discussion of Ehrlich's cross-sectional research 

on deterrence, income and employment. In addition to des

cribing some important empirical results, the section ad

dresses methodological issues that limit our confidence in 

the empirical findings and that limit our confidence in the 

empirical findings and that continue to cloud the ultimate 

significance of the economic model itself. 
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2.3 Selected Empirical Studies of Employment and Ct'ime and 
Associated Methodological Issues 

Empirical applications of the economic model have been 

extensively reviewed by a number of resea~cher6. Gillespie 

reviewed the literllture up to 1975 and contrasted findings 

from versions of the model using cross-sectional and longi

tudinal data at varying levelG of aggregation. 19 In examin

ing the relationship between unemployment and crime, he in

spected ten studies meeting "minimum methodological stan

dards," and concluded as follows: 

Statistical results of studies relating unemploy
ment to crime show general, if not uniform, sup
port for a'positive correlation between these two 
variables. 20 

Likewise, in assessing tests of the role of income in ac

counting for cume differentials, Gillespie concluded that 

"the findings support broadly the theoretical prediction 

that income plays a causal role in criminal activity: how-

ever, the specific findings are more uniform qualitatively 

than they are quantitatively. "21 oespite Gillespie's con

clusions, empirical work produced since his review suggests 

that the relationship between unemployment and income vari-

19. Robert W. Gillespie, "Economic Factors in Crime and De
linquency: A Critical Review of the Empirical Evi
dence,· Report to the National Institute of Law 
Enforcement and Criminal Justice, Washington, D.C. 
1975. (Mimeo.) 

20. Ibid. p.4. 

21. Ibid., p.5. 
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Ables and crime is not at all clear. 22 Because aggregation 

normally reduces the variance of income and crime variables 

within the aggregated units while increasing variance be

tween units, aggregate studies frequently do report extreme

~y high correlations. These reports appear to be easily sub

ject to misinterpretation by a non-technical audience; it is 

not always understood that what has been explained in such 

models is variation in ~ rather than in behavior of in-

dividuals. Instead of drawing conclusions appropriate to 

the problems of across-level inference" associated with ag

gregate research, the impression is sometimes created that 

criminal behavior is virtually determined by economic vari-

ables. Commenting on the odd juxtaposition of weak and in-

consistent empirical results and continuing acceptance of 

the economic model by a broad policy audience, Orsagh and 

Witte suggest: 

The growing intere~t in the ••• model is easily ex
p~ained. Its esoteric language and its uncommonly 
r1gorous logic are seductive. The statements 
which are deducec: from the theory, relating to 
economic status ana to sanctions, are intuitively 
plausible, coni:orm to popular opinion, and are, 
therefore, powerfully persuasive. Moreover, the 
theory has the added, and very compelling, attrac
tion that it focuses on variables which are, or at 
least appear to be, capable of manipulation 
through deliberate public policy.23 

22. Research in the interval between 1975 and early 1980 is 
reviewed in Sharon K. Long and Ann D. Witte, ·Current 
Economic Trends: Implications for Crime and Criminal 
Justice," The University of North Carolina, June 1980. 
(Mimeo.) 

23. Orsagh and Witte, "Economic Status and Crime," p.3. 



328 

40 

2.3.1 Ehrlich's ·participation in Illegitimate Activities" 

Our review will first discuss Ehrlich's 1973 paper, 

·participation in Illegitimate Activities,· which extends 

Becker's model and contains an early, influential empirical 

investigation of aggregate-level data on crime and employ
ment. 24 We describe Ehrlich's empirical model and summarize 

his findings and then examine some conceptual and methodo

logical issues that relate both to Ehrlich's work and to 

other aggregate-level crime research. Ehrlich's paper is 

discussed in detail because of its initial importance, and 

as an example of use of the economic model in an empirical 

analysis of crime that illustrates both strengths and 

limitations of the approach. 

Ehrlich reports the results of a multiple regression 

analysis using as a dependent variable FBI index crime rates 

for U.S. states in conjunction with selected explanatory 

variables that the economic model suggests would account for 

variations in crime rates. Column 1 of Figure 1 on page 40 

lists the key variables in. Ehrlich's test of the economic 

model. They are: the sUbjective probability of punishment 

(arrest, conviction and imprisonment), the severity of pun

ishment (time imprisoned), the illegal and l~gal income op

portuni ties available to offenders and the probabili ty of 

unemployment (which reduces legal income prospects). 

In Ehrlich's paper, the crimLnal choice is portrayed on 

the individual level as a decision to allocate time between 

alternative legal and illegal income-generating strategies. 

The theory is able to account for situations in which per·. 
, J 

80ns allocate all of their time to either one or the other 

activity as well as situations .in which a mix of legal and 

illegal involvements is decided upon. 

24. Isaac Ehrlich, "participation in Illegitimate Activi
ties: A Theoretical and Empirical Investigation," Jo~r
nal of Political Econo~~ 81 (May/June 1973): 521. 
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FIGURE 1 

~_~Th~oretical variables and Empirical Indicatora: 
Ehrlich's SUEe!X-o(-Offenses Function (Por Crime Category II" 

(1) 

Conceptual 
Element 

Probability of 
arrest and con
viction 

Severity of 
punishment 

Illegal income 

Legal income 
from employment 

Probability of 
unemployment 

(2) 

Empirical 
Indicator 

Number of offenders 
imprisoned (Q) per 
offenses (Ci) of crime 
category i 

Average time served by 
offenders in state 
prisons for crime 
category i 

Median income of 
filmilies 

Percentage of families 
below one-balf of 
med ian income 

Unemplo~~ent rate of 
civilian urban males 
aged 14-24 

Labor force participa
tion rate of males 
14-24 

Unemployment rate of 
civilian males aged 
35-39 

(3) 
Symbol of 

(4) 

Empirical Predict'ed 
Indicator Impact 

(C/Q) i 

Ti 

w 

x 

U,4-24 

Lt4-24 

U35-39 

REduces cr ilne 

Reduces crime 

Crime increases 
wi th increased 
illegal income 

Crime decreases 
with increased 
leqal income 

Crime increases 
with increased 
unemployment 

Conflicting 
Predictions 

Crime increases 
with increased 
employment 

(5) 

Observed 
Impact 

confirmed for 
virtually all 
offenses 

confirmed for 
virtually all 
offenses 

confirmed for 
property offenses 

confirmed for 
property offenses 

Inconclusive 

Inconclusive for 
crimes against pro
perty but consis
tently negative for 
crimes against the 
person 

"Somewhat better 
resu! ts" than for 
U14-24 1 but not 
reported 

~ 
N 

CI:) 
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FIGURE 1 (cont.) 
" 

Ma~r Theoretical Variables and Empirical Indicators: 
-EhrlICh s Su~P-!x-o[-Offenses Funct10n (For Cr1me Category i) 

(Select~d Environmental Variables Not Explicitly in Theory) 

(1) 

conceptual 
Element 

(2) 

Empirical 
Indicator 

Not in theory Percentage of all males 
in the age group 14-24 

Not in theory Percentage of nonwhites 
in the population 

Not in theory Percentage of population 
in standard metropolitan 
statistical areas 

Offenses 
of crime 
category i* 

Current and one-year 
lagged crime rate: the 
number of offenses 
known per capita 

(3) 
Symbol of 
Empirical 
Indicator 

(4) 

Predicted 
Impact 

(5) 

Observed 
Impact 

A14-24 No prediction Indeterminate/par
tially cor~elated 
with crimes against 
the person in 1960 
data 

NW No prediction All specific crime 

SMSA 

(Oi/N)t 

(Oi/N)t-l 

rates positively 
related to NW 

No prediction Not significant 
when punishment and 
median income also 
included in m~del 

Dependent 
Variable 

• The data used are the seven FBI crime index offenses. Andlysis was performed on the 
36-43 U.S. dates for 1940, 46 states for 1950 and 47 states for 1960. 

... 
w 

CI:) 
CI:) 
o 
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Ehrlich I S paper proceeds roughly as follows: First, 

the crime choice is portrayed on an individual level as a 

time-allocation model in which persons allocate time to al

ternative income-generating strategies. Second, several as

sumptions are then made and justified 1n order to extend the 

theoretical model to the aggregate level to !acilitate the 

use of aggregate data as indicators of individual-level phe

nomena. Finally, in the third section of the paper, the em

pirical data are reviewed and interpreted within the model. 

In Figure 1 on the previous page Columns 1 through 3 

describe the conceptual elements and notation employee in 

the formulation of Ehrlich's crime-choice model; columns 4 

and 5 list the predicted and observed impacts in the empiri

cal test of the theoretical model. Ehrlich's detailed dis

cussion concerning the "mix" of involvements and the condi

tions under which an individual would abstain from all ac

tivity of one type or another are not incorporated in Figure 

1. While interesting, their introduction into this discus

sion would require consideration of other explanatory con

structs for which Ehrlich has no empirical data. For exam

ple, Ehrlich speculates at length concerning the "risk pre

ference" assumed to characterize those individuals who com

mit a particular category of offense; e.g., robbers are 

"risk preferrers" and would be expected to continue to en

gage in robberies even When the balance of incentives would 

lead other individualS (those who are "risk neutral" or 

"risk averse") to abstain. Ehrl ich' s paper is full of spec

ulations of this type, which can be accommodated to his the-

92-332 0 - 83 - 22 
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oretical approach, "'ut are not tested against empirical 

data and may indeed be untestable. 

Column 4 of Figure 1 lists the substantive predictions 

in Ehrlich's version of the economic model of crime. Though 

these predictions are developed in a sophisticated mathemat

ical context (e.g., the "optimality conditions" associated 

with expected utility functions are derived in a mathemati

cally rigorous fashion), when put into words the predictions 

are unsurprising and perhaps even pedestrian. The perceived 

chance of punishment and its severity lessen incentives to 

engage in crime. The extent of expected returns from crime 

increase participation. And finally, legal income opportu

ni ties--both the level of legal income and the chances of 

being employed--reduce crime. 

Finally, Column 5 of Figure 1 contains Ehrlich's re-

ported resul ts from the appl ication of the model to the 

available data for FBI crime rates for the states in 1940, 

1950 and 1960. (Because of fluctuations in reporting act iv-

i ty among these years, Ehrl ich analyzes data for each year 

separately. ) 

lows: 

Ehrlich reports his own conclusions as fol-

Despite the shortcomings of the data and the crude 
estimates of some of the desired variables ••• the 
resul ts of the regression analysis lend credibil
ity to the basic hypotheses of the model. 25 

Ehrlich then goes on to list the "major consistent" findings 

as summarized in Column 5 of Figure 1. Ehrlich finds sup-

port for the deterrence variables conr.eptualized in his 

25. Ibid., p.544. 
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model. He also finds somewhat res't:ricted impacts associated 

with the illegal and legal income, variables (thl.s will be 

the subject of further. discussion below) and fintilly, Ehr

lich does not find the expected :lmpl!lcts from un;:,mployment 

and labor force participation. Besides these conclusions, 

which were explicit predictions derived from the model, Ehr-

lich also comments on numerous additional "environmental 

variables" that' were introduced in a more or less ad hoc 

fashion as statistical controls. 

Because Ehrlich's work has been influential in the de-

velopment of subsequent research using the economic model, 

it has been subject to detailed methodological review by 

other econometricians. Vandaele, for example, has published 

a reanalysis of Ehrlich's work that discusses both his em

pirical specification and errors in reporting data. Having 

corrected the errors, Vandaele reaches the following conclu-

sion: 

lt appears, therefore, that with the available 
data and within the present model, the negative 
relat,ionship between the crime rate and tr proba
bility of imprisonment and between ~%e crime rate 
and the time served is not spurious. 

In the following discussion, we comment on aspects of 

Ehrlich's work that are relevant to the concerns of this 

review and which apply to other aggregate-level research as 

well. Readers interested in detailed methodological 

26. Walter vandaele, "Participation in Illegitimate Activi
ties: Ehrlich ReviSited," in Blumstein, Cohen and Nagin 
(eds.), Deterrence and Incapacitation, p.281. 
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commentaries are referred to Vandaele and Hanski .27 Ehrlich 

has also been an importllnt figure in a revived debate on 

capital punishment' s effects on homicide rates. 

instance, Klein ~ al., and MCGahey.28 

See, for 

The central problem for Ehrlich' s and other aggregate-

level crime research is bridging the gap between the avail-

able aggregate-level data and the focus of theoretical in-

terest on individual behavior. In discussing the transla-

tion between his individual-level "behavioral function" and 

the "aggregate function" that he introduces in order to use 

state-wide data, Ehrlich comments: 

If all individuals were identical, the behavioral 
function [described below], except for change in 
scale, could also be regarded as an aggregate sup
ply function in a given period of time. In gener
aI, however, none of the variables entering [i tl 
is a unique quantity, since people differ in their 
legitimate and illegitimate earnings opportunities 
and hence in their opportunity costs 0~9imprison
ment (if punishment assumes such form). 

The problem for Ehrlich is that he has no data to describe 

these differences. Accordingly, he is forced to translate 

his model from the individual to the aggregate level in a 

rigid and unconvincing way: 

27. Ibid. and Manski, "Prospects for Inference." 

28. Lawrence R. Klein, Brian Forst, and Victor Filatov, 
"The Deterrent Effect of Capital Punishment: An Assess
ment of the Estimates," in Blumstein, Cohen and Nagi~ 
(~ds.), Deterrence and IncBoacitation, p.336 and Rich
ard McGahey, "Dr. Ehrllch's Maglc Bullet: Economic The
ory, Economet.rics, and the Death Penal ty," Crime and 
Delinguency (October 1980):485-502. 

29. Ehrlich, "PartiCipation," p.534. 



335 

48 

••• the behavior implications derived [above] apply 
here for independent changes in the level of the 
entire distributions of these variables, or for 
changes in the mean variables within specific com
munities, holding a30 other parameters of the dis
tribution constant. 

What this signifies is that in place of observed values 

of individuals' prospects for illegal and legal income, pun

ishment, and so forth, which are critical to their decisions 

and which vary ',among individuals, Ehrlich mLJst substitute 

means or other averages describing, for example,the distri-

bution of income within entire states. The difficulty is 

not just quantitative, but also qualitative in character. 

It is not only the problem that the median income of a state 

is a pr,or measure of the income of a given potential offen

der residing in the state. Aggregate income measures also 

describe that offender's victims, and there are no empiri

cal data to diff~rentiate the income prospects of offenders 

from those of their victims. or of either from all othe-~. 

As was seen in Figure 1, Ehrlich uses the median family 

income in a state as his measure of illegal income pros-

pects. He justifies this choice as follows: 

Ke postulate that payoffs on such crime (e.g. ( 
property crimes, etc.) depend, primarily, on the 
level of transferrable assets in the cC).1lmuni ty, 
that is, on opportunities provided by potential 
victims of crime and to a much lesser extent on 
the offender's education and legltimate train
ing. 31 

Brief reflection on median income in a state as indicating 

the opportunities for illegal income illustrates the aggre-

30. Ibid. 

31. Ibid. 
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gate data problem. On the one hand, as Ehrlich suggests, it 

may be thllt a state with a high median income is one in 

which residents possess more "transferrable assets"--weal th 

in the hands of potential victims--and this may indicate 

greater opportunities for theft. On the other hand, a 

higher median family income may also reflect ~ lessened need 

to steal because of reduced poverty. Thus, a single aggre

gate measure is used as an indicator of several phenomena, 

including selected characteristics of the state's subpopula

tions (e.g., offenders, the poor). In the absence of dis-

tinct, independent measures of these phenomena, the meaning 

attributed to the aggregate measure becomes arbitrary. 

Orsagh and Witte comment on the point extensively: 

Because direct empirical measures of these income 
variables dQ not exist, an acceptable test of 
these two hypotheses [Le., that the propensity 
for crime should vary inversely with legitimate 
income prospects and directly with illegitimate 
income opportuni ties--ed.l i" not possible. In 
the literature, one does find a large number of 
studies that purport to test these hypothese'. 
However, the evidence found in these studies de
fies definitive interpretation because of the un
certain correspondence between the empirical mea
sure. act~'!zllY used and the measure that theory 
requlres. 

The authors go on to show that ~ capita income mea-

sures (and analogous measures such as Ehrlich's median in-

corne) have been utilized in six recent studies as proxies 

for legitimate income and, on the other hand, have been used 

in seven other studies (including the one reviewed here) as 

proxies for illegitimate income. The authors conclude: 

32. Orsagh and Witte, "Econor.lic Status and Crime," p.7. 
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Of course, control variables are used in the fore
going studies in an effort to force the measure to 
reflect either legitimate or illegitimate income, 
as the particular study requires; but unfortu
nately, the success of this endeavor cannot be 
scientifically demonstrated. One's interpretation 
of the 3 measure becomes largely a matter of 
belief. 3 

Similar problems are associated with proxies for legal 

income (indeed, as just pointed out, aggregate researchers 

use these indicators interchangeably). As ~een in Figure 1, 

Ehrlich's aggregate-level proxy for legal income opportuni

ties is income inequali ty. measured by the percent of all 

families in a state whose income falls below one-half the 

state's median income. The measure is of income inequality 

rather than absolute income. (In some states, families may 

be below half the state's median, even though their absolute 

income is higher than that of families falling above half 

the median in other states.) 

Though Ehrlich's empirical measure is of relative in

come inequality, his theoretical discussion does not include 

a "relative deprivation" hypothesis such as is commonly used 

by sOciologil:.ts and by a 'few economists.34 The choice of 

this particular measurement was again dictated by methodo

logical considerations, namely the need to avoid high cor

relations with other income measures introduced as indepen

dent variables into the model which would prevent Ehrlich 

from attributing variation in the model's dependent vari

ables to particular independent variables. 

33. Ibid. 

34. See, for example, Sheldon Danziger and David H. 
Wheeler, "The Economics of CrimE:: Punishment or Income 
Redistribution, Review of Social Economy 33 (Octob.!r 
1975):113. 
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The ambiguous role of Ehrlich' s key empirical indica

tors results from the use of aggregate data to explain indi

vidual behavior. Aggregation obscures subgroup and indivi

dual-level behavior and conditions. For example, though 

Ehrlich sees median income as reflecting the "level of 

transferrable assets in the comml'''!ity,· the only ·communi

ties" about which he has information are states. But a 

state is su:o:ely too expansive a region within which individ

uals frame their perceptions of criminal opportunity. 

Indeed, it is likely that the majority of offenders commit 

crimes within highly circumscribed areas within the communi

ties in which they reside, not even venturing across town, 

much less to other parts of the state. 

Again, since the median family income of a state also 

describes potential victims, variations in the measure may 

also reflect victims' abil i ty to purchase self-defense and 

perhaps their ability to live i~ relative isolation from the 

poor even within formal community boundaries. This inter

pretation would predict a negative relationship between 

median income level and crime: Ehrlich's interpretation pre

dicts a po~itive relationship. It is easy to suggest consi

derations that would lend other interpretations to a given 

aggregate-level measure. The point is that Ehrlich's elab

orate and rigorous individual-level model is applied to data 

which are not directly or unambiguously related to the is-

sues he claims to test. The theoretical model, when !lP-

plied, may thus generate inconsistent and ambiguous results. 
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2.3.2 Selected Findings from Other Empirical Work 

In addition to Ehrlich's work, other empirical studies 

have involved ingenious attempts to tease meaningful results 

from the inherent limitations of aggregate data. A few ex

amples of these approaches will be described. (The reader 

interested in a more detailed presentation of findings from 

research in the last five years is referred to the r.eview by 

Long and Witte. 35 ) 

In an often cited 1975 study, Phillips, V':ltey and Max

well specifically address the issue of the relative merits 

of unemployment rates as compared to labor force participa

tion rates as me<lsures of e~onomic opportunity and, there

fore, as pLedictors of crime. 36 'l'hey suggest that youth un

employment rates have less weight in explaining crime be

cause of the low labor force participation rates of youth. 

In turn, they suggest that "labor force participaton may be 

a crucial element" in explaining crime because participation 

rates capture long-term trends as opposed to cyclical, 

short-run fluctuations that are more likely to be reflected 

by unemployment rates. 

In relating labor-force characteristics to criminal be-

havior, they specify two alternative partitions. One parti

tioning divides the sample between those "in the labor 

force" and "out of the labor force." In this division, 

those not working but looking for work are inclUded as par-

35. Long and Witte, "Current Economic Trends." 

36. Llad phill ips, Harold L. Votey, Jr., and Darold Mal(
well, "Crime, Youth anr) the Labor Market," Journal of 
poll tical Econe>my 80 (May/June 19'12) :491. 
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ticipants ill the labor force. In the other partitioning I 

the split is between those "working" and "not working." 

When this is done, those looking for work but not working 

are placed on the "not working" side. The issue is impor-

tant because it is likely that labor force drop-outs--those 

not working and also not looking--are more likely to be in-

volved in crime. After 81"alyzing these alternatives, the 

authors conclude that the "labor force/not in the labor 

force" classification is the most relevant one for crime 

analysis. 

In their conclusion, Phillips ~ al. also make the 

strong claim that "changing labor market opportunities are 

sufficient to explain increasing crime rates for youth" for 

the united States during the years 1952-67. They base their 

conclusion on the idea that a decline in labor force parti-

cipation rates indicates individuals dropping out of the la

bor force and presumably entering into criminal activity. 

However, it cannot be inferred from their study whether 

rises in youth crime rates·tend to result from increases in 

activity levels of those already engaged in criminal be

havior, or whether individuals who formerly did not commit 

crimes begin to do so. In addition, their hypothesis does 

not address the observation that, for women, labor force 

participation and crime rates have both been rising. 37 

Leveson, dissenting from Phillips et al., questions the 

37. For evidence on this point; see Ann P. Bartel, "Women 
and Crime: An Economic Analysis," Economic Inquiry 17 
(January 1919): 29. 
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impact of labor force participation on crime.38 Leveson al

so examines the effects of youth unemployment on crime 

rl:ltes. Al though agreeing that youth unemployment has some 

significant influence all crime rates, Leveson claims that 

adult unemployment rates show no significant relationship to 

changes in crime rates. 

In Leveson's work, the use of many diverse factors in-

creases the difficulty of identifying distinct impacts of 

anyone factor such as drug addiction or youth unemploy

ment. These specifics do not appear easily separable from 

such general phenomena as urbanization, racial discrimina

tion and poverty. (Leveson's factors also are highly inter

correlated, creating further difficulties). He nonetheless 

claims that "the magnitude of the influences can often be 

determined within reasonable bounds."39 

Specifically, Leveson estimates that youth unemployment 

accounted for 25 to 30 percent of the change in crime rates 

from 1952 to 1963, and 30 to 40 percent of the changes from 

1963 to 1973. This estimate differs gr.eatly both from Phil

lips and Votey' s attribution of 98 percent of the rising 

trend in youth crime to youth labor force participation 

rates, and from Ehrlich's inability" to find any significant 

relation between youth unemployment or labor force partici-

pation rates and crime. Comparison of these three studies 

38. Irving Leveson, The Growth of Crime (Croton-on-Hudson: 
Hudson Institute, 1976). 

39. Ibid., p.VII-2. 
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again Ulustrates the difficulties in specifying empirical 

measures of theoretical variables and obtaining consistent, 

plausible results in the context of aggregate-level re-

search. 

Even a brief discussion of empirical research using ag

gregate data must mention Harvey Brenner's work. Among re

searchers examining the relationships between employment 

(and other economic factors) and crime, Brenner makes the 

strongest claims regarding the existence of significant, 

causal impacts of the functioning of the economy on crime. 

In a report to the Joint Economic Committee of Congress, 

Brenn~r holds that a 1.4 percent rise in unemployment during 

1970 was "directly responsible" for 7,660 state prison 

admissions and 1,740 homicides, in addition to "other social 

damage."40 Estimated losses to the economy from these two 

outcomes alone approach 644 million dollars. 

Brenner's aggregate-level research is oriented toward 

the epidemiology of such diverse phenomena as cardiovascular • 

disease, admissions to prisons and mental institutions and 

suicide rates. He has correlated these phenomena with a 

variety of economic indicators, and found that unemployment 

rates correlate most highly with the social problems. In 

his study for the Joint Economic Committee, Brenner tries 

"to translate the research findings on the pathological ef

fects of unemployment and other forms of economic distress 

40. M. Harvey Brenner, Estimating the Social Costs of ~ 
tional Economic Policy: Implications for Mental and 
Phys1cal Health and Criminal Aggression (Washington, 
D.C.: Joir,t EconoMic Committee, Congress of the United 
State~, Government printing Office, 1975). 
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into a form that would be useful for national economic 

policy decisions."41 For an index of crime, he uses prison 

admission rates. Correlating these rates with economic in

dicators, Brenner finds again that unemployment rates show 

the most significant associations. Through a time series 

analysis, he concludes that a one percent increase in unem

ployment sustained over six years would be associated with 

approximaLely 3,340 admissions to state prisons. 

A serious difficulty with Brenner's work is that it 

fails to specify a model which tests for the impact of unem

ployment while adequately controlling for a range of other, 

possibly confounding factors. These objections to Brenner's 

work are similar to issues raised in the discussion above of 

other aggregate research. 

Witte's study of the employment and crime experiences 

of a sample of North Carolina prison releasees provides a 

rare instance of implementation of the economic model of 

crime utilizing individual data. 42 Witte, building on the 

theoretical work of Block and Heineke as well as Becker and 

Ehrlich, finds some support for the deterrence elements of 

the economic model. 

Witte', data are taken from a study of the post-release 

activities of 641 men imprisoned in North Carolina in 1969 

41. Ibid. 

42. Ann Dryden Witte, "Estimating the Economic Model of 
Crime with Individual Data," The Quarterly Journal of 
Economics (February 1960): see also Ann Dryden Wltte, 
Work Release in North Carolina: An Evaluation of Its 
Post-Release Effects (Chapa1 Hlll, N.C.z Inst1tute for 
Re!learch ---rn-- 50(;la1 Scie'nce 1975). 
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or 1971. Criminal records are used as indicators of illegal 

activity (re-arrest during the post-r.elease period) and per

sonal interviews with releasees are used to obtain informa

tion on legal activities, including measures such as the 

number of months between release and a first job and hourly 

wage rates. The deterrence variables--certainty and sever

ity of punishment--are measured by calculating for each in

dividual separately his fraction of convictions to arrests 

(prior to the release period examined in the model) and his 

fraction of prior jailor prison sentences to convictions. 

Selected background and "taste variables," such as age at 

first arrest, age at release, race, drug or alcohol use, 

marital status, etc., are also included in the study. 

Witte finds that variables measuring the "expected" 

certainty and severity of punishment (the individual's 

conviction rate and imprisonment rate) are negatively 

associated with criminal activity "in a number of instances· 

and that the model specification utilized also suggests that 

certainty has a greater deterrent effect than severity of 

punishment. Witte notes that "the support we provide [for 

the deterrence model--ed.] is relatively weak."43 The 

statistical significance of a number of her independent 

variables is influenced by Witte's inclusion of the taste 

variables described above. Finally, as is true in many 

other studies, the results relating to labor market measures 

43. Ibid., p.79. 
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are sometimes incunsistent with expectations (a measure of 

expected unemployment is negatively associated with arrests) 

and in many other cases they are statistically insignificant 

although of the expected algebraic sign. 

An interesting feature of Witte's work, in accordance 

with Manski's suggestioTl!;, is the attempt to estimate separ

ate impacts of deterrence and labor market measures for sub

groups of prison releasees specializing in different types 

of crime. Impacts are estimated for those committing "con

sumption crimes" (e.g., assaults), serious and non-serious 

property crimes and a fourth category of "residual" offenses 

(e.g., obstructing justice). The seemingly curious use of 

the term "consumption" to reflect interpersonal crimes fol

lows the standard economic model discussed earlier. Income-

generating offenses represent "market" activities 1 non-in

corne-generating offenses thus become "non-market," "leisure" 

or "consumption" activities. Witte suggests that various el

ements of deterrence work differently for different types of 

crimes, sometimes in ways ,that seem paradoxical, given the 

economic model of crime: 

For individuals who specialize in consumption of
fenses, longer expected sentences appear to pro
vide the most effective deterrent, while for non
serious income offenders a higher probability of 
imprisonment seems most effective, and for indivi
duals who specialize in crimes other than consump
t ion or income offenses, the J)J:obabil i ty of con
viction seems most effective. 4 

Neither the deterrence nor legitimate income variables 

44. Ibid., p.76. 
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have the expected effect on the serious property offenders, 

a result which witte believes attributable to the prevblence 

of drug addicts among this group. Witte recommends that ad

ditional tests of the economic model be employed using inJi

vidual data, and suggests that these tests ·would be most 

beneficial if they dealt with groups less committed to crim

inal activity than former prison inmates. n45 

The above discussion of selected examples of econome

tric research concl udes the chapter t s consideration o! the 

economic model of crime. What emerges from this literature 

is conventional economics t continuing reliance on the as

sumptions of utility theory in framing predictions concern

ing both labor market and legal/illegal decisions. In spe

cific tests of the economic model, however, relatively few 

characteristics of the labor market are taken into account, 

and those that are derive almost exclusively from ind~vi

dualistic theory. In the following section, segmented labor 

market theories are discussed. These theories invoke an as

sortment of structural features of labor markets. Also, SLM 

theories' have implications for a theory of employment and 

crime, since SLM predicts a lack of impact of human capital 

on labor market success-in some job sectors. However, these 

implications have only been sketchily developed in the SLM 

literature. 

45. Ibid., p.B2. 
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2.4 ~mented Labor Markets and Crime 

Although both human capital and segmented labor market 

(SLM) theories range across a wide spectrum of topics in la

bor economics--including issues of youth unemployment, ef

fects of minimum wage legislation and racial discrimina

tion--it is in their differing accounts of poverty that the 

two positions most forcibly disagree. Human capital theory 

emphasizes the individual deficiencies of the poor, arguing 

that low levels of self-investment cause some labor market 

participants to be relatively unproductive and hence unat

tractive to employers. Segmented labor market theories, by 

contrast, see the economy as divided into two distinct 

markets: 

[The primary markp.tJ offers jobs which possess 
several of the following traits: high wages, good 
working conditions, employment stability and job 
security, equity and due process in the adminis
tration of work rules, and chances for advance
ment. The other, or secondary sector / has jobs 
which, relative to those in the primary sector, 
are decidedly less attractive. They tend to.in
volve low wages, poor working conditions, consid
erable variability in employment, harsh and arbi
trary discipline, and little opportunity to ad
vance. The poor are confined to the secondary la
bor market. 4l> 

Relying on the notion of a dual economy, or in some 

versions on a plurality of relatively distinct labor market 

segments and shelters, SLM theorists attempt to show that 

some groups of workers are more exposed than others to var-

ious structural and institutional barriers to full employ-

46. Michael J. Piore, "The Dual Labor Market: Theory and 
Implications,· in David Gordon, ed., Problems in Poli
tical Economy: An Urban Perspective (Lexlngton, Mass.: 
D.C. Heath, 1977): 94. 
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ment. Problems include racial discrimination, unequal re-

turns to education depending on race and sex, minimal im

pacts of training programs, and limited access to "internal" 

labor m3rkets provided by large firms and some labor 

unions. 47 

conventional economic theory attempts to deal with 

these problems by reference to "imperfections" in labor mar

kets which should work out over time given the pressures of 

competition. But segmented labor market theorists would 

agree with Thurow, who notes: 

An observer of the economic g.Jme should be ex
tremely reluctant to label anything that has 
existed for long periods of time a "market imper
fection." If the phenomenon has survived, the 
chances are high that it is an integral part of 
the game and not a market imperfection. Or at 
least, this possibility should be seriously inves
tigated and each of the deviant observations 
should be examined to see if they can be explained 
in some consistent manner that does not rely on ex 
post ad hoc market imperfections. 48 --

Although SLM theories share a structural emphasis, as 

well as an interest in the problems of poverty and discrim

ination, they differ in the structural characterization of 

the (~conomy. One ch~racterization of worker behavior that 

47. "Internal labor market" refers to the' range of intra
firm advancement opportunities in which competition for 
better jobs is limited to those already hired. As 
such, the internal labor market is one of a number of 
"shelters" enjoyed by primary workers. See Marcia K. 
Freedman, Labor Markets: Segments and Shelters (Mont
clair, N.J.: Allanheld, Osmun & Co. 1976) and also 
Peter B. Doeringer and Michael J. Piore, Internal Labor 
Markets and Manpower Analysis (Lexington, Mass.: D.C. 
Heath, 1971). 

48. Le s t e r Th u row , .:::G:.:;:ec;:n:.:e~rc.!:a:,;t;.::i",npg1.--iI;.:n:.:e":,g,,,u:::a?:,l::..;l~' t":Y",:;.".,..".M",e:.;c;:h~aOin,=,,l:.;' s~m~s::7.:,o;:.::f 
"Dc:i,,:s'it;:r:-=i,-,b~ui;.;t;.;l..,' o;:!n~",~",' '.!.,I --,t:!h",e=--,U~.:.!S~~.,---,E~c::.:o::.:n",o::.:m=y ( New Yor k : Bas i c 
Books, 1975):55. 
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is of special use fo~ unde~standing employment and crime is

sues has been provided by Ha~rison. As shown in the diagram 

in Figure 2 below, Ha~rison locates property-oriented street 

crime as one of • four kinds of labo~-time-consuming and re

ml.lne~ative activities in u~ban economies which display re-

markably similar characteristics."49 Individuals move 

among va~ious activities in the economic "periphery" with 

relative ease and frequency, while mobility into the primary 

labor ma~ket--the economic "core"--is severely constrained. 

Rather than distinct groups of c~iminals, secondary workers, 

welfare recipients, and "hustlers," Harrison suggests that 

indiviquals combine various income strategies to fulfill 

total income requirements. 

FIGURE 2 

The Structure of Urban Labor Markets 

49. Bennett Harrison, "Employment, Unemployment and Struc
ture of the Urban ~abor Market," IlJhart',n Quarterly 
(Spring 1972). 
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Harrison and other SLH theorists have also undertaken 

research which challenges the human capital interpretation 

of the labor market experiences of blacks. Harrison's study 

of education and training payoffs for blacks and whites in 

urban areas concludes that' 

••• nonwhites living in the nation's largest metro
politan areas have not received returns--measured 
in earnings or probabilities of unemployment--com
mensurate with their acquired stocks of human cap
ital, eSb'E'cialJ.Y when compared with whites living 
in the same parts of the city. These returns are 
particularly low--and in the case of reduced job
lessness6 virtually non-existent--in the urban 
ghetto. S 

Other researchers also find that human capital theory 

does not adequately account for urban labor market experi

ence; these researchers all adopt some form of the segmented 

labor markEl'C approach .51 Recent work on youth unemployment 

suggests a heavy concentration of problems among unemployed 

and discouraged young black males in urban areas. This lit

erature reflects the debate as to whether individual human 

capital deficiencies or structural labor market issues ac-

count for high levels of minority youth unemployment. Feld-

stein and Ellwood, for example, link chronic youth unemploy

ment to the "relatively little schooling" of some youthS, 

while Clark and Summers attribute milch of the problem to 

50. Bennett Harrison, Education, Training, and the Urban 
Gh~tto (Baltimore: The Johns Hopkins University Press, 197m 208. 

51. Work illustrating the SLM approach includes David M. 
Gordon, "Class, Productivity, and the Ghetto" (Ph.D. 
dissertation, Harvard University, 1971) and Barry Blue
stone, "The Triparti~e Economy: Labor Markets and the 
Working Poor," Poverty and Human Resources (July/August 
1970)1 and the references c1ted 1n nore-47 above. 
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"Bhortages of 'acceptable jobs,-52 Freeman, in his review of 

youth unemployment issues, tentatively supports the struc

tural concl us ions, and beg ins to buil.d a foundl! don for at 

least some speculation about relationships between unemploy

ment and crime. 53 

In general, research on youth unemployment suggests 

that many young workers are given access to job ladders in 

firms or trades through family and friends; these informal 

networks transmit attitudes, expectations, and labor market 

information. Economically successful families have more ex-

tensive and better connected networks, more resources to in

vest in their children, more access to and influence over 

other agencies of social control, (e.g., the schools) and 

finally, more direct control over their children's behavior 

(see Chapter Three). Economically deprived families are 

less connected and have less to invest in their children. 

Given additional impediments to employment which arise from 

persistent racial discrimination, children and young adults 

in poor minority families are, in effect, structurally 

blocked from labor mark~t success and simultaneously exposed 

to greater risk of criminal involvement. 

52. Martin Feldstein and David Ellwood, "Teenage Unemploy
ment: What is the Problem?" Working Paper No.274 (Cam
bridge: National Bureau of Economic Research, August 
1978): 57; Kim B. Clark and Lawrence H. Summers, "The 
Dynamics of Youth Unemployment" Workir.g Paper No.393 
(Cambridge: National Bureau of Economic Research, Sep
tember 1979, abstract). 

53. Richard Freeman, ·Why Is There a Youth Labor Market 
Problem?", Chapter One in Bernard E. Anderson and Isa
bel V. Sawhill, eds., Youth Employment and Public Po1-
2~ (Englewc'od Cliffs, N.J.: Prentice-Hall, 1980): 6, 
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Bowen and Finegan report that labor force participation 

of males 14 to 17 years of age enrolled in school in urban 

areas in 1960 is positively related to income of other fam

ily members for a sample of families whose total income ran

ges between $4,000 and $11,000. Their explanation is that 

youngsters in higher income families have a comparative ad-

vantage in finding part-time jobs: "Parents are more fre-

quently able to help, mainly as a result of their business 

and social contacts."54 In another study, Robert Lerman 

finds that children of white collar workers have signifi

cantly higher rates of employment as compared to children of 

blue collar workers. 55 Finally, Albert Rees and \'!ayne t;ray 

also attempt to test the hypothesis that parental contacts 

assist youth in finding jobs. Although their results show 

no significant effects of parental characteristics on youth 

employment, they do find an impact of siblings' employment, 

again suggesting a family influence. 56 

Other studies relate non-economic variables to differ-

ences in behavior and labor market success. Osterman, for 

instance, relates labor market characteristics to age in 

studies of aggregate age-specific data and in exploratory, 

54. William G. Bowen and T. Aldrich Finegan, The Economics 
of Labor Force Participation (Princeton, N.J.: Prince
ton University Press, 1969). 

55. Robert Lerman, "Analysis of Youth Labor Force Partici
pation, School Activity and Employment Rate" (Unpub
lished Ph.D. dissertation, M.I.T., 1970). 

56. Albert Rees and Wayne Gray, "Family Effects of Youth 
Employment," National Bureau of Economic Research Con
ference on Youth Joblessness and Employment, May 1979. 
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qualitative research.57 He sees three distinct stages in 

youthful labor market experiences: moratorium, exploration, 

and settling down. The moratorium period, when youths are 

not interested in full-time, steady work, encompasses ages 

16 to 19; exploration, when some jobs are tried out, but not 

On a fully commit ted bas is, spans ages 20 to 24; and set

tling down beg ins at around age 25. Other studies suggest 

an impact from early labor market experience on subsequent 

experiences. Adams and Mangum inquire into the importance 

of unsatisfactory experiences at an early age in workers I 

subsequent labor market activity and success. 58 Using data 

from the National Longitudinal Surveys (which include 

workers experiencing short-run transitional problems) they 

find that: 

There appears to be little question that, on the 
average those having difficult labor market exper
iences as youths are the same individuals who have 
difficulties later on. While many unemployed 
youths successfully move into well-paying, perman
ent positions, many will not do so by the time 
they are in their mid-twenties and, as a5iesult, 
face a ~eal disadvantage as adult workers. 

Though other research is available that supports the 

range of findings outlined above, we have been unable to lo

cate econometric work that directly addresses the possible 

linkages between youth labor force experience and crim-

57. Paul Osterman, "The Structure of the Youth Labor Mar
ket," New York: Research Center for Economic Planning, 
March 1975. (Mimeo). 

58. Arvil V. Adams and Garth L. Mangum, The Lingering Cri
sis of Youth Unemployment (Kalamazoo, Mich.: The W. E. 
UPJohn Instltute for Employment Research, 1978). 

59. Ib:d., p.103. 
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inality. We have seen that the economic model, bolstered by 

human capital theory, accounts for employment and crime re

lationships through calculations of marg inal utility that 

weigh the monetary returns of legal versus illegal options. 

SLM theories, although they emphasize the role of insti tu

tional and organizational features of the economy, would 

probably concur with the notion of a predominantly economic 

motivation. The difference between the two positions is in 

their accounts of obstacles prllventing economic success, 

not in the primacy of the economic goal itself. 

In summary, conventional economic analysis and SLM 

theories offer different interpretations for the relation

ships between human capi tal, employment opportunities, and 

crime. Human capital theory empha& $ the "return on in-

vestment" of education and training in the labor market; 

consequently, human capital and crime would tend to be in

versely related since increases in human capital would 

increase productivity and legal earnings opportunities. 

Segmented labor market theories, on the other hand, stress 

that variations in human capital do not automatically trans

late into labor market rewards; institutional factors playa 

more important role in determining labor force status. Edu

cation and training--if available for individuals in secon

dary labor markets--will not tend to result in increased em

ployment opportunities and earnings, ~ the relationships 

between human capi tal, employm"ent and crime are much less 

clear cut. Although SLM theories do not fully elaborate the 

linkages between employment and crime, they do provide a 
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rich description of labor market activities differentiated 

according to structural and institutional settings. In such 

a context, it can be seen that individuals may engage in 

crime not just because the competing economic rewards from 

legitmate employment are minimal, or even because op

portuni ties for economic and occupational advancement are 

limited, but in part because the array of secondary employ

ment roles available to them are themselves not distinc

tively different from "hustling" on the street or nego

tiating hostile welfare bureaucracies. 

2.5 Tentative Conclusions and Suggestions for Further 
Research 

From the literature reviewed above, it can be seen that 

agreement has yet to be reached both on the most appropriate 

economic perspective with which to study employment and 

crime and tbe most fruitful methodology to employ. SLM 

theories suggest the need to broaden the set of research 

questions to include structural factors and some methodo-

logists working within the framework of conventional eco

nomics call for pursuing research at the individual level. 

This section briefly discusses other suggestions for further 

employment and crime research. 

Aggregate measures used and subpopulations studied 

Since aggregate-level research remains a much less 

expensive and more generalized opportunity for studying em-

ployment and crime relationships, several improvements can 

be proposed. Aggregate-level analyses should incorporate 
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uni ts of analysis that are relatively homogeneous and mutu

ally comparable in terms apvroprhte to a given theoretical 

model. Thus, for example, only medium-sized cities were se

lected by Sjoquist in his test of an economic model. He 

eliminated cities adjacent to other urban Il.reas because of 

the possibility of ·spill-over effects."60 For different 

reasons, time-series analyses also ensure comparison of re-

latively homogeneous units since the same city (or other 

unit) is compared across different time periods. 

Individual-level research using broadly-defined samples 
of potential offenders 

The difficulties of interpreting aggregate-level re

sults, exemplified in the discussion above of Ehrlich's re

search, provide ample reasons for the use of individual-

level measures. Manski, in an article discussed above, also 

elaborates on the need for individual-level crime research • 

••• anyone can commit a crime. Hence, the ~elevant 
decision-making population for a study of criminal 
behavior should be the entire population of an 
area and not sOme II priori specified "criminal 
element."61 

In making this point, Manski is influenced by the problem of 

"truncated" sampling or s~lf-se1ection. Research using 

individual data on arrested or imprisoned groups is evident

ly confined to those who "decided" in some deg·ree in favor 

of one sort of option: the illegitimate one. 

60. David Lawrence Sjoquist, "property Crime and Economic 
Behavior," American Economic Review 63 (June 1973): 
439. 

61. Manski, "Prospects for Inference," p.406. 
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Manski's call for sampling from the Rentire population" 

is further supported by the fact that sampling of offenders 

invariably involves selection at varying distances from the 

behavior itself. For those doing crime, arrest is a proba

bilistic outcome, conditioned by numerous criminal justice 

and behavioral variables about which the analyst will 

usually have skimpy information. If arrested, then 

conviction and sentencing to imprisonment are subsequent 

joint outcomes representing only one of a complex, branching 

tree of possibilities. The shape of the "tree" is itself 

determined in part by the extent of aggregate crime. 

The offender's progress through different stages of the 

criminal justice system depends on interactions between 

characteristics of the system and of the offender. There

fore, any sampling of officially-defined offenders is con

taminated by many factors irrelevant to the determinants of 

the offender's "crime decision." 

Relating Crime Research to the Criminal Justice System 

So far, we have been concentrating on those methodolog

ical problems relating to the adequacy of the economic model 

as a theory of behavior--with emphasis on the behavior of 

individual offenders or potential offenders. But as discus

sed in the introduction to the chapter al1d beginning with 

Becker's initial formulation, the economic model has been 

eltplic.i \:.ly addressed to policy concerns as well as to ef

forts to build behavioral models. As a policy guide, the 

economic mod~l has questionable relevance to the administra

tion of criminal justice. For example, to see the "output" 
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of police and courts as chiefly apprehension and conviction 

is to overlook much of what police and courts actually do. 

The police "keep order" in poor communities; they respond in 

a large proportion of cases to calls not related to criminal 

offenses; and in general they serve as an agency of "last 

resort" for many poor people who cannot afford other social 

services. 

Similarly, although the popular image of court activity 

depicts a process which sends criminals off to prison, the 

underlying situation is much more varied and complex. Low 

rates of reporting of crime by citizens; low clearance rates 

by arrest; further weeding out of cases at initial charging 

and indictment; and disposition through plea and sentence 

bargaining suggest that very few crimes among a large esti

mated volume of felony crimes actually culminate in arrests, 

let alone prison sentences. For example, calculations based 

on data from Vera's recent study of the felony disposition 

process in New York City support the estimate that of 100 

felony offenses committed in New York City (only half of 

which are likely to be reported to the police), 2.7 lead to 

a jailor prison sentence of any kind, and only 0.3 lead to 

a felony sentenc~ of over one year. 62 

62. See Vera Institute of Justice, Felony Arrests: Their 
Prosecution and Disposition in New York city's Courts 
(New York: Longman, 19B1), pp. 1-3. If about one half 
of all felony crimes are reported, about one in five 
reports "cleared" by an arrest, then Vera's Figure 1 
(Ibid., p. 1) gives the resul ts described in the t~x t. 
As Vera points out, reporting of crimes and clearance 
by arrest vary considerably according to crime type and 
circumstance. 
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Thus, proposals in the economic model of crime for ·op

timal" policy designs must be reconsidered in light of the 

actual workings of the criminal justice system. For exam

ple, if the policy suggestion is that the proportion of fel

ony offenses leading to' imprisonment be doubled, it is not 

at all clear that such a policy could. be implemented. Re

search in criminal justice is beginning to suggest that the 

proportions of felony cases resulting in various disposi

tions (e.g., dismissals, convictions, incarcerations) may be 

fairly stable over time and across jurisdictions. If, on 

the other hand, the policy suggestion is that the actual 

number of people receiving felony imprisonment be doubled, 

costs involved in implementing that policy are likely to be 

immense. If we assume the relative stability of the distri

bution of dispositions, the only way to double the number of 

people sentenced to j ail or prison is to double the number 

of people handled by the system at each of its various pro

cessing points. 

Focusing on labor market realities 

Our earlier conceptual discussion of the economic model 

of crime suggests uncertainty over whether all crimes ~Iere 

to be considered as labor market activities. In Becker'S 

formulation, the time-allocation decision is made between 

legal and illegal activities, without referen~e to a cross

cutting division between income-generating and consumption 

activities. Ehrlich, in elabor.ating his model to incorpo

rate age-specific labor force participation rates, specu

lates that crimes against persons are to be viewed as time-
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intensive -consumption activities,· thus accounting for an 

observed negative impact of labor force participation on 

such crimes. Gillespie comments on Ehrlich's theoretical ar-

gument: 

••• if the labor force participation rate falls, 
more time is now available for consumption activi
ties--a scale effect. Further the fall in labor 
force participation may also be related to a fall 
in wage returns of legal activity--a substitution 
effect. Both effects will make crimes against 
persons more attractive. The scale effect re
leases time that may now be spent in part in such 
time-intensive consumption activities as rape, 
murder, and assault. The substitution effect also 
makes the consumption of market goods a relatively 
less attractive activity for contributing to util
ity because the lower wage rate will require a 
greater expenditure of working time to get market 
goods from which utility is derived. In compari
son, rape, murder and assault are activities which 
can provide a direct increase in63util j ty without 
any intermediate market activity. 

Though Gillespie characterizes Ehrlich's argument as 

one which is "theoretically consistent but otherwise strains 

one's creduli ty," the problem lies more in the ad hoc intro

duction of speculations concerning labor 'llarket activity and 

the personal impacts of unemployment. 64 If it is conceded 

for the moment that unemployment is a stressful condition 

that in all likelihood places the individual into contact 

with others similarly under stress, the relationship between 

declines in labor force participation and ,increases in per

sonal crimes does not appear at all forced. Indeed, though 

an inadvertent comic flavor attaches to the jargon-laden 

characterization of rape and murder as "time-intensive con-

63. Gillespie, "Economic Factors," p.36. 

64. Ibid. 
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Gumption activities ••• that provide a direct increase in 

utility without any intermediate market activity,· the nega

tive correlation between labor force participation and 

crimes against persons appears plausible. Nevertheless, the 

explanation of that correlation as a-product of the indivi

dual's utility-maximizing choices still strains credulity. 

It may be more understandable if this behavior is seen as 

particular outcomes within a range of activities engaged in 

by labor force drop-outs who are under stcess and who have 

-time on their hands.-65 (The discussion of street and 

peer-group subcul tures presented in Chapter Three is rele

vant to this issue.) 

The economic model of crime does not address labor mar-

ket realities in another important respect--the model is not 

conceptualized in a way to take into account the disparity 

between black and white labor force experiences and the in

teraction of this difference with the impact of criminal 

justice agencies. A rough estimate of male prisoners in 

state and federal institutions in 1976 shows 141,800 whites 

and 135,700 blacks. 66 If these white male prisoners were 

added to the count of the white unemployed in 1976, the re

suI ting unemployment rate for white males would only rise 

from 6.4 to 6.6 percent, a 4.1 percent relatl,'e increase. 

65. For a selection of papers on the topic of unemploy
ment's impact on health, see Louis A. Ferman and Jeanne 
P. Gordus, eds., Mental Health and the Economy (Kala
mazoo, Mich.: The w. E. upjohn Instltute for Emrloyment 
Research, 1979): passim. 

66. Telephone conversation with Thomas Pedesek, Nat.ional 
Prisoner Statistics Program, SI!ptember 1978. 
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If black male prisoners were added to their unemployment 

group, the black rate would rise from 12.7 to 14.7 percent, 

a 15.5 percent relative increase. 67 Black male unemployment 

rates may be further increased if accurate data could be ob-

tained on blacks detained or serving misdemeanor sentences 

in local jails; if undercounts of ghetto populations were 

corrected; and if the greater incidence of "subemployment" 

and labor force drop-out among blacks were taken into ac-

count. 

Officially, for every 5.5 blacks who were unemployed in 

1976, one was imprisoned; for whites, the ratio is 22.7 to 

one. These sharply different ratios suggest that black un

employment is much more sensitive than white unemployment to 

fluctuations in penal populations or other changes in crim

inal justice procedures. Penal practices thus contribute to 

obscuring the magnitude of the underlying unemployment prob

lems of the black population, even though existing figures 

reveal severe problems. The specific labor market difficul

ties of blacks and other disadvantaged groups ere also down

played when analysts employ overall unemployment rates in 

lieu of rates specific to the given sub-population; when 

discouraged and underemployed workers are ignored in conven-

tional statistics of unemployment; and when census techni

ques fail accurately to enun,erate inner-city residents. 

It is difficult to tell what effects more specific so-

chl indicators and improved measurement techniques would 

have on the strength of measures of association between ag-

67. The calculation assumes that all prisoners would be in 
the labor force and unemployed; important differences 
remain even if this assumption is relaxed. 
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rates of unemployment and underemployment and 

CurR~nt statistics probably underestimate the degree 

of association between labor market problems and crime to 

the extent that unrecorded variations in underemployment do 

correlate with crime but vary independently of unemployment 

rates. Global unemployment rates Are an inadequate proxy 

for unobserved under- and unemployment rates of specific 

sub-populations. Direct measures of the latter would almost 

certainly increase observed associations between • .memploy

ment and crime. When it is remembered that the labor force 

participation rate for black youth (the proportion of those 

working or actively seeking work) was below 40 percent in 

December 1979, the current emphasis on"changes in global un

employment (all those unemployed but actively seeking work) 

to account for crime in economic terms does not appear con

vincing. 

Policy Issues 

The discussion of the human capital and segmented labor 

market positions above reveals a fundamental difference in 

their respective conceptions of the structure and internal 

processes of the labor market. These differences, in turn, 

produce substantial differences in how the two schoolS of 

thought vi.ew t.he nature of the labor market alternatives 

available to individualS and how these alternatives are gen

erated. The conception of human capital theory is indivi

dualistic, focusing on individual actions of employers and 

workers within competitive market settings. It assume~ ~hat 

the range of market alternatives is rather equally distri-

92-332 0 - 81 - 24 
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buted ac~oss racial, ethnic and social strata. SLH theories 

emphasize the role of historical, institutional and Qrgani

zation,l features of the economic environment and lIuggest 

that these features of society serve to divide the labor 

market into segments each of whicil offers its members dif

ferent labor market alternatives. 

It is not the iJurpose of this review to voice an opin

ion concerning the relative explanatory power, cogency 0"(" 

realism of the two economic approaches. It is appropriatF., 

however, to point out the divergence in policy positions 

that are associated with these competing theoretical posi

=ions. In this context, a peculiar irony emerges. The hu

man capital conceptior/ emphasizes the notion that labor mar

ket rewards are apportioned on the basis of individual pro~ 

ductivities that in turn result from self-investments in 

schooling and training. Extended to include criminal op-

tions, this conception leads in principle to the relatively 

optimistic, pol! tically liberal notion that improved legal 

opportunities--embodied in 'added schooling and training that 

augment productivity--would reduce crime by increasing its 

·opportunity costs." Instead, the human capital conception 

is today associated with deterrence policies. The general 

notion of the role of incentives in influencing behavior is 

in practice transmuted into a policy emphasis on increased 

negative sanctions. (As will be seen in Chapter Four below, 

numerous manpower and training approaches have been devel

oped for ex-offender and delinquent grol.:?s that embody the 

assumptions of the human capital model. However, the indi-
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vidualized economic approach to crime has become linked with 

deterrence policy, not with raising the returns from legal 

labor market options.) 

On the other side of the debate among economists, the 

SLM positions are concerned to account for the labor market 

failures of the poor ar,d to avoid a "blaming the victim" ap-

proach. The inadequate schooling, training and employment 

histories of poor, high crime groups are acknowledged but 

they are seen as an essential component of the structure of 

segmented labor markets. While this viewpoint certalnly 

avoids blaming the victim, the specific interventions that 

might increase opportunities and alleviate crime are politi

cally controversial. Such interventions might include: tar

geted tax credits; affirmative action laws and their strin

gent enforcement; the funding of urban development under 

neighborhood control; permanent public sector employment; 

subsidized on-the-job training in the private sector; minor-

ity contracting and employment guarantees; and full employ

ment monetary and fiscal policies. 

The apparent failure of many manpower programs for ex

offenders to reduce crime would be seen by SLM theorists as 

resulting from these programs' continuing emphasis on secon-

dary employment. Moreover, to provide other than secondary 

employment opportuni ties for significant numbers of ex-of-

fenders, without broacJ"r full employment efforts, would 

leapfrog many other disadvantaged groups in the economy. 66 

66. For a sustained discussion of the political implica
tions of limited economic growth, see Lester C. Thurow, 
The Zero-Sum Societ~: Distribution and the Possibili
ties for Ec'onomlc Char~~ (New York: Basic Books, 1980). 

,', 
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In t.he absence of broad structural economic change, near 

minimum wage employment will probably continue as the norm 

for any large-scale efforts directed at ex-offenders. Given 

these approaches, the SLM position predicts a continuing 

failure of these programs to substantially reduce crime. 

Are employment and crime policy al ternati ves as bleak 

as would appear to be the case from the foregoing? The 

answer may depend on considerations that go beyond the scope 

of the current debate betl-'een the human capital and SLM 

conceptions of the labor market. For example, Chapter Three 

discusses sociocultural factors that partly account for 

crime differentials not readily explained by exclusively 

economic considerations. Family socializatIon, schooling 

and the cultural institutions associated with different age 

grades and the process of maturation are among important, 

non-economic "third factors. n These f.actors will be consi

dered in the next chapter. 
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Chapter Three 

ANTHROPOLOGICAL AND SOCIULOGICAL PERSPECTIVES 
ON EMPLOYMENT AND CRIME RELATIONSHIPS 

3.1 Introduction 

The employment and crime literature reviewed so far has 

derived from competing perspectives within the disciplinary 

framework of economics. This chapter opens in Section 3.2 

with brief consideration of a number of inter-related, non-

economic institutional factors: characteristics of the fam-

ily, schooling, and behavioral and cultural patterns that 

relate to age (maturation). These institutional areas are 

of course complexly intertwined--both with one another and 

also within the over-all socioCUltural fabric itself. From 

a strictly methodological point of view, they might all be 

considered as "third factors" to be taken into account in an 

analysis of empirical data relating employment to crime. In 

such a role, they would se.:ve as antecedent or intervening 

variables that qualify inferences about employment and crime 

relationships and perhaps complicate empirical analysis. 

But besides introducing "third factors," the anthropo

logical and sociological literature also provides a new per

spective within which some a).ready familiar topics from 

Chapter Two can be reworked. For example, in Chapter Two 

segmented labor market (SLM) theories pointed to an inter

play among competing legitimate and illegitj~atu opportuni

ties from a strictly economic (labor market) point of view. 

In Section 3.3 of this chapter, the concept of blocked 
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legitimate opportunities as a causal factor in crime within 

structure of opportunity theory is considered, here from a 

sociological rather than ~n economic perspective. The SL~I 

approach to crime can be seen, in fact, as an economic ver

sion of structure of opportunity theory: blocked legitimate 

opportunities for success make illegitimate opportunities 

more attractive. As will be seen, however, the overlap is 

by no means total. The sociologic~l account goes on to pre-

diet different types of illegitimate responses depending on 

such structural circumstances in the local setting as the' 

integration of age groupings and of legitimate and illegiti

mate opportunity structures. These attributes of the local 

political and social structure go well beyond even the ex-

panded notion of labor markets introduced by the SUI theor

ists. 

Finally, Section 3.4 tak~s up selected subcultural is

sues, emphasizing the notion of oubcultures as adaptive over 

the long term when confronting significantly altered exter-

nal circumstances. This view of adaptive subcultures has 

emerged from a 1960's debate in which early, tentativl; for

mulations of a "culture of poverty· thesis appeared to sup

port a pessimistic, almost self-fulfilling prophecy of con

tinuing disadvantagement, in turn supporting politically 

conservative economic and social policies. At the core of 

the ·culture of poverty· thesis was the untested, and 

possibly untestable, inference that even if significant new 

opportuni ties were to arise in the contemporary situations 

in which the poor find themselves, they would not be able to 

take advantage of them because of subculturally-derived 

shortcomings. 
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The understanding that culture is adaptive does not 

ignore the possibility of cultural phenomena that may pose 

obstacles to the group, but focuses instead on the nature of 

the collective experience to which these phenomena are a 

response. Thus particular traits of a "poverty subculture" 

are not static, but are created and modified as the group 

adapts to 1 ts experience. Change the experience and the 

collective adaptations of the group would change--even 

though some trai ts would change faster than others. Thus, 

the understanding of culture as a product of adaptation 

lends support to economic and social policies that are de

signed to change collective experiences. It also requires 

that such policies be applied long enough for the cultural 

adaptations to take place. 

3.2 Sociological Research Yielding "Third Factors" 

Sociolog ical theory and empirical research have yielded a 

large and variegated body of findings and conceptual ap

proaches relevant to a study of employment and crime rela

tionships. Surveys of youth, research into determinants of 

school drop-out and delinquency, and analyses of official 

statistics that describe age-related patterns in criminal 

arrests are examplc.s of these approaches. In some cases, 

this sociological and criminological research also rests 

upon well-developed theoretical foundat.ions that are rele

vant to a review of employment and crime relationships, for 

example, the aflomie-struoture of opportunity pasi tion. In 

other cases--labelling theory, social control theory--rela

tively coherent theo1:etical posi tiolls have been developed, 
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but they are of only marginal relevance to this review. 

Finally, in some cases, such as the phenomenon of "aging 

out" of crime, theoretical work is relatively sparse. 

Faced with this diversity of positions, we have chosen 

to highlight three "third factors· that appear to mediate 

employment and crime relationships. The factors selected-

family, education and age--were chosen, in part, because 

they are alluded to often in various explanations of the 

differential impacts of employment programs on criminality. 

It is argued, for example, that employment programs have 

more impact on older, better educated clients, or on those 

with stronger family ties. 

The Significance of such "third factors· as family, ed

ucation and age is that at times they can be seen as acting 

independently on both employment and criminality. For exam

ple, developing conjugal family ties might influence a youth 

to forsake criminal activities for steady employment. Such 

a change in social status and experience could result in a 

correlation between employment and reduced crime, but not as 

a direct impact of the one on the other. Early family so

cialization might be seen as encour~~ing employment and dis

couraging criminality. In other instances, however, "third 

factors· might be seen as impacting on social contexts that 

in turn encourage or impede criminality. Parental unemploy

ment, for example, might be seen as weakening parental au

thority and family resources, which in turn might translate 

into patterns of delinquency among youth in the family. 

Education, already discussed in Chapter Two in terms of 

its human capital impact on employment, is here considered 
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in terms of its direct impact on ~ criminality and labor 

market status. Much research suggests that success in 

school is negatively correlated with delinquency and posi

t ively correlated wi th labor market success 1 yet the role 

that educational institutions playas a "third factor," 

channeling individuals respectively into legitimate and il

legitimate paths, is not clearly delineated in the litera

ture. 

The last factor to be discussed--age--is generally re

cognized as having some relationship to both crime and em

ployment, but the relationship has not been accounted for 

theoretically. Property crime is committed disproportion

ately by youth. Many of those who become involved in crime 

in their adolescence seem to "mature out" of crime in their 

late teens and early twenties, forsaking criminal activities 

and turing to legitimate employment. Al though there are 

various explanations of this phenomenon--some based exclu

sively on the characteristics of different age groups, 

others pointing to age-graded opportunity structures---it 

seems clear that the process of "maturing out" is a major 

factor to be considered independently of other factors in 

e~ploring relationships between employment and crime. 

3.2.1 Family, Employment and Crime Relationships 

In the crime and especially juvenile delinquency liter

ature, family factors are accorded important causal status. 

In sociologically-based theories of delinquency, the family 

is considered to be central in delinquency .cormation and 
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future criminal behavior. Then we turn to economic behav-

ior, a different causal role for the family emerges. Most 

social scientists see the family within industrial society 

as an institution basically reacting to imperatives gen

erated by the economy. 1 Unemployment, for example, can 

create marital discord and family breakup. If, on the other 

hand, we were to think of family as a "third factor" compli

cating or elaborating relationships bew~en economic factors 

and crime, then the simplest assumption would be that family 

variables intervene between the two. In this view, employ

ment and labor market variables have their primary impacts 

on family factors (breakup, type of discipline) and these 

outcomes in turn act on criminality. Of course, these in-

terrelationships may be more complicated than first ap-

pears. Many causal sequences involving specific variables 

subsumed under each factor are theoretically possible, and 

not all of them may follow the assumed causal sequence from 

economy to family to criminality. In order to sort out 

these effects, we first consider the simpler relationsnips 

between family and crime, and between family and economic 

factors. 

Criminologists have identified many family variables 

thought to be related to crime. Following Rodman and Grams, 

we distinguish betweel" family structure vari'ables (such as 

family composition), and family interrelationship variables 

(such as marital or parent-child harmony), and discuss each 

1. For a recent, broad overview of social science inter
pretations of the family, see Christopher Lasch, Haven 
in a Heartless World: The Family Besieged. (New york: 
BasiC' Books, 1977). 
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type separately.2 A review of the criminological literature 

indicates that family factors have been related mostly to 

delinquency. Very few citations in this section will refer 

to the relationship between family variables and adult 

crime. Implicitly, then, sociologists view the family of 

childhood as indirectly causing adult crime through its role 

in delinquency formation. 

Among structural factors that have been related to de

linquency are broken homes, position in order of birth and 

family size. The greatest attention in the literature has 

been paid to the existence of br9ken homes in geographical 

areas with high crime rates. Willie found high correlations 

between economic status, broken home, and juvenile del in-

quency rates among white and non-white areas of Washington, 

D.C., but the large negative correlation between economic 

status and broken homes makes causality at the individual 

level unclear. 3 Schuessler and Slat!n found high correla

tions between divorce rates (among many other social and 

economic factors) and some property crime index rates. 4 By 

factor analy.sis, they subsumed this family variable within 

an anomie cluster. These and other ecological studies have 

2. Hyman Rodman and Paul Grams, "Juvenile Delinquency and 
the Family: A Review and Discussion,· in The President's 
Commission on Law Enforcement and Administration of Jus
tice, Task Force Report: Juvenile Delinguencl and Youth 
Cri~e (Washington, D.C.: Government Printlng Office, 
196'7) pp.188-221. 

3. Charles V. Willie, "The Relative Contribution of Family 
Status' and Economic Status to Juvenile Delinquency," 
Social Problems 14(1967):326-335. 

4. Karl Schuessler and Gerald Slatin, "Sources of Variation 
in U.S. City Crime, 1950 and 1960," Journal of Research 
in Crime and Delinguency (July 1964):127-148. 
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been criticized for their tendency to derive complicated 

theoretical constructs from available census data and for 

their improper inclusion of dependent variables (crime) 

within explanatory factors. 5 

Studies using data on individuals rather than on areas 

have found a relationship between broken homes and juvenile 

delinquency, but the theoretical significance of the rela-

tionship remains questionable. In an early review of the 

literature, Toby suggests that the effect of a broken home 

depends on the actual control a family exercises over its 

children. 6 A family normally has more control over preado

lescents than adolescents, and more control over girls than 

boys. Therefore, the effects of a broken home will be felt 

more -among pre-adolescents (with respect to property crime) 

and among girls (with respect to non-property crime). 

Among other family structure factors that have been re-

lated to delinquency are the child I s birth order position 

(middle children are more likely to become delinquent) Ifam

ily size (positively related to delinquency) 1 and maternal 

deprivation. Less research has been done on these factors, 

perhaps suggesting consensus among sociologists about their 

relative lack of causal significance. Rodman and Grams re-

5. See John Baldwin, "Social Area Analysis and Studies of 
Delinquency," Social Science Research 3 (1974): 151-168, 
J .A. Wilks, "Ecological Correlates of Crime and DIllin
quency" in the President's Commission on Law Enforc'ement 
and Administration of Justice, Task Force Report: Crime 
and Its Impact (Washington, D.C.: Government printing 
Office, 1967), pp.138-156. 

6. Jackson Toby, "The Differential Impact of Family Disor
ganization,· American Sociological Review 22(1957):505-
12. 
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view these studies and conclude that while the broken home 

is important, it is less significant as an explanation of 

delinquency than other indicators of family interrelation

ships. Before we discuss interrelationships, we will con

sider relationships between family structure and economic 

variables. 

It is commonly known that economic status affects fam

ily structure. It is generally believed that among those of 

lower socioeconomic status, there is a greater incidence of 

mari tal dissatisfaction and breakup.7 The operant economic 

variable might be low income, or the characteristics of low 

skill jobs, but in terms of crime causation, family struc-

tural factors such as broken homes are seen as reactions to 

economic causes. 8 It is also possible to conceive of family 

factors as having effects on future economic status, as in 

"vicious cycle" theories of poverty. As an example of fam

ily effects on economic behavior, we might mention Bullock's 

finding that youths in homes without fathers had less'knowl

edge of the labor market and that Chicanos in Los Angeles 

had greater access to factory jobs than blacks partly be

cause they were more likely to have fathers present in their 

7. See, for example, Lee Rainwater and William Yancey, The 
Moynihan Report and the Politics of Controversy (Cam
bridge, Mass.: The M.I.T. Press, 1967) concerning lower
class black family and disorganization. 

8. William Ryan, Blaming the Victim (New York: 
House, J971); see also, Elliot Liebow, Tally's 
A Study of Ne'fro Street Corner Hen (Boston: 
Brown and Co., 967). 

Random 
Corner: 
L1I:.tle, 
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households.9 Bullock dtd not consider whether these dif-

ferences in labor market behavior ul timately had an effect 

on criminal activity, but it would be reasonable to assume 

that this was the case. 

Rodman and Grams review a number of relationship vari

ables that have been found to be associated with delin

quency. Some studies have found marital discord and parent-

child disagreements to be related to pelinquency. Hirschi, 

on the other hand, finds few differences between delinquents 

and non-delinquents on these factors. 10 Some studies have 

found the type and consistency of discipline exercised by 

.parents related to delinquency, but there is much disagree

ment in the literature on this. Other studies have found a 

relationship between parental rejection and delinquency, but 

here again, Hirschi's study questions the relationship. 

'Finally, one tradition in crimin<:llogy, control theory, 

points to the family as the key institution in creating in

ternalized controls in individuals through the socialization 

process. Control theory has given more attention to inter

nalization of norms and to self-image as key variables, and 

has not dealt directly with the ways in ~Ihich the family 

goes about creating internalized norms in children. Thus, 

Hirschi argues that delinquents fail to internalize conven

tional group norms. His theory suggests, but does not di

rectly deal with, the failure of family socialization, by 

9. Paul Bullock, Aspiration vs. Opportunity: Careers in the 
Inner Citz (Ann Arbor: Inst1tute of Labor and Industr1al 
Relatl.ons', Univc.rsity of Michigan, 1973). 

10. Travis Hirschi, Causes of Delinquency (Berkeley: Univer
sity of California Press, 1969). 
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suggesting that delinquents are formed when parents fail to 

create conventional role models for children to follow. 11 

Failures at socialization might also be related to crime by 

impairing the future labor market or educational behavior of 

children. 

Turning now to the relationship between economic fac

tors, family socialization and crime, Kohn has shown that 

certain values that parents want their children to hold mir-

ror the parents' work conditions (not in a one-to-one ~or-

respondence but as a view of what people want and how they 

act).12 Working-class parents stress external conformity to 

norms (neatness, promptness, obedience to authority) while 

middle-class parents stress internalized control (self-di

rection, self-control). Bowles and Gintis theorize that 

these value patterns correspond to the types of behavior 

required by lower and higher positions in bureaucratic set-

tings. 13 Families, on this view, "reproduce" th~ class 

structure by the kinds of values they stress in their 

children's socializaton. Extending this to lower class 

socialization, we might assume that the lower class, exposed 

to ~ow paying, transient, insecure and often non-unionized 

jobs, would form a view of the world in which nothing good 

would be expected to last. Rainwater suggests this by re-

11. For a review of control theory, see Gwyn Nettler, Ex
plaining Crime (New York: Dorsey McGraw-Hill, 1972): 
Chapter 16. 

12. Melvin Kohn, Class and Conformity: A Study of Values. 
(Homewood, Ill.: Dorsey Press, 1969). 

13. Samuel Bowles and Herbert Gintis, Schooling in Capital
ist America (New York: Basic Books, 1976). 
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ferring to working-class socialization for the strategy of 

the good life, middle-class socialization for the strategy 

of career success, and lower-class social ization for the 

strategy of survival. 14 

The effects of family factors on crime and employment 

have been discussed from the vantage point of adolescent de

velopment. The adolescent has little control over the fam-

ily factors that may shape his future. However, these fac

tors recede in immediacy as the adolescent grows up and as a 

young adult beg~ns to establish his adult life pattern, in-

cluding the choice of whether or when to marry and have 

children. These choices, in turn, may affect and be af-

fected by criminal behavior. For example, the literature 

suggeE,ts that choosing a spouse, common-law wife or steady 

girlfriend precipitates leaving delinquent gangs around age 

17. 15 Among prisoners, having lived alone or having been 

divorced seems to be more common than among the general pop

ulation. Rand's study of habitual felons found that half of 

the sample had been married at one point in their life but 

only 14 percent were married during a three-year study 

period that centered on the period during which the offense 

was commited for which they were incarcerated. 16 

14. Lee Rainwater, Behind Ghetto Walls (Chicago: Aldine Pub
lishing Co., 1970). 

15. James F.. Short and Fred L. Strodtbeck, Group Processes 
and Gang Delinquency (Chicago: University of Chicago 
Press, 1974). 

16. Joan Petersilia, Peter Gr.eenwood and Marvin Lanvin, 
Criminal Careers of Habitual Felons (Santa Monica, Cal.: 
The Rand Corporation, 1977) 

---------------------------.------------------------------------------~ 
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It would be fair to conjecture that marriage and crime 

may not be compatible lifestyles. For example, Letkeman re

ports that career criminals tend to reject on-going rela

tionships because they do not fit in with their work condi

tions; but it should also be kept in mind that in specific 

circumstances either factor could feed back on the other. 17 

In a dissertation based on data from the Baltimore LIFE Pro-

ject, a program providing short-term stipends to prison re

leasees, Genevie analyzed in detail the relationship between 

family choice, work, and recidivism. 18 He found that re

leased prisoners involved in traditional family activities 

were more likely to engage in legitimate work, while those 

participating in the "street corner society" (for example; 

living al0l1e) were more likely to engage in activities typi-

cal of the "irregular economy." Participating in either of 

these economic systems, however, reduced the individual's 

chance of engaging in crime as measured by the frequency and 

severity of subsequent arrests. Neither living in a tradi

tional family setting nor living alone had direct effects on 

criminal activity. Rather, their effects were exerted indi-

rectly, mainly through the kinds of economic systems in 

which individuals were active. 

A review of crime studies using family variables leads 

us to conclude that family factors need to be taken into ac

count in research on the relationship between labor market 

17. Peter Letkemann, Crime as Work (Englewood Cliffs, NJ: 
Prentice-Hall, 1973). 

18. Louis E.. Genevie, "Common Law, Crime Severity After Re
leas" from Prison" (Ph.D. d:lssertion, City University of 
New York, 1978). 

92-332 0 - 83 - 25 
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factors and criminal activity. However, most studies suggest 

that family factors (specifically early family structure, 

socialization during adolescence and family choice during 

young adulthood) are likely to exert indirect effects on 

criminal activity through their direct effects on labor mar-

ket activities. 

3.2.2 Education, Employment and Crime Relationships 

In the juvenile delinquency literature, education is 

also considered potentially as related to crime as are fam-

ily factors. Similarly, education's effects are thought to 

be of less importance in explanations of adult crime. This 

section, therefore, deals mostly with the effect of educa-

tion on juvenile delinqency together with it .. possible di

rect and indirect effects on young adult crime. 19 

We begin this discussion by stating what amounts to a 

truism: doing well in school is negatively related to juven

ile delinquency.20 While sociologists would accept this as 

the starting point ?f a discussion, they would soon diverge 

on the question of what to make of it. Why do those who do 

19. In the sense that few adult institutional activities 
continue to revolve around education. In gross terms, 
educational attainment continues to be statistically 
associated with criminality. For example, 80 percent of 
prison inmates have less than a high school diploma 
(cited in Edwin Sutherland and Donald Cressey, 
Criminology (Philadelphia, Pa.: J. B. Lipincott Co., 
T974l. However, this statistical association, like 
those of other background factors, does not provide much 
explanation of the causal significance of education. 

20. See Hirschi, Causes of Delinque~. 
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not fare well in academic competition tend to engage in de

linquency? Does academic success directly avert delinquency 

or do they both resul t from the impact of other school or 

family factors? 

Sociologists see school as a multi-functional institu

tion. 21 Schools help select candidates for positions within 

the labor market, supposedly on the basis of academic per-

formance. Schools are also socializing institutions, in-

stilling the general values of the culture, much as the fam-

ily does. Finally, education may have some negative side 

effects in the sense of unforeseen, and potentially disrup-

tive, consequences of routine activitIes. In the latter 

case, our Interest is in the effect of schooling on prolong-

ing adolescence, although other negative side effects may be 

conceived. 

One interpretation of the consequences of academic 

failure for juvenile delinquency is that the latter may be a 

reaction to the strains of failing at an important, socially 

prescribed activity. Expressed in psychological terms, 

Cohen focuses on an assumed "reaction formation" in which 

failure is neutralized by upholding negative values. 22 Sub-

sequent research on delinquency has cast doubt on this in-

terpretation. For example, Elliott and Voss found few dif-

21. See Walter E. Shafer and Kenneth Polk, "Delinquency and 
the Schools" in The President I s Commission on Law En
forcement and Administration of Justice, Task Force Re
port: Juvenile Delinguency and Youth Crime (Washlngton, 
D.C.: Government printlng Offlce, 1967). 

22. Albert K. Cohen, Delinquent Boys (New York: The Free 
Press, 1961). 
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ferences in academic achievement between delinquents and 

non-delinquents. 23 Similarly, Hirschi failed to find a 

strain effect in examining the combined effect of aspira-

tions and achievement on delinquency. 

One effect of academic failure often ignored by delin

quency research is its role in reducing human capital. From 

the perspective of the economic model of crime, it seems 

more likely that school dropouts would engage in illegal 

activity because their low educational achievement supports 

expectations of low uarnings in legitimate labor market 

activities. 24 Alternatively, other studies suggest that 

school dropouts may face little or no penalty in finding 

secondary work. Such studies by economists are based, how-

ever, on aggregate data and adult crime. still other 

studies by sociologists, specifically of delinquency, sug

gest that it is questionable whether the human capital pro-

blems of dropouts cause delinquency. Elliott and Voss, for 

example, discovered that delinquents reduced their frequency 

of delinquent activities after dropping out of school. This 

does not, however, necessarily contradict a hypothesized re

lationship between education and crime. It may be that lack 

of educational achievement has its greatest human capital 

23. Delbert S. Elliott and Harwin L. Voss, Delinquency and 
Dropout (Toronto: D.C. Heath and Co., 19741. 

24. These positions were reviewed in Chapter Two, especially 
Section 2.2. See also Isaac Ehrlich, ·On the Relation 
Between Education and Crime," in Education, Income and 
Human Behavior, ed. J.F. Juster (Wash1ngton, D.C.: NBER 
and Carneg1e Commissjon on Higher Education, 1974). 
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effect on crime in late adolescence and early adulthood, 

which is when the problem of entry into the labor force 

begins to be seriously confronted. It is at this point that 

low educational achievement might tip the scales in favor of 

illegal activity. 

Some sociologists have considered the effect of school 

socialization in fostering delinquency. Elliott and Voss 

suggest that the c~mpeti tive and disciplinary features of 

school life create rebellious behavior that, for some, may 

be transformed into delinquency. Hirschi concurs that 

school socialization fails to encourage conventional 

behavior in some students, but. he absolves the schools by 

arguing that teachers and administrators are powerless to 

socialize unlesf; parents have instilled the proper 

orientation in their children. That is, commitments to 

are said to precede adolescent school conformity 

experience. Schools may be able only to reinforce such 

commitments if they are already present. 

In this context, it is useful to refer to Bowles and 

Gintis's contention that the schools support adult occupa-

tional stratification. In their view, school socialization 

mainly molds the young for the world of work. Middle-class 

schools reward creativity, independence, and other traits 

suitable for work at higher bureaucratic and organizational 

levels. Working-class schools reward obedience, dependabil

ity, and other traits that are more suitable for work in 

low-level clerical and factory jobs. For example, Bowles and 

Gintis show that grades are more related to teachers' 

ratings on the above traits than they are to objective indi-
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cators of competence. Their theory, however, does n')t ac-

count for the modest amount of intergenerational mobility in 

industrial societies. P,ow do some working-class children 

wind up in higher educational levels, despite the predomi

nantly opposite influences of their achool environments? 

Hirschi believes that school socialization fails lower

class youth, because schools reward bel. 'rioral traits that 

may contribute to unacceptable self-images for lower-class 

• adolescents. Given the early autonomy from family influ-

ences of lower-class children, submission to authority may 

not promise long-range payoffs. Working-class adolescents, 

on the other hand, may come to realize that the work worlds 

of family and friends do provide the promise of future bene

fits through sUbmission to school and family authority. If 

the psychic costs of submission for the working-class ado

lescent seem too great, he or she might decide to drop out 

of school and leave the family. But, as Osterman points 

out, even so, the working-class youth's labor market net

works will probably place him in a fairly prntected segment 

of the labor force. 25 Thus, it may be that dropout (as a 

protest against school-enforced traits of behavior that are 

in conflict with adolescents' own self-images) will be used 

less often by working-class than by lower-class adoles-

cents. And even when dropout does occur, its consequences 

for working-class students would be less serious than for 

lower-class students who lack the adult job networks to see 

them through the transition to adult work experience. 

25. Osterman, m:r.".:ture of the Youth Labor Market. 
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As another explanation of delinquency, some sociolo-

gists see schooling as an insulator of adolescents from the 

adult world. In this view, schools are a major part of a 

trend in industrial societies towards prolonged adoles-

cence. Proponents of this view point out that the function 

of schooling in delaying maturity runs counter to other 

trends in the culture (for example, trends toward earlier 

sexual relations and teenage commodity consumption.) 26 

Glaser considers this consequence of schooling as having 

negative side effects, with juvenile delinquency resulting 

from the fact that adolescents are cut off by schooling from 

adult contacts, especially in the adult work world. 27 Those 

who see schools as insulators favor cooperative education 

and career education programs, and call for greater efforts 

to place students in large-scale work organizations and to 

develop incentives for employers to include students in 

their organizations. It is argued that involvement with the 

adult world would cut down on delinquency by giving adoles

cents realistic ideas about work and by encouraging conform-

ity through development of relationships with adults. 

Emphasis on efforts to reduce the inSUlating role of 

schooling can lead to program suggestions. For example, 

many adolescents work part-time and pa:-t-year in secondary 

labor market jobs that provide little occupational advance-

26. James S. Coleman, "The School to Work Transition," The 
Teenage Unemployment Problem: What Are the Options? 
(Washington, D.C.: Government Printing Office, 1976). 

27. Daniel Glaser, "Economic and Sociocultural Variables Af
fecting Rates of youth Unemployment, Delinquency and 
Crime," Prepared for the Insti tute of Industrial Rela
tions, (-Los Angeles: UCLI" January 1978). 
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ment. Yet other findings suggest that a crucial link in the 

job experience chain is provided by what osterman terms 

"bridge employment." The part-school, part-work possibili

ties here corne before the stage of "bridge employment.· 

Nevertheless part-time • secondary" work experience, among 

lower-class adolescents, together with fortuitous adult con

tacts b family networks and ill school, may decrease deHn

quency and support con~itments to conventional behavior. 

In summary, we see family structure, family and school 

socL"lization, educational achievement, and sustained adult 

ccntacts as important "third factors" setting the stage for 

the work and crime experiences of "high risk" youth. We 

Suppose that these socializing factors can dampen delinquent 

behavior, and, in addition, exert a cumulative negative im

pact on subsequent adult crime. 

3.2.3 Age: "Maturing Out" of Crime 

Teenagers commit more than half of all property crime 

in the United States, even though they constitute only 

slightly over a third of the population. 28 The modal age 

for larceny arrests is 15, burglary 16 and robbery 19. 29 In 

contrast, labor market participation peaks much later. For 

male blacks in central cities, labor force partiCipation in

creases dramatically around age 19. Rate!> of unemployment 

28. See the U.S. Federal Bureau of Investigation's Uniform 
Crime Reports (Washington, D.C.l 1974). 

29. See David F. Greenberg, "Delinquency and the Age Struc
turE' of Society," Contemporary Crises (April 1977):189-
2231 also, Nettler, Explalnlng Crlme. 

~----------------------------------------------------------
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drop sharply for 20-year-olds.30 It is generally recog-

nized that many youth who become involved in crime in their 

adolescence gradually "mature out" of criminal activity into 

employment as they age. In some of the following litera-

ture, it has been hypothesized, in fact, that age itself is 

a significant factor in the movement from crime to employ

ment, as opposed to age being a summary variable, reflecting 

other things. 

The simplest explanations of the "maturing out" process 

view it as a fUnction of physical aging. In his review of 

maturation and recidivism findings, Thorsten Sellin refers 

to perhaps the earliest theory of "maturing out" of 
crime. 31 In 1833, Quetelet argued that ;-he penchant for 
crime peaked when physical development neared completion, 

around the age of 25, gl\.ing way to moral and intellectual 

growth. Crime ended with the beginning of the "enfeeblement 

of physical vitality and the passions," but this was also 

accompanied by a shIft in concerns and values that also 

acted to avert delinquency. Sellin also cites the Gluecks' 

theory holding that age is the only factor that emerges in 

the "reformative process" of dimil"lishing delinquency over 

time. No one cited by Selll) offers a fuller explanation of 

maturation than that of aging in itself. 

30. See U.S., Department of Labor, Bureau of Labor Statis
tics, Employment and Earnings Vol. 27, No.4, (Washing
ton, D.C.: Government Printing Office, April 1980), 
p.14. 

31. Thorsten Sellin, "Maturing ·Out of Crime: Recidivism and 
Maturation," National Probation and Parole Association 
~.1. IV, 3( 1958} :241-250. 
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Other .commentators, however, Bee the process liS more 

social than physical. David Matz~, for example, sees delin

quents as existing in a limbo between convention and crime, 

flirting with each, evading decision. 32 '"Maturing out" of 

crime is seen as a J;'esult of reductions in anxiety about 

masculinity and group membership. Matured -aspirants to 

manhood" are said to view d.!linquency as "kid stuff" and 

memberShip anxiety is said to be reduced as al ternative af

filiations, such as work and marriage, replace the adoles

cent peer gruup. 

Briar and Piliavin see de::.inquent acts as inspired by 

shor~-term, situaticnr"'y-induced desires for goods or repu

tation, r.ather tlian long-term role aspirations (subculture) 

. or frustrations (blocked opportunities) .33 Resistance to 

delinquent acts is seen as a function of a delinquent's re

lative ·commitments to conformity." The reduction in crim-

in.d activities among late adolescents and young adults is 

thought a result of work and marriage, both of which in-

r.rease "commitments to conformity." Employment has the 

added advantage of taking young men off the street and pro

viding them with income. 

William West views "maturing out" as a process of role 

transformation. 34 west finds that some yo:mg criminals de-

32. David Matza, Delinquency and Drift (New York: Wiley, 
1964). . 

33. Scott Briar and Irving piliavin, "Delinquency, Situa
tional Inducements and Commitments to Conformity,· So-
ci.a1 Relations 13 {Summer 196$):35-45. -

34. William West, ·Serious Thieves: Lower-Class Adolescent 
Males in Short-Term Occupations,· (Ph.D. ~Ussertation, 
Northwestern Univer~ity, 1974). 
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cided to go straight out of a simple desire to "settle 

down," having had enough of strange hours, violent escapades 

and nervous tension. The entry into adulthood is marked by 

increasing fear of the greater consequences of crime asso

ciated with adult status. Marriage and family life create 

roles that are incompat ible with a career in crime. The 

criminal lifestyle no longer seems "cool." Criminal sanc-

tions increase with age and honest work begins to pay better 

than crime as employment opportunities increase. Marriage 

and employment appear as substitute roles for the aging 

delinquent: they are agents of transformation. 

It is also possible to see "maturing out" as the pro

duct of economic and other structural factors. Glaser, for 

example, points to the problem created by a prolonged period 

of adolesc~nce and a highly pressured, consumer-oriented 

youth cultu~e.35 Others point to the impact of a juvenile 

justice system in which punishments for juvenile and adult 

crimes are not comparable. Still others emphasize age-

graded structures of opportunity for employment. 

3.2.4 A Model of "Maturing Out" of Crime 

Somewhat more speculatively, one conceptual model for 

relating criminal involvements and legitimate work to age is 

afforded by considering a hypoth",Lical cohort of "high risk" 

youth over a five-year period starting when the cohort is 

aged 16. The process can be conceived of as a series of 

branchings reflecting choices between legal and illegal com-

35. Glaser, "Variables Affecting Youth Unemployment." 
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mitments. Over time, paths along various branches might be 

characterized as careers or career segments pertaining to an 

individual or a group of individuals who share in the same 

pattern of legitimate and illegitimate involvements. 

Among the career segments that would be of interest to 

the study of employment and crime are those manifesting 

changes in the mixture of legal and illegal work. At the 

beginning of adulthood, some or even much criminality and 

very little work would be anticipated, because only limited 

employment is available to adolescents. 

Aggregate data on crime and work by age suggest an im

portant point relating to a career-segment model. At the 

individual level, criminal experience (including juvenile 

delinquencyi would precede work experience for most people. 

Thus, decisions to enter the labor force might not solely 

result from macroeconomic factors such as levels of unem

ployment in an area. Rather, previous criminal experiences 

during adolescence may also have work-averting effects. 

Crime, especially the returns from petty street crime, might 

condition expectations concerning the desirability of legi

timate employment or minimum earnings. Furthermore, early 

involvement with the criminal justice system may have nega

tive impact on future employment. Indirect evidence on this 

is supplied by Rand I s study of California prison inmates. 

Men with histories of early juvenile offenses were more 
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likely than those entering crime at later ages to define 

themselves as serious criminals and to cite "high living" as 

their reason for committing crime. 36 

We assume thot the age of transition from predominantly 

criminal to work involvements varies somewhat among indivi

duals. 37 Most delinquents appear to leave crime at the on-

set of young adulthood and assume conventional roles, al-

though the absence of long i tudinal data concerning employ-

ment and crime experience makes such assumptions difficult 

to prove. Others combine work and crime and then make the 

transi tion to conventionality in their nid-twenties. An 

even smaller number fi~ enter crime in early adul thood. 

Finally, some young offenders persist in crime past their 

mid-twenties, and begin to specialize in one or another 

criminal pursuit. An informal and tentative account of 

these different hypothetical career segments is offered be-

low. 

The first group, "reformed delinquents," is the least 

accessible to conventional research, since it tends to fall 

between most existing delinquency and adult crime research. 

Researchers on juvenile delinquency often do not follow sub

jects past the late teen years, while adult crime re-

36. Mark A. Peterson, Harriet Braiker Stambus and Suzanne 
M. Polick, Doing Crime: A Survey of California Prison 
Inmates (Santa Monica, Calif.: The Rand Corporation, 
1978). 

37. Peterson et al. found that 25 percent of prison inmates 
did not report juvenile criminality. These respondents 
were more likely to combine work and crime, >:ere less 
likely to define themselves as career criminals, and 
were more likely to ci te economic hardship as their rea
son for E·ngaging in crime. 
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searchers cannot say anything about delinquents who do not 

engage in adult crime. Delinquency theory suggests, how-

ever, that family, work and educational factors interplay in 

facilitating many delinquents' decisions to pursue conven

tional goals. A lengthy quote from Werthman's study of de

linquents' wmoral careers· illustrates the point: 

By viewing the "delinquent careerw as a more or 
less stable sequence of acts taken in risky social 
situations in order to claim an identity or define 
a self, often followed by changes in the rules and 
judgments that make up these situations, and fol
lowed again by new choices of the self in response 
to these changes, it is possible to see how a gang 
boy could arrive at the age of 18 or 21 \.0 find 
that his situation makes it costly, painful, or 
difficult for him to take the conventional job 
that he always expected to take, particularly if 
the boy has come to view the conventional world as 
a place full of the kinds of people who have la
beled him a "delinquent" ••• 

Once a gang boy gets beyond the age of 1 a, more
over, his situation changes rather dramatically. 
Whether he likes it or not, he now has a choice to 
make about what identity system to enter. He 
could get married, get a job, and assume the sta
tus of a full-fledged wadultl" he could decide to 
postpone this decision in legitimate ways such as 
joining the Army and going to school at night; or 
he could decide to remain for a few more years as 
an elder statesman on the streets, in which case 
he will continue to make use of the identity ma
terials available to youth. 

The decision he makes at this point in his career 
will depend in part on his situation. If he man
aged to graduate from high school, he may well de
cide to go on to college 1 but if he was expelled 
from high school, he may feel either bitter or re
luctant about going back to night school to get 
the high school degree. He knows that he has been 
administratively reborn in the eyes of the law, 
and thus the risks he takes by staying in the 
streets increase considerably since he now may be 
processed by the courts as an adult. On the other 



393 

106 

hand, if his status in the gang world is still 
high, he may not want to trade it right away for a 
low-paying, blue-collar job; and he knows he will 
be rejected by the Army if he has a jail record of 
any kind. 

In short, it is at this point in his career that 
the "opportunities" available to him will affect 
his behavior, his attitudes, and the decisions he 
makes about his life. If there are no legitimate 
options open to him, options that at best would 
not make him suffer a sudden decrease in status 
and at worst would allow him not to face his ulti
mately dismal status-fate as an adult, then he may 
well decide to stay on the streets, despi te the 
greater consequences involved in taking risks. He 
may adopt a "hustle," and he may also adopt a 
full-blown ideology along with it. Since he now 
views the conventional world as a place he is ex
pected to enter, he tends to develop a "position" 
on it. Jobs become "slaves;" going to school be
comes "serving time;" and in some cases the as
sumptions about marriage and getting a convention
al job are replaced by fantasies about the quick 
and big "score." These are no longer the "delin
quent boys" described by Cohen. They are the 
self-styled aristocrats described by Finestone and 
Sykes and Matza. They have an answer to every
thing, and they always "know the score." 

After a few years of this existence, these boys 
are really at the end of their "delinquent" 
careers. Some get jobs, some go to jail, some get 
killed, and some simply fade into an older under
ground of pool rooms and petty thefts. Most can
not avoid ending up with conventional jobs, how
ever, largely because the "illegitimate o~~ortuni
ties" available simply are not that good. 

38. Carl Werthman, "The Function of Social Defini tions in 
the Development of Delinquent Careers" in Juvenile De
linquency and Youth CJ:ime, p.170. 
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Using Werthman' s characterization and the idea of a 

career-segment model, a further task is to determine what 

predicts the "delayed transition" to conventional life that 

most young street criminals finally make by the mid-twen

ties. Who drops out and who stays criminally involved? 

Many factors appear to influence the timing of the 

transi tion from street crime into conventional roles. They 

can be discussed under two broad headings: opportunities 

and aspirations associated with criminal roles themselves 

and the impact of legitimate labor market opportunities and 

other sociocultural factors. 

With regard to criminal aspirations and opportunities, 

it is sometimes useful but practically difficult to distin

guish among those pertaining to addicts, serious property 

offenders and occasional property offenders. (Violent of-

fenders and other specialized types whose crimes are consi-

dered more as expressive "ends" in themselves than as eco-

nomic objectives are not encompassed by this discussion.) 

Addicts often commit crimes in the service of their addic-

tion, 8lthougl;1 the adaptability of addicts and the extent of 

their ability to sustain legitimate employment is often un

derrated. 39 Among non-addicts, serious property criminals 

are distinguished from occasional offenders in terms of a 

sustained aspiration to acquire and excel in criminal 

39. For a description of the motivations and activities of 
drug users, see Edward Preble and John J. Casey Jr. 
"Taking Care of Business--The Heroin User's Life on the 
Street" The International Journal of the Addictions 4 
(March 1969}: 1-24. 
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skills. Serious property offenders are more likely to have 

engaged in delinquency at an early age, to have been incar

ceratp.o as adolescents, and to cite "high living" as their 

most important motive for crime. But seriousness is mainly 

defined by the manifestation of "professional" attitudes 

toward crime, (i. e., they report monetary success and be

lieve in developing criminal skills).40 

Most serious property criminals, like occasional crimi-

nals, do not specialize in their criminal activities. The 

Rand Institute's findings and those from the President's 

Task Force Report on Science and Technology suggest few of

fenders specialize in anyone property crime: Peterson esti

mates that only 10 percent of the prison population can be 

considered to be criminal specialists. 41 

The definition of serious property criminals in terms 

of their aspirations towards "professional" criminal roles 

also should not lead to the conclusion that they necessarily 

derive substantial income from their activities. Although 

data are obviously not broken down by "professionalism," the 

40. We confine our discussion to property crimes. There is 
specialization in the sense that property criminals are 
more likely to be rearrested for property rather than 
personal offenses. On the other hand, there are few per
sonal offense specialists. 

41. The President's Commission on Law Enforcement and 
Administration of Justice, Task Force Report: Science 
and Technology (Washington, D.C.: Government printing 
Office, 1967)1 Peterson et al., Doing Crime. 

92-332 0 - 83 - 26 
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Uniform Crime Reports 42 estimate the average value of a 

robbery at $32. Glaser43 estimates the average value of a 

burglary at about $180. This is far less than the value es

timated for lucrative offenses such as criminal crafts 

(safe-cracking, etc.) or illicit enterprises (numbers), but 

these opportunities are limited to a very small segment of 

even serious property criminals. 

Thus, although serious property criminals are defined 

as those who have high criminal aspirations--at the outset 

of adulthood, they expect large gains from crime--the actual 

opportunities afforded in crime are such as to significantly 

restrict the degree of success actually experienced. As 

serious property offenders become older, crime opportunities 

dry up even more and the costs of continued crime also in-

crease. 

A brief sketch of the nature of criminal opportunities 

may clarify this. The literature (Letkemann, Klockars, 

Ianni) suggests that serious property criminals who operate 

on the street rank at the very bottom of the criminal hier

archy.44 Many well-paying crimes--those linked with white

collar roles--are not open to the lower class. 45 Lucrative 

42. FBI, Uniform Crime Reports. 

43. Daniel Glaser, Crime in Our Changin~ Society (New York: 
Holt, Rinehart and W~nston, 1978) p. 1. 

44. Letkemann, Crime as Work; Carl B. Klockars, The Profes
sional Fence (New York: The Free Press, 1974); Francis 
Ianni, Black Mafia: Ethnic Succession in Organized Crime 
(New York: Pocket BooRs, 1914). 

45. This is not only due to the absence of office skills, 
but also includes the inability to put on a "front,· a 
self ac~eptable to the victim. 
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illicit enterprises--drug wholesaling and distributing, num-

bers, etc.--are also out of the reach of older serious pro

perty criminals, since recruitment channels are restricted 

and most recruitment takes place during adolescence. Re-

cruitment into rewarding criminal enterprises hinges both on 

manifesting talent to those already involved and on personal 

contacts and kinship ties. The typical young serious pro

perty criminal is therefore likely to be as "occupationally 

disadvantaged" with respect to opportunities in illicit en-

terprises as he is with respect to legitimate enterprises. 

Another opportunity theoretically open to the young 

serious property criminal is in a higher criminal craft. 

These crafts are guild-lik'e. Like legitimate craft appren-

ticeships, criminal apprenticeships are made available to 

those selected (usually in prison) on the basis of personal 

qualities--seriousness, reliability, modesty. As in trade 

and craft unions, work shelters are created by regulating 

the number of openings for apprentices. 46 

Thus, serious property crime does flOt offer many entry-

level pos i tions lead ing to lucrative criminal acti v i ties. 

The serious property criminal's remaining E!'lenUe of upward 

mobil i ty lies in fencing. West relates that some of his 

subjects tried to set up their own fencing operatiofls, but 

they were only moderately successful. Lucrative fencing re

quires an initial investment of money to buy goods and to 

46. Ascriptive characteristics might also be important in 
selection. Letkemann suggests that most criminal crafts
men come from white, working-class backgrou"ds. 
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finance a legitimate -front." In addition, a mature appear

ance is helpful in presenting a legitimate "front.- So here 

again, a youthful serious property criminal finds restricted 

opportunities. 

One additional factor helps to bring about II realign

ment in favor of conventional values among most serious pro

perty criminals: the deterrent effects of the criminal jus

tice system. The omnipresence of street crime masks one of 

its realities: sooner or later almost everyone gets caught. 

There are, in this sense, no successful street crimi

nals. 47 ,48 ,49 Because of their relatively low position in 

criminal labor markets, serious property criminals obtain 

little protection from imprisonment and conviction. Over 

time, continuing criminal involvement tends to raise the 

cost in terms of punishment of each additional crime, thus 

making conventional prospects more attractive. 50 

While the structuring of criminal opportunities inevi

tably weeds out many aspiring serious property offenders, 

weeding out is also bolstered by the structuring of legiti

mate labor market opportunities and by the influence of an 

array of non-economic sociocultural factors (including those 

47. Various students of criminality make the same point. See 
Glaser, Crime in Society, Chapter 5. 

48. Peterson et al., Doing Crime. 

49. With reference to criminal craftsmen, see Letkeman, 
Crime as Work. 

50. West states lower-class people seem to be more suscept
ible to this effect. Among California prison inmates, 
blacks have lower crime inactivity rates, and get ar
rested more often than whites (Petersilia et al., Crim-
inal Careers). -- -- ----
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discussed elsewhere in this chapter). In the discussion in 

Chapter Two, some labor market factors that partly account 

for the role of legitimate opportunities in averting crime 

were described. While the position of "high risk" youth in 

the labor market is defined as precarious, it is neverthe

less expected that some persons in the secondary labor force 

do accumulate work skills, labor market information or in-

creased attractiveness for employers. Moreover, the mere 

fact of age may give young adults an advantage over adole-

scent job seekers. 

Thus, contemplating the "matu~ing out" process both in 

terms of the role of criminal opportunities and th .. labor 

market processes, the literature suggests that the ranks of 

serious property criminals and occasional offenders are 

thinned by the combined impacts of: 

--labor market experiences, even in the secondary 
labor market, which provide an accumulation of 
of skills ensuring easier job-getting; 

--family formation, which provides additional 
support for conventional roles and the rewards 
of a sustained family life that are more 
compatible with legitimate work involvements; 

--criminal experiences, which provide little 
financial gain, and criminal justice practices, 
which increase the marginal costs of crime. 

An important issue linking policy and research in

terests relates to the kinds of structural and motivational 

factors involved in different career segments with different 

mixes of jobs and crime. There may be structural differ-

ences between the labor market opportunities of people who 
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mix crime and ~mployment, and those of conventional work

ers. The opportunities of crimina!s who do not work differ 

from both groups. In addition, some current criminal jus

tice practices may sometimes conflict with employment policy 

goals by blocking legitimate opportunities in the name of 

punishment or deterrence. 

We need to know \1hen--and for whom--employment is most 

effective as an intervention strategy. Increased job oppor

tunities for youth might have a lagged rather than immediate 

effect on criminality as knowledge of real alternatives is 

expanded. It is possible that--with increased knowledge of 

factors that contribute to "maturing out" of crime--pro

cesses of disenchantment with crime and conventional skill 

accumulation can be accelerated. 
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3.3 Cloward and Ohlin: Structure of Opportunity 

In 1960, Richard Cloward and Lloyd Ohlin published ~

linquency and Opportunity, a work that inspired a consider

able range of anti-crime efforts during the war on poverty 

in the 1960's.51 In turn, Cloward and Ohlin were influenced 

in important ways by an earlier, seminal paper by Robert 

Merton entitled "Social Structure and Anomie." In introduc-

ing Cloward bnd Ohlin's ideas, it is useful for a moment to 

return to Merton's formulation. 52 

Merton's theory of anomie begins with the observation 

that the emphasis of American culture on the acquisition of 

material goods as symbols of success is pervasive--affecting 

people at all rungs of the socioeconomic ladder. When com

bined with other elements of American culture, especially 

its emphasis on democracy and the "rags to riches" myths, 

the success goal structures the expectations of the people 

and exerts sub~tantial stress on those lacking material sym

bols. Furthermore, while the culture defines certain means 

51. Richard A. Cloward and Lloyd Ohlin, Delinquency and Op
portunity: A Theory of Delinquent Gangs (New York: The 
Free Press, 1960). 

52. Robert K. Merton, Social Theory and Social Structl~, 
Rev. ed. (New York: The Free Press, 1968). 
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as legitimate for achieving success, it neverth2less accords 

disproportionate importance to the goal itself. Moreover, 

it is clear that legitimate means are less available and, 

even when used, are less effective for socially and econo

mically depressed segments of the population. 

Put slightly differently, legitimate oppo~tunities are 

themselves structured in ways that make them less accessible 

and less effective for such groups. Under these circum-

stances, the disproportionate emphasis on the success goal 

in the face of ineffective means proQuces considerable pres

sure for using alternative means to the goal. Thus, for ex

ample, when legitimate employment proves to be an ineffec

tive road to material success for specific segments of so

ciety, the groups so affected are likely to look for and 

create illegitimate means to attain that goal. In this con

text, high crime rates among disadvantaged groups of society 

are viewed as resulting both from lack of legitimate employ

ment anj educational opportunities (structurally limited ac

cess to means) and from the continued cultural pressures to 

achieve material success to which the disadvantaged, like 

all members of society, ne\'ertheless remain exposed. 

Merton's theory is thus congruent with more recently 

developed notions of segmented labor markets, adding syst.em

atic reference 1:0 the cultural context of an over-empha

sized, unive1:sal goal of material sUcce,o;s. The ·theory i~lso 

suggests some of t.he social and social-psychological P1:0-

cesses that describe how groups adapt their behavior, espe

cially income-gener.ating behavior, to the sociocultural con

ditions of anomie. 
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In developing their own position, Cloward and Ohlin in

tegrated Merton's theory of social structure and anomie with 

other sociological theory and research, especially that of 

Edwin Sutherland, tl") explore the ways in which collective 

responses to ~ are themselves shaped by social and cul-

tural forces operating at the neighborhood level. These 

forces structure the kinds of illegitimate opportunities 

that are prevalent in a neIghborhood and the extent to which 

these opportunities offer residents reasonable chances for 

achieving material success and establishing fairly stable 

and protected illegitimate careers. Thus, Cloward and Ohlin 

suggest that the availability and effectiveness of illegiti

mate opportunities, as well as legitimate opportunities, are 

a function of the local social structure. The key structur

al variables operating on the neighborhood level, accordi..iI 

to Cloward and Ohlin, are the extent to which legitimate and 

illegitimate networks are integrated at the neighborhood le

vel. Effective integration of both, opportunity and learning 

structures supports the emergence of rewarding and stable 

criminal careers. Where such forms of social organization 

are not present, illegal activity is more likely to take the 

form of violent group conflicts and withdrawal into the 

worlds of drug and alcohol abuse. 

The notion of different illegitimate opportunitity pat

terns has also been utilized to account for different crime 

patterns among adults. For example, Ianni emphasizes cul-

tural differences between groups in the readiness with which 
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they form Wnetworks A for illegitimate enterprises. 53 Be de-

scribes Italians as tlie prototype of network formation, 

based on kinship, and believes that Cuban groups have suc

cessfully followed their example; Puerto Ricans and blacks, 

on the other hand, have been much less successful at emula

ting Italian patterns, and have been more likely to form 

criminal networks based on street-gang and prison associa-

tions. 

In their discussion of opportunity structures, Cloward 

and Ohlin saw education as the primary avenue to legitimate 

career opportunities. Educational opportunities were con-

ceived of as the objective ability to afford education, tak

ing into account the opportunity costs of education to low

income families (e.g., the foregone wages of children who 

remain in school). 

In addressing the role of education, structure of op

portunity theory resembles economic, human capital ap-

proaches. Unl ike its conception in economic theory, how-

ever, a group's lack of human capital is seen as a socially 

structured condition, rather than a result of an indivi-

dual's unwise time investments. Cloward and Ohlin do not 

take into accour~ differences in academic ability that sub

sequently were made much of in the status attainment litera

ture. Structure of opportunity theory .easily accomodates 

itself to the view that wealth and other sources of privi-

lege are transmitted across generations and account for per

sisting inequality. 

53. Ianni, Black Mafia. 
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The discussion of labor market segments in Chapter Two 

can help flesh out notions of legitimate opportunity struc

tures found in tl work of Cloward and Ohlin, although their 

emphasis on local, neighborhood social structures has impor

tant reverse implications for labor market theory as well. 

In addition, their notion of illegitmate opportunity struc

tures adds a new perspective to the study of crime. Cloward 

and Ohlin were able to show that juvenile delinquency is not 

a homogeneous phenomenon. Membership in criminal gangs (as 

opposed to other types of gangs) functions as a type of em

ployment. Some members of criminal gangs act like appren

tices to trades within quasi-organized criminal enter

prises. These roles imitate some features of legitimate em

ployment, manifesting recruitment channels, career ladders, 

and competition for leadership positions. The concept 

of structured : legal opportunities suggests that in some 

s~ttings certain crime careers may be readily available, and 

may function as neighborhood alternative employment options, 

requiring discipline and "instrumental" behavior on a par 

with legitimate work roles. Even given the "apparent disre

gard delinquents sometimes exhibit for stolen objects," Clo

ward and Ohlin do not view delinquent theft as a purely ex

pressive activity, but rather as a means of learning crimi

nal skills, an instrumental activity even though the goods 

stolen during the activity may be unimportant. 54 Stealing 

beyond economic need constitutes "anticipatory socializa

tion" into crime. 

54. Cloward and Ohlin, Delinquency and Opportllnity, p.169. 
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It is evident that structure of opportunity theory di

verges from the strictly economic mechanisms of the seg

mented labor market approach, even though emphasis on the 

causal significance of blocked legitimate opportunity is the 

,lame. The theory, in fact, points out a variety of possible 

responses to blocked opportunity other than property crime-

fighting gangs turn to violence, "retreatist" gangs to 

drugs--as adaptations to the limitations on access to suc

cess through legitimate means. These limitations on success 

are themselves the products of structural differences among 

neighborhoods. 

For Cloward and Ohlin, delinquent subcultures--crim

inal, violent and retreatist gangs--represent specialized 

modes of adaptation to blocked opportunities. As the au-

lhors suggest: "Hard work, perseverance and honesty may 

lose their force as norms, when there are more persons cap

able of meeting those criteria than there are opportuni

ties. _55 They deny that delinquent subcul tures are primar

ily the product of either lower class culture, the stress of 

adolescence or the need for masculine identification. Even 

though Cloward and Ohlin emphasize the "subcultural" nature 

of deli.nquency, subcultures operate for them primarily as 

resources to facilitate adaptation to socioeconomic condi

tions, a point of view clearly echoed by some of the subcul

tural theorists reviewed in the following section. 

55. Ibid., p.20. 
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3.4 Subcultures, Employment and Crime 

A 1974 ethnographic study of a black ghetto community 

in San Francisco exemplifies the way in which ghetto subcul

ture can be conceived of as mediating employment and crime 

relationships: 

The ability to hold a full-time job (eight hours a 
day, five days a week, fiity weeks a yea) is com
pletely out of the range of experience of most of 
those who demanded work. Little or nothing in the 
subculture of Hunter's Point fosters a point of 
view which values hard work for a productive life
time to be followed by retirement. A combination 
of reality orientation and lack of achievement 
values does not permit the development of atti
tudes toward work common among middle-class Ameri
cans ••• To be able to "make it" while avoiding the 
"work game" is a strong, pervasive, and consistent 
goal in Hunter's point.~6 

Hippler contends that there are distinctive subcultural at

titudes towards work and hustling among the materially de-

prived. He speaks of a persistent "welfare culture" I pre-

sent-time orientation and res);,ect for the "mean" or "bad," 

aggressive male. 57 Given a subculture such as that des

cribed by Hippler, it is easy to see how persistent unem

ployment and crime could be viewed as joint manifestations 

of subcultural attitudes. Such a view in many ways exem-

plifies the much debated "culture of poverty" concept as 

first formulated by Oscar Lewis. 5B 

56. Arthur Hippler, Hunter's Point (New York: Basic Books, 
1974), pp.159-160. 

57. Ibid., p.160. 

5B. Oscar Lewis, Five Families: Mexican Case Studies in the 
Cu~ture of Poverty (New York: Basic Books, 1959)~ The 
Ch1ldren of Sanchez (New York: Random House, 1961); La 
Vlda: A Puerto Rlcan Family in the Culture of poverty 
(New York: Random House, 1966). 
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3.4.1 The "Culture of Poverty" Thesis 

Much of the acrimony in the "culture of poverty" 

debate appears to revolve around the supposed support afford

ed by that position to conservative social and political 

philosophies. A theoretical disagreement over the defini

tion of "culture" has complicated the debate. The central 

problem of definition has been the question of the relation 

of behavior, values and structure. Oscar Lewis' definition 

implies that the 'culture of poverty" is a self-perpetuating 

system of values. Later researchers have reacted against 

this definition by stressing the adaptive nature of poverty 

traits and insisting that the social structure which neces

sitates these adaptations be considered in the analysis of 

lower-class life. Some of the adaptationists have proposed 

that there exists a gulf between values and behavior in the 

lower-class: widespread patterns of behavior exist which 

nonetheless are not socially condoned within lower class 

neighborhoods and do not constitute cultural "designs for 

living" that hold the allegiance of the poor. Evidence of 

these phenomena can even be found in Lewis's own extensive 

ethnography. 

Even among later writings which stress the adaptive 

nature of poverty traits, however, there remains some dis-

agreement over the relEition of norms to behavior. Indivi-

dual writers and ethnographers bring different perspectives 

to this problem, some stressing ·value stretch,· some the 

variation in roles and lifestyles in the lower-class neigh

borhood, some -the differential psychological responses of 

individuals to the situation of poverty. 
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In the academic literature at the present time, there 

are few proponents of the view that cultural patterns asso

ciated with poverty in fact would persist over the long run 

without regard to changes in objective economic opportuni

ties and ueher conditions. On the other hand, it does re

main difficult to establish the nature of current agreement 

concerning whether certain shared perceptions, attitudes, 

values and norms of poverty groups make it difficult for 

them to take advantage of limited opportunities, even if it 

is also acknowledged that opportunities have been made 

available only in limited measure. 

Lewis's concept was that there is a stable and persis

tent way of life, passed down from generation to generation 

within poverty-level families (wherever they are encoun

tered). The "culture of poverty" sustains poverty through 

wasteful consumption habits, persistent unemployment and 

patterns of self-defeat. By the age of six, a poor child 

has fully assimilated a set of culturally patterned values 

and beliefs. Lewis himself admits that in many ways this 

culture of poverty also entails a "poverty of culture," that 

it is not--as cuI ture is generally defined to be--a posi

tive, constructiv"(> design for living. 59 He does, however, 

contend that various positive aspects do qualify the poverty 

lifestyle as a distinct cultural entity with a structure, 

rationale and system of defenses that enable the poor to 

~arry on. Given such a definition, employment and crime in

volvements among the poor emerge as symptoms or "expres

sions" of culture. 

59. Lewis, La Vida, p.lii. 
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Although he is the most often criticized, Lewis is not 

the only proponent of a distinctive, determining poverty 

culture. The political scientist Edward Banfield attri-

butes a pervasive present-time orientation to the poor. 60 

This trait can be used to explain a variety of work-related 

problems--absenteeism, tardiness--as well as impulse-related 

behavior, including qrime. Ghetto residents are said to 

have habits incompatible with legitimate, steady employ-

ment. They are found too accustomed to living off women on 

welfare and hustling to accept the dull routine of work. 

Wal ter Miller, in an often quoted paper, attributes a host 

of "focal concerns· to lower-class youth--trouble, tough-

ness, smartness (a kind of wiliness), excitement, fate, au-

tonomy--that have also b(;en interpreted as supporting il

legal or delinquent behavior. 61 The implications of such 

theories of poverty culture are that unemployment and crime 

are culturally engrained activities and that therefore at

tempts to improve the economic conditions of the poor must 

also address subcultural obstacles to enhanced economic op

portunities. 

3.4.2 The Adaptive Subcultural Model 

Those who argue against the culture of poverty thesis 

generally express the view that those traits that seem to 

make poverty an unchanging cUltural inherita.nce might better 

60. Edward Banfield, The Unheavenly City (Boston, Little, 
Brown and Co., 1970). 

61. Walter B. Miller, "Lower Class Culture as a Generating 
Milieu of Gang Delinquency,· Journal of Social Issue~ 14 
(1958): 5··19. 
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be viewed as continually renewed adaptations to the econo-

mic, social and political conditions experienced by poor 

people. This view sees the poor as exposed to the dominant 

culture and, in many ways, accepting its elements. However, 

in adapting to the oppressive conditions of ,poverty, poor 

people develop values, norms and behavior patterns that de-

viate from those of the dominant culture. The important 

consequence of the adaptive sUbculture model is that it 

links cultural elements to collective experience. In this 

interaction of culture and experience, the former can be ex-

pected to respond--possibly with some delay and unevenness 

--if the collective experience has changed. 

Many of those who argue against a rigid and determining 

culture of poverty--either by contending that lower-class 

subcul ture is an adaptation to economic conditions or that 

mainstream or middle-class' values are held simultaneously 

with alternative subculture values--do not deny that lower

class behavior manifests attributes very much like the be

havior described by Miller. The argument centers rather 

around the extent to which such attributes are the causes or 

effects of economic conditions1 in other words, the extent 

to which culture of poverty theory is a form of "blaming the 

victim."62 

Also at issue is the very meaning of "culture" and "sub

culture" in such a context. Charles Valentine speaks of an 

intellectual fad of attributing a culture or subculture to 

almost any social category--socioeconomic, ethnic, regional 

62. See William Ryan, Blaminq the victim (New York: Vintage 
Books, 1971). 

92-332 0 - 83 - 27 
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age, occupational, institutional and political.63 ThuG, 

there can be Irish, Southern, youth, professional, p,,-ieon 

and left-wing subcultures. Many substrata overlap, each is 

intrinsically part of the whole, a piece of the social 

order. Valentine argues, specifically against Lewis, that a 

low~r-class ·sub-society" may not constitute a distinct sub

culture with a shared way of life "because it does not em

body any design for living to· which people give sufficient 

allegiance or emotional investment to pass it on to their 

children. "64 Many of the characteristics cited by Lewis 

(persistent unemployment, crowded living conditions, low

status occupations) are conditions of poverty, rather than a 

"design for living." Valentine also suggests that ·class

bound behavior patterns" exist without distinctive values 

and in spite of parental efforts. 

Valentine argues that ·whatever is distinctive about 

lower-class life may be no more than a situational adapta

tion to the structural position of the bottom stratum in a 

highly stratified society. "65 He suggests that certain sub

cultural phenomena are better understood as symptoms of pov

erty rather than inculcated patterns of behavior. He calls 

for extensive ethnographic research to explore the conflic-

ting hypotheses of a "self-perpetuating subsociety and de-

fective unhealthy subculture" versus an "externally oppres-

63. Charles Valentine, Culture and Poverty (Chicago: Univer
sity of Chicago Press, 1968). 

64. Ibid., p.113. 

65. Ibid. 
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sed sUbsociety with an imposed, exploited subcul ture.· 66 He 

also ouggests a third hypothesis--"a heterogeneous society 

with variable, adaptive subcultures"--as a means of resolv-

ing the conflict, contending that major propositions of both 

versions might be simultaneously valid. 

Like Valentine, Lynn Curtis contends that subcultural 

traits develop as adaptations to both economic conditions 

and "institutional racism."67 Yet Curtis seems to shift 

the meaning of "adaptation" away from an economic perspec

tive, in which illegitmate activities arise in order to 

satisfy economic needs, toward a frustration-aggression con

ception, in which homicide, assault, rape and violence are 

seen as aggressive responses to the fi.'"ustrations of blocked 

opportunity. Like Curtis, Charles Silberman is also primar

ily concerned with Llack violent crime. 68 Both devote at

tention to specific elements of black culture--such as 

"playing the dozens" (a contest of wits staged among young 

males). Silberman argues against the "culture of poverty· 

position, disputing the proposition that the lower class 

exists because of its values, rather than its income, ech-

oing the leading spokesmen of culture as adaptation. 

Silberman, however, carries the argument a step fur-

ther. In a sense, he pits poverty culture against ethnic 

culture, offering a positive version of black culture--folk

lore, song, ritual--a history of cultural traditions devel-

66. Ibid., p.116. 

67. Lynn Curtis, Violence, Race and Culture (Lexington, 
Mass.: D.C. Heath and Co., 1975). 

68. Charles Silberman, Criminal Violence, Criminal Justice 
(New York: Random House, 1978). 
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oped as a means of channeling potential black rage. Silber

man presents black cul ture--e.g., blues, the "dozens, w the 

trickster role of Brer lRabbit--as a means of sublimating 

violence. 

Thus, whereas for Curtis and Rainwater the linguistic 

combat of the "dozens' or "joning" ~s seen as training for 

street corner life--an education in verbal one-upmanship, 

an integral part of a violent culture--for Silberman it is a 

way of channeling violence into acceptable cultural expres

sion, controlling the pent-up rage of the heritage of slav

ery. Unfortunately, according to Silberman, these cultural 

channels are breaking down: 

The process no longer works, black adolescents and 
young men have begun to act out the violence and 
aggression that, in the past, has been contained 
and sublimated into fantasy and myth. It is this 
shift from the mythic to the real--from toasting, 
signifying and playing the dozens to committing 
robbery, murder, rape and assault--that underlies 
the explosive increase in criminal violence on the 
part of black offenders. 69 

Both Curtis and Silberman refer to the impacts of some 

recent political activist groups as influences on and ele

ments of a less politicized general black culture. In Sil

berman's view, what Curtis would call contra-cultural val

ues, antagonistic to middle-class norms, are taking hold. 

This antagonistic relationship between middle-cIassand 

distinctively lower-class values was called into question in 

an early piece by Hyman Rodman challenging emerging theories 

of poverty subcu1ture. 70 Rodman's theory of ·va1ue stretch" 

69. Ibid., p.152. 

70. Hyman Rodman, "The Lower Class Value Stretch,· Social 
Fo~ 42 (December 1963): 21l5-15. 
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suggests that lower-class individuals share basically mid

dle-class values and norms, but are occasionally forced to 

stretch those values in order to accommodate the facts of 

lower-class existence. Thus, an alternative set of lower-

class values emerges as a means of dealing with the facts of 

persistent unemployment, poverty, and street violence. Al

though conflicting value systems are held simultaneously, 

middle-class norms dominate. Rodman's theory is basically 

another form of the adaptation argument: lower-class values 

emerge as an adaptation to recognized failure or inability 

to live up to shared middle-class norms. 

Silberm~n agrees with Rodman, but argues that, even so, 

something more remains, that those committed to criminal 

lifestyles--confirmed hustlers, pimps and con men--choose 

different ends as well as different means. In Silberman's 

version, "Lower-class life involves an almost unr-earable 

tension between the ideal and the reality--between the de

sired adherence to the norms of the larger society and the 

insistent demands of life on the streets."71 

A somewhat different adaptation approach to poverty cul

ture is represented by Eames and Goode's cross-cultural re

view of coping strategies of the urban poor.72 Although 

they object to Lewis' pejorative tone and use of the term 

"culture," Eames and Goode point to cross-cultural similar

ities among poverty groups in many nations, similarities in 

both occupational status and participation in illegitimate 

71. Silberman, Criminal Violence, p.ll6. 

72. Edwin Eames and Judith Goode, Urban Poverty in Cross
Cultural Perspective (New York: Free Press, 1973). 
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activities, as well as consumption, child-care and kinship 

patterns, chara~teristics not dissimilar to those portrayed 

by Lewis. They acknowledge that behavior that in a short

term view may be seen as ·coping, rationalizing and maximi

zing" might seem dysfunctional from a long-term perspec

tive. They insist, however, that such behavior is not un

changeable r but that new behavior is learned as status im

proves. Although Eames and Goode object to Lewis' attribu

tion of a crippling ideology to the poor, they find his de

finition of a variety of common coping responses extremely 

perceptive. A similarity of behavior is again confirmed. 

There seems to be some confusion over whether a body of 

consistent, similar traits among poverty groups does or does 

not constitute a ·subculture." Although some of the adapta

tion group argue against use of the term, there nevertheless 

seems to be consensus on the existence of common behavioral 

attributes to which t-he term is applied. Ethnographic re

search--participant observation studies in ghetto neighbor

hoods--helps flesh out the nature of these traits. 

3.3.3 Ethnographic Studies 

A. Versions tof Adaptation 

With the major exception of Oscar Lewis and the minor 

one of Arthur Hippler's work, previously discussed, most 

ethnographic studies of the urban poor share the adaptation 

approach to po~erty culture. They attempt, however, to ex

plain the nature of such adaptation in diverse ways. 
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Even Oscar Lewis, who started much of the culture of 

poverty debate by making a brief, tentative excursion into 

theory, was primarily a descriptive ethnographer and not a 

theoretician. It can be argued that his extensive ethno-

graphic accounts supporl: the adaptation view even though he 

postulated the existe'.ce of a self-perpetuating culture of 

poverty (references in note 58). 

In a study of residpnts of a black lower-class housing 

project, Lee Rainwater contends that ~outh in the ghetto are 

continually confronted with a world fraught with danger to 

which they adapt by developing defenses to danger and learn-

ing to exploi t and mani~ulate peers. Similarly, negative 

work habits--irresponsibility, lack of ambition, absentee-

ism--develop as normal responses, realistic and rational in 

the ghetto environment. Disinheritance from society--

bloc~ed economic opportunity--creates the need to develop a 

valid identity based on alternative values. Ra:enwater 

points out that the slave had only his individual identity, 

his "dramatic self," to use as currency. He argues that 

value in the ghetto develops around the expressive or dra-

matic, a world of action seeking and/or "soul." 

The dramatic self is, in one or anoth~r of its 
forms, the valid identity to be. achieved within 
the expressive style of life. It is a self mark
edly at variance with the official socialized self 
legitimated by the dominant sections of American 
society. Only when the dramatic self is turned 
into an occuPb~ional role ••• as among musicians or 
athlete~, does it earn credit with the middle 
class.-' 

For Rainwater, work is an "instrumental" rather than an 

expressive activity. Rainwater concedes that valid identi-

73. Rainwater, Behind Ghetto Walls, p.380. 
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ties are from time to time sought in "instrumental role per

formance," but argu~s that the expressive mode is far more 

prevalent. Expressive lifestyles are often at odds with 

work values, insofar as they support both drug and alcohol 

abuse as well as various "expressive" forms of criminal be-

havior. Even though Rainwater presents subculture as an 

adaptaUon to socioeconomic conditions, his £.'llphasis on the 

·expressive self" again raises the problem of the relation 

of behavior to values. Like Eames and Goode, he suggests 

that once values have been developed, they may delay adapta

tions to future changes in opportunity. 

Elliot Liebow sees subcultural elements of street-cor

ner life as a "phantom" or "shadow· system of values, deriv

ing from, but less weighty than, prevailing middle-class 

norms. 74 Liebow's view is an extension of <lodman' s "value 

stretch." He sees street-corner life as a special segment 

of lower-class life in general, a sanctuary for those who 

can no longer endure failure. It is not that Liebow rejects 

what Rainwater would term expressive behavior. He simply 

sees it as less substantive, less central. Comparable be

havior patterns across generations are not entirely the pro

duct of cultural transmission, but are also in part parallel 

responses of father and son to the same social milieu. 

Liebow explains away some traits called ·subcultural" 

by others. What looks like "present time orientation" to 

the outside observer is, according to Liebo~l, as much fu-

ture-oriented as middle-class behavior. The lower class, 

however, cannot defer gratification by investing for the fu-

74. Liebow, Tally's CorneE' 
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ture. The street-corner man must expend all his resources 

simply to maintain himself from moment to moment. Similar

ly, what might look like a group of idle street corner men 

to the outside observer, might actually include employed 

night workers, construction workers hindered by bad weather, 

the laid-off and physically or emotionally disabled. Most 

have not entirely rejected the work ethic. 

On the other hand, Liebow admits that "the don't-work 

and don' t-want-to-work" minority is especially significant 

because "they represent the strongest and cleanest expres

sion of those values and attitudes associated with making a 

living.,,75 Liebow acknowledges the low priority of work, 

the prevalence of voluntary quits, absenteeism and late-

ness. Such behavior, however, can be seen as normal re-

sponses to the structure of labor market opportunities, or 

--as others would put it--the availability of nothing but 

secondary employment. Liebow also suggests that persistent 

employee theft in such a group is almost part of the employ

ment structure, a form of supplementary income for low-pay

ing, tedious work, recognized and informally tolerated by 

the employer. A central solution then for Liebow would be 

the opportunity for more and better employment. Subcultural 

attributes are not viewed as either unchanging or resistant 

to change. Both Liebow and Rainwater are equnlly convinced 

by the adaptation model, but for Rainwater the existence of 

a distinctive ghetto subculture seems a much stronger re

ality, less a "shadow" system of values. 

75. Liebow, 1ally's Corner, p.34. 
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Extending Liebow, who attempts to explain apparent 

street corner idleness, Betty Lou Valentine contends that 

every phase of ghetto existence is "work"--from spending 

long hours at the welfare center to hustling a few extra 

dollars to make ends meet. 76 She argues that the general 

need to combine work, welfare and hustling is communally re

cognized and condoned as a means of subsistence. Welfare 

fraud and the buying and selling of "hot" goods are not only 

a common, but a necessary means of survival. Living full

time within the ghetto community, the Valentines found them

selves exposed to the same alienating institutional struc

ture--schools, welfare, fire departments, police, housing 

agencies, insurance companies--as their neighbors. In spite 

of their middle-class skills and style, they were no more 

able to cope with such institutions, to make the system 

work, than other ghetto residents. The inadequacy of em-

ployment and structurally induced institutional alienation 

contribute to the need for a multi-faceted support system-

for "hustling and other hard work.· This emphasis on the 

need for multiple sources of income presents ethnographic 

support for Bennett Harrison I s conception of urban labor 

markets. (See Chapter Two above.) Betty Lou Valentine ar

gues repeatedly against subcultural stereotypes and presents 

an insistent version of the adaptation model. 

B. Lifestyles 

WriterI:' on lifestyles within the ghetto have developed 

further the emphasis placed by Liebow and Betty Lou Valen

tine on variation within particular neighborhood settings. 

76. Betty Lou Valentine, Hustling and Other Hard Work: Life
styles in the Ghetto (New York: Free Press, 1978). 

" '. 
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Hannerz, for example, distinguishes between groups of main

streamers, street families, swingers and street-corner men 

wi thin a single ghetto neighborhood, each with its own de

gree of commitment to middle-class norms. 77 His mainstream-

ers tend to be commit ted to leg i timate employment, whereas 

street-corner men with no resources demonstrate more "ghet-

to-specific" behavior--e.g., public drinking, lack of a 

steady job and illegitimate means of income. He points out 

that these ghetto-specific behaviors are often denounced 

even within the ghetto community. 

Hannerz acknowledges that individuals can shift from 

one lifestyle to another in the course of a lifetime, seem

ing to support a theory of adaptation. Yet the variety of 

possible lifestyles within the community creates some ten-

sion between mainstream and ghetto-specific values. Hannerz 

does suggest that there are some elements of subcultural 

transmission through role modeling, which might sustain a 

"culture of poverty." Al though much prevalent behavior is 

condemned according to dominant values of the mainstream 

held within the lower class, the fact it is so often and so 

publicly performed suggests that it is condoned, at least in 

part, by t.hose who demonstrate ghetto-specific behavior. 

"Morality," Hannerz suggests, "is partially a matter of sta

tistics.,,78 Hannerz, like Liebow, sees the resolution of 

conflicting cultural values in an extension of Rodman's 

value stretch--an explanation of ways in which conflicting 

77. Vlf Hannerz, Soulside (New York: Columbia Vniversi ty 
Press, 1969). 

78. Ibid., p.188. 
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values can be held simultaneously. The major contribution 

of Hannerz's "soft culture concept," however, lies in the 

perception that the ghetto culture is not a uniform set of 

values but permits a range of lifestyle alternatives. Only 

ghetto-specific behavior accords with other definitions of 

poverty culture. 

In recent work, Elijah Anderson develops a similar kind 

of lifestyle analysis, specifically of a street corner 

drinking 'group.79 Even among a single stratum of Hannerz's 

typology--that 'of street-corner men, the most ghetto-speci

fic role--sub-hierarchies exist, again deriving from main-

stream values. Although "regulars," "wineheads, "and "hood-

lums" all drink on the corner, deference is paid to the re

gulars who value employment and take pride in having no cri

minal record. As in Hannerz's model, individuals can slip 

in and out of roles--a man Who loses his job may become a 

"winehead" (,,'ine is cheaper than whiskey) during his spell 

of unemployment. 

Even those who participate in illegitimate activities 

--the "hoodlums"--accept the values implicit in street cor

ner social ranking, yet because of that ranking, the "hood

lums" develop antithetical values. 

Though group members know who is working and who 
is not, a hoodl um does not broadcast his job be
cause the kind of work he usually can get, when 
compared with the "good jobs" of regulars, pays 
little, is hard and is considered demeaning, espe
cially by himself. Thus, the hoodlum has little 
incentive to be employed, let alone brag about it 

79. Elijah Anderson, A Place on the Corner (Chicago: Univer
sity of Chicago Press, 1978). 
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••• If they do have jobs, they tend not to empha
size them in the company of peers, or they talk 
about them negatively, speaking freely about how 
much they hate to work or hat.e their current 
jobs,SO 

Anderson takes issue with Rodman's theory of "value 

stretch," arguing that his street-corner men create their 

own particular standards of social conduct in which status is 

defined by social interaction and peer-group approval. As 

in Rainwater, individuals constantly challenge each other's 

"dramatic" self-presentation. EmploYment, however, plays a 

major role in the stratification of values and is a valued 

currency in the attempt to gain status among peers. 

Subcultures may vary according to a variety of other 

factors, including region, as well as class and ethnic 

group. Bernard Rosenberg, for example, argues that there are 

many distinct subcultures that vary from community to commu

nity--each with its OW.- particular response to the condition 

of poverty.S1 He contrasts Washington blacks, New York His

panics, and Chicago "Appalachian" whites--and finds that em-

ployment and crime activity varied from setting to setting. 

The Chicago whites had a great deal of job knowledge about 

potential factory jobs, but were also heavily involved with 

car theft and violence. The New York work experience in

volved strictly menial jobs and theft was frequently moti

vated by addiction. Rosenberg's focus on specific individ-

ual subcultures that mediate employment and crime is unique 

in its combination of regional socioeconomic and ethnic ele-

ments. 

SO. Ibid., p.154. 

S1. Bernard Rosenberg and Harry Silverstein, The varieties 
of Delinquent Expel'ience (New York: Wiley, 1961). 
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C. Crime Cultures 

Even more specialized are those ethnographic studies 

that deal specifically with various deviant or crime-commit

ting groups as distinct subgroups within ghetto neighbor

hoods. For those who have been channelled into full crimi-

nal careers, the issue of subcultural mediation--10wer-class 

culture as causal--is no longer central. They are what they 

have become. The focus has shifted to the distinctive value 

systems and behavior of deviant or criminal subcultures. 

In an early study, for example, Harold Finestone ex-

plored the world of the drug addict, or "cat": 

When asked for his reasons underlying the rejec
tion of work, the cat did not refer to the uncon
genial and relative~y unskilled and low paid 
jobs ••• available. He emphasized rather that the 
routine of a job and the demand that he should ap
ply himself continuously to his work tasks were 
the features that made work intolerable for him. 
The self restraint required by work was construed 
as an unwanted damper upon his love of spontane
ity.82 

Each "cat" has his own particular hustle--an~ nonvio-

lent means of support that does not inVOlve legitimate em-

ployment. Finestone's "cats" share the expressive values of 

Rainwater's lower-class culture as a whole. Here addict 

sub-culture apparently is a mediating factor. The unstruc

tured freedom of street-life is preferred over employment. 

Ed"Jard Preble I s study of addict behavior in some ways 

qualifies Finestone' s vision of this subculture. 83 Like 

Betty Lou Valentine's ghetto residents, Preble's addicts 

82. Harold Finestone, "Cats, Kicks and Color," Social Pro
blems 5 (1957), p.9. 

83. Preble and Casey, "Taking Care of Busi-ess." 
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work hard simply maintaining their habit, or, as Preble puts 

it, • taking care of bus iness.· Preble explodes the myth of 

a fully incapacitated addict paulation. Supporting a habit 

is seen as requiring energy, discipline and diligence, qual

ities not antithetical to those required by employers in 

fact. Preble points out that, in the 1940's, when the price 

of heroin was low, many addicts did work at full-time jobs, 

using income from employment -to maintain their habits. If 

current addict lifestyles are oriented more towards expres-

sive than instrumental values, as in Finestone's view, it 

does not appear to be because addiction itself is intrinsi

cally incapacitating. 

In another study of addict subcul ture--emphasizing a 

shared language, understandings and expectations--Michael 

Agar found that almost all of his addicts, stUdied in an in-

stitutional setting, were competent hustlers before they be

came street junkies. 84 Rather than being driven into hust

ling activity due to increased costs, they simply applied 

previously developed street skills to meet new needs. 

David Caplovitz presents a complementary finding in his 

study of addicts in treatment programs who held full-time 

jobs. 85 Most had become addicted after entering the labor 

force. Having established a pattern of employment, they re

mained employed, even though many supplemented their income 

with either outside crime or employee theft. Such studies 

of addict culture seem to qualify thb hypothesis that addic-

84. Michael Agar, Ripping and Running (New York: Seminar 
Press, 1973). 

85. David Caplovitz, Working Addicts (White Plains, N.Y.: 
M.E. Sharpe, Inc., 1976). 

" 
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tion in itself plays a primary role in mediating employment 

and crime behavior. Instead of presenting an image of ad

alcts as incapable ·of employment, driven to crime by their 

habit, these studies suggest that the cultural orientation 

of addicts is more important than addiction ~ se in deter

mining employment and crime roles. As Canlovitz suggests: 

'" it may well oe that drug addiction is the de
vastating social problem that it is not so much 
because of the debilitating effec.ts of drugs on 
the users but because so many of those who use 
drugs are otherwise socially handicapped by virtue 
of belonging to minority groups that suffer dis
crimination. 86 

Just as addict street culture can be considered a dis-

tinct pheonomenon, so can criminal lifestyles. Bruce Jack

son's In the Life demonstrates that those who are fully com

mitted to criminal activity do tend to have distinctly 

different values, seeing themselves as participants in a 

kind of club--"the life"--a club largely based on shared 

prison experience, separate and distinct from the straight 

world. 87 For Jackson's thieves, many of whom are white and 

a few of whom are middle-class, crime itself is the common 

cul tural element rather than race or socioeconomic status. 

Work is no longer a viable alternative to crime and the 

fast, exciting life of the criminal. 

Francis Ianni' s Black Mafia depicts successful pimps 

and hustlers as role models for neighborhood youngsters. 8S 

But rather than focusing on common cultural traits as causes 

86. Ibid., p.44. 

87. Bruce Jackson, In the Life: Versions of the Criminal Ex
perience (New York: Holt, Rinehart and Winston, 1972). 

88. Ianni, Black Mafia. 
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for criminal lifestyles, Ianni presents informal networks 

that develop for crime-business reasons. Ianni contends 

that organized crime has traditionally been a path of upward 

mobility for some within the various new ethnic groups in 

America. Movement upward through illegitimate'means becomes 

a way for some to move into legitimate enterprises. A 

clothing boutique can serve as a joint cover for a drug 

salesman and a pimp--a legitimate business investment with 

illegitimate funding. Similarly, a dry-cleaning store 

becomes the front for a fencing operation. 

At times, illeg i timate forms of employment, such as 

driving a gypsy cab, have connections with still shadier 

activities--car theft rings for stolen auto parts, phony in-

surance scams. At times, legitimate work can even be a. 

means of moving towards lucrative illegitimate opportuni

ties. A Cuban youth worked his way into criminal involve

ment selling cocaine by proving himself and making connec

tions in a series of legitimate laundry and restaurant 

jobs. Work involvements facilitated criminal involvements. 

Ianni's analysis seems to illustrate Cloward and Oh

lin's theory in portraying a group of lower-class indivi

du,ils with high aspirations and inadequate means who find a 

channel for their aspirations in criminal activity. Some 

move from the illegitimate sphere into increasingly legiti-

mate activities. Others maintain a connection between em-

ployment and crime. 

Karl Klockar's fence, on the o'ther hand, is a well-es

tablished businessman who hustled his way into his bus i-

92-332 0 - 83 - 28 
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ness. 89 In his store, legal and illegal goods mix freely. 

~he fence himself began as a con artist and entrepreneur, 

selling cheap items with expensive labels. Yet, it is in

teresting that the fence distinguishes between reliable 

thieves--dependable, married men--and unreliable ones--unat

tached junkies, "the scum of the earth." Thieves are rated 

according to criteria similar to those that woul~ be used to 

rate a legitimate employee or buSiness associate. 

William West' 5 participant-observer study of serious 

thieves, a group of 16- to 19-year-olds in Canada, found 

that many of his thieves moved in and out of the labor mar

ket, working, or stealing -for six months at a time. 90 They 

earned about the same amount doing eithe!:, just enough to 

fill their needs. Employment was generally not career-ori

ented. It was simply "a money-making opportunity seized to 

eke out an existence." Theft was seen as a short-term occu

pation that offered exciting, low skilled work with short 

hours under the control of the individual. Neighborhood 

fencing netw~~ks contributed to the structure of opportunity 

for criminal entelOprises and the purchase of hot goods was 

accepted as an intormal means of income redistribution. Yet 

theft was a self-limiting occupation. Risk of arlOest was 

seen to increase with time. For most of West' s young 

thieves, the pattern of alternation between employment and 

crime lasted only a few years. Most of them eventually left 

crime for employment and family life. 

89. Klockars, The Professional Fence. 

90. West, "Serious Thieves." 
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Such ethnographic studies of cr.ime-committing groups 

present some concrete examples of unexpected linkages be

tween employment and crime, rather than uniformly demon

strating negative employment and positive crime orienta

tions. In addition, the ethnographers of occupational crim

inals constantly demonstrate that professional criminals, in 

order to be successful, must emulate most of the values and 

behavior of legitimate businessmen. That finding casts con

siderable doubt on any notion of crime as the product of 

self-perpetuating lower-class cultural values. 

In the majority of formulations reviewed above, subcul

ture is not to be thought of as a factor which is completely 

autonomous and determining, but rather as a collective re

sponse to structural conditions which may vary among and 

within groups. In retrospect, the early formulations of the 

ncul ture of poverty" may perhaps best be seen as a stimulus 

to later researchers to pay more attention to both the be

havior and values that poor people evolve in order to adapt 

to their situation. Among those later researchers, however, 

there remain differences as to the relations of behavior to 

values and of both to structure. Liebow and Valentine see 

social structural changes--the development of improved em

ployment for ghetto residents, for example--as likely to 

have direct impacts on such adaptive behavior. Rainwater 

and Eames and Goode on the other hand, who also believe in 

culture as adaptation, suggest that the impacts of such 

change might be delayed, given the impacts of developed "ex

pressive" values and other coping responses. 
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As studies of subculture have progressed, both the 

theory and methodology shaping the research have been re

fined. Greater attention to the interplay of behavior, val

ues, and social structure has informed this progression. 

The concept of adaptation has made it necessary to consider 

the structure being adapted to. The debates over ·value 

stretch" have focused attention on the relations of behavior 

to values. The lifestyle analyses of Hannerz and Anderson 

have called attention to variations within the ghetto com

munity. Rosenberg has shown that subcultures vary by region 

as well as by class and ethnic group. 

The concept of cuI ture has been closely intertwined 

wi th the use of ethnographic methods. Since ethnographers 

study people in the midst of everyday life, they are in a 

unique position to consider both naturally occurring behavi

or and the values and ideas that shape and rationalize that 

behavior. Further progress in understanding the role of 

subc I ture as mediating the relationships of employment to 

crime is most likely to emerge fr.om ethnographic studies 

that build on previous efforts in investigating the inter

action of values, behavior and structure. 

As will be seen in the review of impact evaluations of 

manpower programs in Chapter Four, it is likely that subcul

tural perspectives would have usefully complemented research 

designs that overemphasized abstract, human capital concep·

tual approaches. 
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CHAPTER FOUR 

THE IMPACTS OF INTERVENTIONS 

This chapter examines literature concerning the impact 

of employment programs for populations involved with the 

criminal justice system on crime. The programs reviewed 

ranged from the very modest in s.:ope, such as a few hours 

devoted to job readiness t.dining, to such intensive efforts 

as more than a year's enrollment in supported work. 

In this review, it has been necessary to limit our ex

amination of manpower programs to those efforts which have 

been specifically developed for high risk youth and ex-of-

fender groups. It would have been far beyond the scope of 

this review to examine the enormous boGy of literature that 

has developed concerning manpower programs in general. Yet 

it is necessary to turn briefly to that literature to help 

us define some of ~he particular program strategies devel

oped in manpower programs in general and subsequently em

ployed in the context of vocational programs for criminal 

justice pcpu1ations. 

The fundamental components of today's manpower pro

grams, funded through both the Comprehensive Employment and 

Training Act (CETA) and private program initiatives, were 

developed primarily in early programs based on the Manpower 

Development and Training Act (MDTA) of 1962 and the Economic 

Opportunity Act of 1964. In a study of government manpower 
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programs, Charles Perry 2!. a1. not only outline the basic 

components of manpower programs as developed under pre-CETA 

legislation, but also point to a dual focus inherent in the 

develor.~ent of such programs even in their beginnings. 1 

Perry's review finds that: 

••• manpower programs differ significantly in the 
extent to which they focus on skill training as 
compared with removing barriers to labor market 
participation other than lack of skill.2 

Most programs, with specifically human capital goals, were 

dedicated to improving the competitive position of indivi

duals thought to be barred from employment because of lack 

of skills, deficiencies in basic education, lack of job mar

ket information, social-psychological handicaps and the ina

bility to obtain supportive services. A few other programs, 

more concerned with labor market structures than the indivi-

dual deficiencies of participants, were dedicated to break

ing down social, political and institutional barriers to 

full participation of racial minorities in the labor market. 

Perry et a1. divide early programs into four major 

types: skills training; employability development; job de-

velopment, and ~ork experience. 

1. Charles Perry, et al., The Impact of Government Man
power Programs (Philadelphia: Industrial Research 
Unit, Wharton School, University of Pennsylvania, 
1975) • 

2. Ibid., p.l0. 
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Skills training was the major focus of early MOTA pro

grams, providing both institutional training and on-the-job 

training at work sites. The Perry group suggests that 

skills training programs provide the greatest short-term 

gains. 

Employability development placed emphasis on educa

tional upgrading, counselling, pre-vocational training and 

placement. Opportunities Industrialization Center, WIN 

(Work Incentive Program) and the Job Corps are presented as 

examples of this approach. All I~ere programs developed to 

provide remedial services (upgrading education and coaching 

for interviews) for particularly disadvantaged segments of 

the population--disadvantaged minorities, AFDC mothers and 

unemployed youth. 

Job Development programs, exemplified by the National 

Association of Busine3smen's JOBS Program, attempted to en

courage employers to relax entry hiring standards to employ 

the disadvantaged. Job development efforts coincided his

torically with government pressures to promote equal oppor

tunity employment. Perry, however, points out that job de

velopment efforts did little to chang.e the structure of op

portunities for the hard-core unemployed. The Perry group 

criticize such programs as providing mostly unskilled job 

opportuni ties and being "more nearly a short-term employ

ment-generating program for the disadvantaged than a program 

which has significantly increased the human capital of dis-
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advantaged workers." 3 Other job development programs in

cluded the Apprenticeship Outreach Program which helped 

minority youths break into construction trade unions, a nar

row job development focus capable of having impact on the 

human capital of participants through placement in skilled 

job settings. 

Work Experience programs like the Neighborhood Youth 

Corps are seen by the Perry group less as a vehicle for pro

viding employment than as a "major vehicle for income trans

fer." They report that there is some question about the ex

tent to' which the Neighborhood Youth Corps contributed to 

the investment in the human capital of disadvantaged youth. 

The Perry review does not include any more intensive efforts 

to provide employment experience within a program context. 

The Perry group's emphasis on the human capital goals 

of both job development and work experience programs point 

to the human capital assumptions that underlie the majority 

of manpower programs developed since 1962. In a manpower 

program setting, work is judged as valuable only insofar as 

it enhances the future employability of participants. In 

spite of Perry's reference to programs focused on "removing 

barriers to labor market participation other than lack of 

skill," most program efforts appear to have been devoted to 

human capital concerns. 

3. Ibid., p.l0. 
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In a recent study of ex-offender employment program 

models, Cicero Wilson presents a comparable typology of man

power program components. 4 Wilson identifies six program 

components: skill training, job readiness, job development 

and placement, supported work/work experience, financial as-

sistance, and the comprehensive services model. The last 

two models in Wilson's classification--financial assistance 

to releasees and comprehensive services in sheltered resi-

dential environments--are more specifically related to ex

offender programs than they are to general manpower pro-

grams. 

The other four program models--skill training, job 

readiness, job development and supported work/work experi-

ence--are very similar to the components of the Perry typol-

ogy. Wilson' s "job readiness" is analogous to Perry's "em

ployabil i ty development, II al though Wilson emphasi zes its 

role in coaching ex-offenders on ho~ to deal with their ex

offender status on applications and interviews. 

The supported work model, on the other hand, is mor.e 

complex than Perry'. "work experience as transfer payment" 

model. Supported work, according to Wilson, is "potentially 

the most effective tool available to prepare the hard core 

unemployed and high risk ex-offender for unsubsidized 

4. Cicero Wilson and Kenneth Lenihan, Program Model: Commun
ity-Based Ex-offender Employment Programs (Cambridge, 
Mass.: Abt Associates, 1979). 



436 

149 

jobs. n 5 Supported work eases entry into the world of work 

for participants through peer support, graduated stress and 

close supervision. Work experience in the supported work 

model is conceived of as a means of promoting the transition 

into the world of unsubsidized employment. 

In programs directed specifically at delinquent popula

tions and those involved with the criminal justice system, 

as well as manpower programs in general, the human capital 

model predominates. A number of programs developed under 

MOTA represent a combination of program strategies, offering 

a mix of "job readiness training" and "skills training" and 

job placement efforts. Nevertheless, most programs appear 

dedicated to improving the employability of individual par

ticipants, rather than expanding the opportunity structure 

of the hard-core unemployed as a whole. 

In this review, we ask four primary questions of the 

program literature examined. First, what can it tell us 

about the organization, operation, assumptions and objec

tives of programs reviewed? That is, what can it tell us 

about the nature of that program experience for partici

pants? Second, what do we learn about the demographic and 

behavioral characteristics of program participants? Third, 

what were the program impacts on employabil ity, criminal 

5. Ibid., p.64. 
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justice involvement and labor market variables such as job 

opportunities? And fourth, what do we learn about the cur

rent capacity for program review and evaluation? 

'T~O major types of documents are reviewed here. First, 

general surveys of program literature are examined. These 

documents, generally dating from the mid-1970's, serve to 

define what was known about vocational programs for of

of enders after the first ten to fifteen years of program 

operations. They provide an early, but extensive review of 

pretrial intervention programs, vocational programs in the 

context of corrections, and post-release community-based ef

forts for ex-offenders. Second, we turn to some notable im

pact evaluations released in the past few years: the Court 

Employment Project evaluation, Mathematica's Job Corps eval

uation, evaluations of supported work (Wildcat and the Man

power Development Research Corporation) and the LIFE and 

TARP experiments in providing financial aid to released pri

soners. These major evaluations are each particularly note

worthy in some respect, either for the rigor of their method 

of the significance of their findings in nolicy circles. 

We had considered an organization of the chapter ac

cording to stages in criminal justice processing (pretrial, 

correctional, post-release). However, that form of organi

zation seems more relevant to specific criminal justice sys

tem concerns than to an interest in employment. Yet the 

criminal justice population does have certain distinctive 

I 
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characteristics from an employment point of view at differ~ 

ent stages. Some argue that offenders become increasingly 

disadvantaged in terms of employment after the stigmatizing 

experience of conviction and/or incarceration. They point 

out that incarceration entails an enforced, extended period 

out of the labor market, inevitably a handicap in terms of 

employment. This might suggest that there are different em-

ployment needs at different stages of criminal justice pro

cessing and therefore different Idnds of employment services 

needed. Insofar as this is noted in the literature review-

ed, it will be noted here. 

4.2 Surveys of Manpower Program Research in a Criminal 
Justice Context 

By the early 1970' s, manpower programs for offenders 

had been operating for nearly a decade and a large body of 

individual program reports and evaluations had emerged. Re

cent surveys of a variety of evaluations of manpower 

programs for offenders provide an overview of the experience 

of those programs as well as a general assessment of what 

is known about the impact of such programs on the vocational 

and criminal activities of participants. 

4.2.1 Pretrial Diversion Programs 

Roberta Rovner-Pieczenik's review of pretrial interven-

tion program evaluations that were released between 1970 and 

1973 made extensive, explicit use of methodological criteria 
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to determine what findings could be accepted as valid for 

individual programs, what findings cculd be generalized 

across programs, and what claims needed further substantia

tion. 6 In attempting to assess the technical adequacy of 

reports from pretrial intervention programs, Rovner-Piec

zenik reviewed the findings of 15 demonstration projects in 

detail. In addition, she considered 194 responses from a 

national questionnaire survey addressed to program operators 

and conducted 50 in-depth interviews in six cities in an 

attempt to ascertain the concerns anc perceptions of policy 

makers in regard to such programs. 

The pretrial intervention programs reviewed were for-

malil':ed court-based programs which diverted alleged offen

ders from court-based processing before trial into programs 

providing manpower services (vocational counselling, skills 

training and job placement). The cases of defendants who 

successfully participated in such programs were dlsmissed. 

The goals of pretrial intervention were three-fold: to re

lieve the over-burdened criminal justice system by diverting 

6. Roberta Rovner-Pieczenik, Pretrial Intervention Strate
gies: An Evaluation of Policy-Related Research and Pol
icy-maker perceptions (Washington, D.C.: American Bar 
Assoc1atlon, November, 1974). 
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defendants before normal court processing; to allow defen

dants to avoid the stigma of such processing; and to provide 

rehabilitative services for disadvantaged defendants. For 

the purposes of this review, we are more concerned with the 

impacts of rehabilitative services upon employment and 

criminal involvement than we are with either system impacts 

or impacts on dispositions. 

The populations participating in the programs reviewed 

and the criteria for eligibility in these programs varied 

widely. Most programs explicitly excluded addicts, alcoho

lics and those with extreme behavioral problems as beyond 

the program's service capability. Participants were gener

ally unemployed or under-employed and "severely disadvan

taged on social, economic and educational indicators."7 (A 

single program, Operation Midway, was largely composed of 

middle-class students and high school graduates.) Although 

participants were mostly young, the age compositions of 

programs varied widely. Participants also varied according 

to the extent of prior record allowed, although "hardened" 

criminals, those with extensive records, were excluded. Pro

grams varied according to the degree of seriousness of 

offense permissible; some programs excluded alleged felons, 

7. Ibid., p."'. 
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while other programs were specifically aimed at defendants 

who might be more seriously involved in criminal justice 

processing. In general, program clientele were economical.ly 

and vocationally disadvantaged, relatively young and rela

tively' free of previous, serious criminal justice involve

ment. 

Several programs claimed responsibility for positive 

changes in the employment status, wage and skill levelS of 

program participants. All programs reported that signifi

cantly more participants were employed at termination than 

at intake. Two of those programs (Manhattan Court Employ

ment Project and project Crossroads) also reported more par

ticipants earning above $2.25 an hour at termination than at 

intake. In addition, two programs (Project Crossroads and 

New Haven) reported a positive impact on the skill level of 

parti cipan ts. 

sues • 

Other programs did not report on these is-

. In addition, some programs reported positive impacts on 

participant re-arrests. The Miami program, and Project 

Crossroads claimed to demonstrate a decrease in participant 

recidivism during program ~.articipation, based on a compari

son between participant and non-participant groups. A third 

program (MCEP) found no difference in program recidivism 

rates based on comparison with a non-participant group. A 

few other programs also claimed longer term (up to two 

years) impacts on recidivism. 
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Rovner-Pieczenik, however, cautions that not all of the 

affirmative findings reported by pretrial intervention pro

grams can be accepted as valid. She warns that methodologi

cal problems in the evaluations limited the extent to which 

impacts on employment could be seen as continuing into the 

post-program period. Although she accepts within program 

impacts on employrr.ent as valid, she acknowledges that the 

differences found in the pre-post test design might have 

been partly a fUnction of maturation. 

Rovner-pieczenik also has reservations about program 

findings of impacts on recidivism. In some instances, com

parison group members were not randomly selected and "most 

matching remained incomplete. "8 In another instance, she 

questions the equivalence of a small control group (n=34) 

selected during a different period than the participant 

group. Although Rovner-pieczenik accepts the validity of 

these within-program impacts on recidivism, she contends 

that because of methodological difficulties longer term 

impacts have not been validly demonstrated. 

Rovner-pieczenik argues that many positive impacts 

claimed b7 pretrial intervention programs have been based on 

evaluative research of questionable val~dity. She indicates 

that most programs did not conduct any form of controlled 

research, but relied on summary statistics and cost figures 

submitted in annual reports to prove or disprove impact. 

B. Ibid. p.B3. 
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OveJ:-all, she notes that "evaluation research has not been 

an integJ:al paJ:t of early pJ:ogJ:am planning. This has J:e

suIted in ~ post ~ reseaJ:ch designs which are beset by 

methodological and operational problems. tog 

4.2.2 The prison of Unemployment 

In contrast to Rovner-pieczenik's intensive review of a 

single program type, Ro~ert Taggart reviewed literature con

ceJ:ning a full range of manpower programs for offender popu

lations developed between 1966 and 1970 at various stages of 

criminal justice involvement. 10 His review, in fact, pro

vides a relatively full outline of vocational efforts aimed 

at offenders: pretrial intervention, vocational training in 

prison, education in prison, work in prison, work r.elease 

programs (permitting selected inmates to be employed in the 

community before release), post-release services, income 

maintenance, job development and placement services and ef-

forts to remove balriers to employment for ex-offenders. 

Because he covered 50 broi\d a range of programs, the 

popUlations involved in Taggart's review varied greatly in 

age from arrestees, 40 percent of whom were under 21, 

through inmates, most of whom were in their 20's and 30's, 

9. Ibid. p.l77. 

10. Robert Taggart, The Prison of Unemployment (Baltimore: 
Johns Hopkins Un~verslty Press, 1972). 

92-JJ2 0 - 83 - 29 
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to older released ex-offenders. Taggart reports that this 

population was disproportionately minority, highly disad

vantaged, and burdened with serious educatiol1', employment 

and health problems. He caution~, however, that the popula

tion of offenqers may not differ greatly from other disad-

vantaged groups: 

For perhaps a majority of first offenders and even 
a substantial minority of those in prison or jail, 
the only characteristics which distinguish them 
from other disadvantaged groups in the population 
is that they got caught. 11 

Taggart is particular.ly concerned with the employment:

related handicaps of offenders, pointing to the waste of hu

man rescurces, "skills and abilities which are underdevel

oped and underutil ized, "12 characteristic of incarcerated 

groups. He argues for a "manpower" rather than "rehabilita-

tionist perspective" in reviewing employment programs for 

offenders: 

••• proving there is a correlation between unem
ployment and crime does not prove there is a cause 
and effect relationship, nor does it prove that 
employment can be improved to a degree or at a 
cost which will make it an effective means of re
ducing illicit activity.13 

Taggart contends that increased employability among offen-

ders at reasonable cost is sufficient justification for man-

power programs, apart from any additional impact on recidi-

vism. 

11. Ibid., p. 3. 

12. Ibid. 

13. Ibid., p.16. 
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Taggart finds ftglimpses of success ft among the generally 
,. 

disappointing manpower efforts aimed at offenders. He 

acknowledges positive impacts on employment reported by the 

earliest pretrial intervention programs, Manhattan's Court 

Employment Project and project Crossroads. He finds a 

single successful vocational training program in an institu

tional context, the Rikers Island Project, which had a sig-

nificant impact on the proportion of inmates placed in white 

collar jobs (48% of experimentals compared to 18% of con

troIs). He argues, however, that the S<.iccess of this pro

gram was more related to extensive placement effort than to 

the specific training (data processing) offered; few inmates 

could be placed in that field. Taggart also points to the 

success of the Draper Project in upgrading the educational 

levels of participants using non-traditional teaching meth

ods (programmed learning and teaching machines). He finds 

that efforts to gain bonding for offtlnders under the Concen

trated Employment Program "helped mOElt of the recipients get 

jobs which would otherwise have been unobtainable." 14 Tag

gart also acknowledges the potential effectiveness of lim

ited intensive Employment Service placement for offenders 

under MOTA training, but points to the generally disappoint

ing outcomes of most of these efforts. 

14. Ibid., p.B9. 
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In general, Taggart finds that successful manpower pro

gram efforts for criminal justice populations were few and 

fa'r between. Community treatment as an alternative to in-

carceration had not shown any positive impact. Prison voca

tional training programs based on the Rikers Island project 

were hampered by serious equipment problems and poor imple

mentation in the prisons 1 a large-scale evaluation of the 

post releas~ experiences of enrollees in "251" projects 

showed little impact on employment experience. 15 Taggart 

sees most prison industries as "degrading and irrelevant 1 " 

work experience in such industries had no impact on future 

employment. In summary, Taggart finds "no proof that any 

single manpower service has had more than a marginal impact 

on its recipients, and no proof that any combination of ser

vices can make a sUbstantial contribution."16 

Taggart argues for increasing experimentation on·a lar-

ger scale with implementation of successful models. He con

tends that vocational programs for offenders both within and 

wi thout the prison context can be made effective. He also 

recognizes that offenders were particularly difficult to 

place because employer resistance to offenders was difficult 

to overcomel offenders were often "last hired, first fired." 

15. The "251" projects were funded under Section 251 of the 
Manpower Development and Training Act of 1966. 

16. Taggart, The Prison of Unemployment, p.96. 
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He recommends the provision of public sector employment for 

offenders as a means of reducing "wasted human resources." 

Taggart is generally less concerned with methodological. 

problems in reviewed evaluations than others who surveyed 

manpower programs for offenders. He does, however, point to 

inadequacies in the control design of the Rikers Island Pro-

ject evaluation1 experimentals and control groups were not 

found fully equivalent since experimentals reported far less 

drug use than controls. He also discounts claims for im

pacts: on recidivism in work release groups compared to of

fenders as a whole, pointing out that only the lowest risk 

prisoners were permitted in work release programs. In gen-

eral, Taggart's critique of the programs reviewed has more 

to do with the implementation of manpower programs in a cri

minal justice context than with methodological problems of 

program evaluations. 

4.2.3 The First Decade: Manpower Programs in a Correctional 
Context 

Many of the programs reviewed by Roberta Rovner-Piecze-

nik in her survey of ten years of criminal justice manpower 

programs from 1963 to 1973 overlapped with those in Tag

gart's review. 17 Rovner-pieczenik specifically reviewed 

17. Roberta Rovner-Pieczenik, The First Decade of Experi
ence: A Synthesis of Manpower Research and Develo~ 
Projects in Criminal Justice and Corrections (1963-
1973) (Cambrldge, Mass.: Criminal Justice Research, 
Inc., 1973.) 
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reports of projects funded by the Office of Research and De

velopment of the Depar~ment of Labor's Manpower Administra

tion. She also conducted on-site visits and interviews with 

project directors. 

According to Rovner-Pieczenik, in the ten years review

ed, emphasis shifted from prison-based skill-training ef

forts to community-based projects focusing on job develop

ment and placement. Parallel to this trend was an increased 

awareness of "the need for change within the established so

cial institutions, n 1 8 primarily concerned with barriers to 

ex-offender employment. Specifically, early programs, based 

on a 1963 amendment to MDTA, provided prison-based training 

to youthful offenders. By 1967, Section 251 of MDTA extend

ed such training to older offenders. After 1968, attention 

shifted to alternatives to incarceration, pretrial interven

tion, work release, post release supports and efforts to re

duce barriers to ex-offender employment. 

She finds that pe.rticipants in the projects reviewed 

were relatively disadvantaged members of an already disad-

vantaged population. The typical participant was a young 

(19-25) male high school dropout or ·pushout," untrained, 

unskilled, with little career potential and an early history 

18. Ibid., p.l. 
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of criminal activity. Employment experiences had been in 

low-paying, high turnover, unskilled, deadend jobs. Long 

range vocational plans were infrequent. Rovner-Pieczenik 

also reports that "successful" program participants (those 

who completed programs, were placed in jobs and maintained 

employmen t) were generally older, more educated, had rela

tively good employment histories, were married and had 

strong community ties. 

Rovner-pieczenik reports positive program impacts on 

employment in programs also cited by Taggart. The Rikers 

Island Project was successful in that more experimentals 

than controls found white collar jobs. In Project Cross

roads, pretrial intervention program, "successfully term

inated" participants had better jobs and wages after a year 

than a matched group of controls (the project did not report 

job outcomes of program dropouts). Rovner-pieczenik also 

cites the Experimental Hanpower Laboratory of Corrections 

(EMLC) educational program (an extension of the Draper PrO

ject cited by Taggart) as sUccessful, because more experi

mentals than controls were working six months after re

lease. Other programs reported improved work performance 

from project entrance to termination (Youthful Offender Pro

ject) or high job placements. 
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Rovner-pieczenik sees such impacts far more positively 

than Taggart. She finds it "evident that projects were suc

cessful in achieving employment goals."19 Yet she also 

notes that ex-offenders received minimal assistance from 

correctional institutions, probation and parole officers and 

government employment agencies in finding work. Job devel

opment effort is deemed inadequate: "H. bas typically been 

limited to securing jobs for participanl: .. a·,d has overlooked 

the potential of close work with employerJ in job redefini

tion and restructuring."20 

Rovner-Pieczenik also reports that: many ex-offenders 

had job stability problems, leaving their first jobs after 

only a few months. She qualifies the finding of job insta

bility, however, by pointing out that "high job mobility did 

not necessarily mean lack of project success (but) was often 

part of a stepping stone process in ~Ihich a temporary dead

end job was taken until a more desirable opening is avail

able.,,21 

Her report also indicates that few evaluations were de

signed to measure impacts on recidivism. Both pretrial di

version programs reviewed (Project Crossroads and Court Em

ployment project) report positive impacts on recidivism. A 

19. Ibid., p.25. 

20. Ibid., p.4. 

21. Ibid., p.96. 
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10ng~tudina1 follow-up of post-release behavior of MDT

trained and non-MOT-trained re1easees condu~ted by EMLC 

showed no difference in recidivism rates, in spite of more 

time spent employed by experimenta1s. Like Taggart, Rovner

Pieczenik warns that an over-emphasis "on reducing recidi

vism can be harmful to projects' other goa1s."22 She ar

gues that valid manpower questions deserve consideration 

apart from concern about recidivism. 

A1 though efforts to overcome barriers to ex-offender 

employment had not been specifically evaluated, Rovner-piec" 

zenik does point to intensive efforts to disseminate inform

ation about such barriers and to inspire legislative change 

by the National Clearinghouse on Offender Employment Re-

strictions. She finds that efforts, such as the Federal 

bonding program, had unmeasured impacts on structural con

di tions of employment for ex-offenders, a1 though major "so

cietal barriers to the employment of the offenders"23 re

mained. 

Rovner-pieczenik emphasizes the fact that most programs 

did not provide for any controlled evaluation of their im

pacts. Only the evaluations of pretrial diversion programs 

and one Manpower Development and Train~ng Administration 

program utilized a control group and post-program follow-up 

design. Rovner-Pieczenik also points to a need for increased 

22. Ibid., p.21. 

23. Ibid., p.89. 
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attention to early planning for program assessment. She 

maintains that there has been a close tie between early as

sessment and program effectiveness, citing the example of 

pretrial intervention programs. If she is generally more 

positive than Taggart in her assessment of manpower efforts 

for criminal justice populations, she is also far more cri

tical of the methods used in the evaluation of those pro-

grams. 

4.2.4 Community-Based Programs 

Mary Toborg ~ a1. reviewed a more limited group of ef

forts, specifically community-based programs operating be

tween 1966 and 1975, providing employment services to prison 

releasees. 24 In addition to ... n extensive review of program 

el·::.J.uations, Toborg conducted a mail/telephone survey of 250 

employment service programs and made site visits to 15 pro-

grams. 

Services provided by these programs included counsel

ing, job readiness, skills training, transitional employ

ment, supported work, educational upgrading, support ser

vices, job development and placement, and follow-up assis

tance. Median program length was six months. Over 80 per

cent of all programs reported that they provided some form 

24. Mary Toborg et a1., The Transition from Prison to Em
ployment: An-Xssessment of Community-Based Assistance 
Programs (Washlngton, D.C.: The Lazar Institute, 1977). 
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of counseling, job placement or development and follow-up. 

Transitional employment and supported work were the program 

components least likely to be provided among prt:>grams re

viewed. Toborg points out that they are also the most ex-

pensive. 

Typical clients of sllch programs were adult prison re

leasees who had been incarcerated for at least six months. 

Participants were generally low skilled, had low educational 

levels and had demonstrated problems in maintaining steady 

employment. Toborg points out that female ex-offenders are 

at least as disadvantaged in terms of employment as male re

leasees, but few programs are specifically addressed to the 

particular employment needs of women ex-offenders. 

Toborg's review of surveyed program impacts on employ

ment variables considered each program strategy separately. 

Toborg finds that there had been little analysis of the im

pact of skills training on employment outcomes, but suggests 

that impacts on employment depend on training being tied to 

the needs of local labor markets. Like Taggart and Rovner

Pieczenik, Toborg refers to the success of the non-tradi

tional education program developed by EMLC in improving edu

cational levels, but suggests that the impact of educational 

gains on employment had not been tested. Similarly, al-

thou~h she acknowledges that ex-offenders lacked job-readi

ness, Toborg finds that the impact of job readiness programs 

on employment had not been assessed nor had evaluators ex-
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plored "the relative value of job readiness training, vis-a

vis other program services, such as counseling or job place

ment. "25 She reports that supported work programs (Vera' s 

Wildcat) had been successful in promoting good work habits 

among participants. but points out that as of January 1975, 

many participants had failed to move into non-supported 

jobs. Finally, Toborg reports that although most surveyed 

programs claimed that the majority of their clients were 

successfully placed, there had been lIttle controlled eval

uation of placement efforts; the extent to which successful 

job placement might be attributed to the programs' interven

tion could therefore not be determined. 

Although Toborg acknowledges that several programs re

viewed claimed positive impacts on recidivism, she also re

ports that there have been few controlled evaluations of 

program impact on recidivism. In a three-year follow-up 

study, conducted by the Experimental Hanpower Laboratory for 

Corrections (EMLC) ,parolees who had participated in a pri

son-based program were found to have initially lower recidi

vism rates than a control group of parolees who had not par-

ticipated; these differences, 

course of the three-year study. 

however, dissipated in the 

Toborg complains that eval-

uations that did contain measures of recidivism generally 

failed to relate employment to recidivism, nor were dif

ferent recidivism m~asures comparable across programs. 

25. Ibid., p.16. 
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In Toborg's assessment, the state of knowledge concern

ing the impacts of community-based employment programs for 

ex-offenders at the time of her review was far from ade

quate. She points repeatedly to the absence of systematic 

evaluation and the dearth of cross-program comparisons. She 

argues that employment programs must measure impacts on job 

stability and job quality as well as placement. She also 

recommends comparative analyses of outcomes of various pro

gram characteristics, in order to determine the value of 

providing a broad range of program services in contrast to 

more specifically focused assistance. 

In summary, surveys of offender oriented manpower pro

gram evaluations and reports serve to define the state of 

knowledge about such programs in the mid-1970's. Toborg's 

1977 review reveals that, although a battery of service com

ponents ranging from job-readiness training to follow-up as

sistance had been developed, little is known about the ef

fectiveness of individual program components or the impacts 

of particular program efforts. Several surveys of manpower 

programs for offenders point repeatedly to the same few re

ported successes--EMLC's educational program, the Riker's 

Project, early pretrial intervention efforts, but there is 

no systematic knowledge of what program components are re

sponsible for these apparent successes. 
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The surveys are generally rather positive about the 

potential of offender-oriented manpower programs to have de

sirable impacts upon employment; but they tend to view pos

sible impacts on recidivism as being second in importance to 

alleviating the employment problems of vocationally disad-

vantaged populations. Taggart's assessment of the "gener-

ally disappointing" results of program efforts reflects an 

acknowledgement of poor implementation of manpower programs 

in a correctional context; he remains optimistic about the 

potential of such programs for reducing "wasted human re

sources." Other reviewers seem more positive, but emphasize 

the limitations of what is known about the impacts of voca-

tional services for offenders. As a group, surveys of the 

first ten to 15 years of manpower programs for offenders 

point to a need for rigorous controlled impact evaluations 

of such programs, a need recognized and addressed in the 

latter half of the 1970's. 

4.3 Impact Evaluations 

In the past few years the first several of what prom

ises to be an extensive series of rigorous, controlled, 

long-term impact evaluations of major vocational efforts for 

offender popUlations have been released. The six impact 

evaluations reviewed here vary greatly in terms of their 

program populations, program designs and reported impacts on 

employment and recidivism. ~~t they are all, in some sense, 
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important contributions to evaluation literature and figure 

greatly in current policy discussions of offender-oriented 

employment programs. 

4.3.1 The Court Employment Project (CEP) 

The recent Court Employment Project evaluation can be 

seen as a response to demands for more methodological rigor 

in evaluation of pretrial intervention programs. 26 Inade-

quacies of previous evaluations had been pointed to repeat

edly, not only by Rovner-pieczenik, as discussed above, but 

also by Joan Mullen (in an eval'Jation of nine pretrial in

tervention efforts reviewed by Rovner-Pieczenik) and by 

Franklin Zimring27 in a specific re-assessment of the first 

CEP evaluation. Zimring points to inadequacies in recidi-

vism data, follow-up data on employment and case disposition 

data for the comparison group in the early CEP evaluation. 

He points out that most comparisons in the evaluation were 

between successful participants and either unsuccessful 

defendants (those who had been terminated from the program) 

26. Sally Hillsman Baker and Susan Sadd, "The Court Employ
ment Project Evaluation," Vera Institute of Justice, New 
York City, 1979. (Mimeo.) 

27. Joan Mullen et al., Final Report: Pretrial Intervention; 
A Program Evaluation of Nine Manpower-Based Pretrial In 
tervent~on Projects Developed Under the Manpower Admin
istratIon, U.S. Department of Labor (Cambridge, Mass.: 
Abt Associates, Inc. 1974); Franklin Zimring, "The Court 
Employment Project," report submitted to the New York 
City Human Resources Administration, 1973. (Mimeo.) 
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or the comparison group. This tended to bias the results in 

favor of the program given the self-selection attending suc-

cessful participation. Zimring argued that "the only cure 

for a poor evaluation is a good one--in this case, large

scale and careful random assignment experimentat.ion. "28 The 

recent CEP evaluation emerged in response to such recommen

dations. 

In January 1977 the Vera Institute began a controlled 

design evaluation of the Court Employment project, with the 

assistance of funding from the National Institute of Law En

forcement and Criminal Justice of the Law Enforcement Assis

tance Administration. The evaluation trackeu 410 experimen

tals and 256 controls for a year after intake. Two follow·· 

up interviews were conducted at six-month intervals. The 

evaluation design called for random assignment of defendants 

screened as eligible for pretrial diversion to experimental 

and control groups. 

The Court Employment Project has a long t well··docu-

mented histo:::y. 

in 1968 by the 

The Manhattan program was ini;tially funded 

Department of Labor, along with Project 

'crossroads in Washington, D.C., as one of two demonstration 

pretrial diversion programs in the country. l'hese progL'ams 

served as models for DOL's further expansion of manpower

based pretrial diversion programs in 1971 and again in 

28. Zimring, "Court Employment," p.91. 

--- ------------------------------
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1974. Other pretrial diversion programs, heavily funded 

through LEAA, developed rapidly in the course of the 

1970s. After the initial demonstration phas~1 CEP was spun 

of!l as an independent, not-for-profit corporation of the 

City of New York funded through the Human Resources Admini

stJ:"ation. 

As initially articulated, CEP's goals included provid

ing net!ded employment servtces to a population of criminal 

court defendants pre-adjudication ~s a means of demonstrat

ing that employrnentGervices can be life stabilizing (1. e., 
reduce recidivism) within a short period of time (three to 

four months of program participation.) The charges against

successful participants were dismissed to eliminate the po_ 

tential stigma of criminal justice involvement.29 

In the course of its history, the kinds of employment 

services provided by CEP changed dramatically. Early pro-

gram emphasis had been on job placement. Over time, CEP 

came to see itself less as an employment service and more as 

a comprehensive vocational services agency, providing refer-

rals to social services, situational counselling, vocational 

counsel ing and preparatIon, 1 imi ted in-house training and 

job development and placement for "job ready" participants. 

In 1977, the Job Development staff was re-oJ:"ganized into a 

29. As discussed earlier, although primary goals of pretrial 
intervention programs were concerned with impact on case 
outcomes, we are here interested in such programs only 
in terms of their impacts on employment and recidivism. 

L 92-332 0 - 83 - 30 

------- ------------------------------------------------~ 
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three-part unit: vocational counselors, who ascertained vo

cational goals1 job developers, who located jobs in the com

munity; and vocational placement specialists, who made spe-

cific job referrals to participants. As noted in Baker's 

evaluation, however, the new organization was far from suc

cessful, being faced with a poor job market, difficult cli

ents to place and severe understaffing. Recently, the voca

tional services offered by CEP can be seen as primarily con

fined to limited endeavors to improve human capital (improve 

1 i teracy, teach participants to read subway maps and tele

phone directories, job readiness training and vocational 

counseling) • 

CEP underwent other changes as well. But in 1977, when 

the evaluation was begun, CEP participants were felony 

defendants residing in New York City (except Staten Island) 

who had no outstanding bench warrants or other pending 

charges, and who consented to participate in diversion1 

specifically excluded were alcoholics, addicts, juveniles, 

and those fully employed at the time of contact. The 1977 

evaluation revealed that during the evaluation period parti

cipants were young (median age 18), largely male, over 

three-quarters minority, mostly single, relatively uneduca

ted and generally unemployed. Half of the participants came 

from welfare families. The population was typically 

"street" oriented, likely to "hang out" or "hustle" in their 

free time. Although a quarter were enrolled in school, at-
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tendance was sporadic. According to Baker, staff found CEP 

participants were particularly difficul t ~, place in jobs 

because they were "unmotivated, articulated poorly, dressed 

inappropriately, had negative attitudes toward employment, 

and often didn't show up for appointments."30 

• The CEP evaluation failed to find any program impact on 

participants' vocational activities. During a 12-month 

period following program intake, ~rogram participants exper

ienced significant increases in their salaries and the 

amount of their employment, compared to the 21 months before 

intake. Controls experienced exactly the same improvements. 

The data suggest that this improvement was probably a result 

of maturation. In addition, the evaluation showed no dif-

ference in the educational activities of experimentals and 

controls during the twelve months after arrest, in spite of 

the program's emphasis on establishing vocational and/or 

educational goals. 

The CEP eval ua tion showed no difference in wi thin-pro

gram period recidivism rates for experimentals and controls, 

either in the number or the severity of rearrests. There 

were also no differences revealed in the recidivism rates of 

the two groups either in the twelve month follow-up or in a 

subsequent collection of recidivism data 23 months after the 

beginning of research intake. 

30. Baker, "Court Employment Project Evaluation," p.92 
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According to Baker, the CEP evaluation raises some 

question about whether pretrial diversion was an appropriate 

context for effective social service delivery. Although over 

half the experimentals in CEP attended the program regularly 

and were successful in having their cases dismissed, these 

clients were no different on measures of vocational, educa

tional and criminal activity than experimentals who did not 

attend. Baker suggests that CEP participants were far more 

concerned with getting their charges dismissed than they 

were with the services provided by CEP. She suggests that 

the client population was suspicious of formal helping 

organizations and more likely to turn to family and friends 

in solving personal and employment problems. She also cau

tions that young, urban minorities face powerful barriers to 

any successful intervention in their vocatio;,al lives. 

Clearly, the recent CEP evaluation severely qualifies 

the positive findings of the earliest review. In large 

part, this represents, as Zimring demanded, a "cure for a 

poor evaluation" i.e. large-scale, careful random assignment 

experimentation. It might be pointed out that the vocation

al services offered by CEP in 1977 were greatly diminished 

from those provided in the healthier job market of 1967, but 

it is nevertheless apparent that the vocational services of

fered during the evaluation period by CEP had no impact on 

either the vocational or criminal activities of program par

ticipants. 
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4.3.2 The Job Corps 

Established by the Economic Opportunity Act of 1964 and 

transferred from the Office of Economic Opportunity to the 

Department of Labor in 1969, the Job Corps is one of the 

oldest, largest efforts targeted at the employment problems 

of cl~tremely disadvantaged youth. ~he Job Corps combines in 

a comprehensive service model a mix of education, vocation

al skills training, health care, residential living, coun-

seling and other ancillary services. The program has re-

cently reached out for special target groups such as "solo 

parents," the handicapped and ex-offenders. The Job Corps 

has been incorporated without change into the Department of 

Labor's Comprehensive Employment and Tra{ning ~ct (CETA) ef

forts as Title IV of the 1973 Act. Under CETA, the Job 

Corps continues to be administered at the federal level and 

is mainly implemented in two approaches: "contract centers" 

run by private groups selected in competitive bidding by re

gional offices of the Department of Labor and "civilian con

servation centers" (CCC centers) operated on public lands by 

the Department of Agriculture and the Department of the In

terior. 

A Mathematica policy Research (MPR) survey of Job Corps 

participants in the spring of 1977 revealed that, at that 

time, Corpsmembers were overwhelmingly young (one half under 

age 18), minority (59% black, 11% Hispanic, and 5% American 
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Indian) and predominantly male (70%) .31 Nine out of ten 

Corpsmembers had not as ye~ completed high school and one 

third had never worked as long as one month. In all, Corps

members were found to be among the most severely disad

vantaged of manpower program target groups: according to 

MPR, "Almost all Corpsmembers have experienced poverty, wel

fare dependence, or both."32 

Because of its size and the scope of its efforts to im

prove the labor market prospects of extremely disadvantaged 

groups, the Job Corps has received considerable attention 

during the first decade and a half of its existence. In 

1969, Louis Harris and Associates conducted a survey of for-

mer Job Corps participants: in 1975 Levitan and Johnson pub

lished another study of the program. 33 This early research, 

however, was handicapped by an inability to obtain informa

tion from comparison or randomly selected control groups of 

non-participants. The stud ies furthermore were concerned 

only with employment measures even though the target popula-

tion was characterized as including those with behavioral 

31. Charles Mallar et al., Evaluation of the Economic Impact 
of the Job Corps Pr0srilm (Princeton: Mathematica Policy 
Research, December, 1978.) 

32. Ibid., p.l1. 

33. Louis Harris and Associates, A Survey of Ex-Job Corps
men (New York: Harris Associates, 1969): Sar Levitan and 
Benjamin Johnson, The Job Corps: A Social Exeeriment 
That Works (Baltimore: The John Hopk~ns Un~vers~ty 
Press, 1975.) 
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problems, often involving serious criminal records. Levitan 

and Johnson nevertheless concluded that the Job Corps was 

largely "a social experiment that works." They cited data 

showing a positive impact on employment which increased the 

long"": an enrollee remained in the program: "almost all 

studil!s have found that Corpsmen are better off after the 

'program than they were on entrance, whether their standard 

of measurement is employment, earnings, educational level, 

motivation, or work habits."34 

These early indications of Job Corps success have been 

substantially confirmed by Mathematica's recent, rigorously 

conducted longitudinal evaluation of the program. Beginning 

in 1977, MPR surveyed both a cross-sectional sample of Job 

Corps participants and a c~mparison group sample that com

bined selection from among young school dropouts (70%) and 

somewhat older appl icants to state Employment Service of

fices (30%). The MPR researchers took advantage of the fact 

that in fiscal 1977 the Job Corps was relatively unevenly 

available to disadvantaged groups around the country. It 

was accordingly possible to obtain a sample of non-partici

pants from areas not "saturated" by ~he program; subsequent 

comparisons between Job Corps participants and the non-par

ticipant sample were further refined by statistical adjust

ments aimed at eliminating any effects attributable to pre

existing differences between the two samples. 

34. Levit'an and Johnston, Job Corps, p. :")1. 
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The MPR researchers also sought to conceptualize the 

evaluation of Job Corps impacts in human capital terms and 

to apply this conceptual scheme both to labor market impacts 

of the program and to its potential for averting crime. 

Mallar ~ al. comment: 

The theory of 'economic choice underlies many 
studies of employment and training programs. This 
theory suggests that individuals choose among com
peting demands on their time according to the wage 
rates they can receive, other prices, and sources 
of nonemployment income that are available. A 
person's wage rate is hypothesized to depend on 
his or her productivity, which increases with edu
cation and vocational trsining. Job Corps should 
increase participants' producti3~ ty, wage rates, 
and economic motivation to work. 

The MPR reuearchers identify four distinct areas within 

which the program would exert impacts. First, 'experience in 

the program should affect the labor market activities of the 

participants, enabling them to increase their productivity 

and thereby receive more employment, higher wage rates, and 

higher earnings. Besides short-term effects directly attri-

butable to the Job Corps, the ultimate impacts on labor mar-

ket activities mig~t include ·subsequent reinforcing ef-

fects." These would occur in cases where early post-program 

employment prov ided "on-the-Job training and a record of 

worker reliability that is, in turn, rewarded with even 

higher wage rates and earnings in the future. n36 

35. Mallar, Evaluation of the Job Corps, p.32. 

36. Ibid., p.24. 

I 
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Besides its impacts on labor market activities, it was 

expected that Job Corps participation might have impacts in 

three other areas: increasing human capital investment 

(training and work experience, education, mobility, health 

and military service): reducing welfare dependence: and re

ducing antis~cial behavior (drug and alcohol abuse and cri-

minal behavior). In suggesting theoretical reasons why an 

anti-crime impact should occur as a result of the program, 

the eva,uators add a mix of other reasons to the already de

veloped theme of economic choice: 

:l'he post-program reductions in antisocial behavior 
stem from the entire Job Corps effort to promote 
more regular life styles and employment--from 
counseling and center living to the vocational 
training and educational services. Training and 
education are important because, to the extent 
that Job Corps is successful in increasing the em
ployability (Le., labor-market productivity) and 
the educational abilities of Corpsmembers, legiti
mate activities become increasingly more attrac
tive relative to illegitimate activities. 37 

Mallar finds that Job Cnrps participants usually exper

ienced a two-month interval of depressed employm2nt and 

earnings after leaving the program and while re-entering the 

labor market, but then achieved gains greater than would 

have occurred without participation. In t:he week prior to 

the follow-up sLlrvey, at an average of seven months after 

leaving the program, Job Corps males who completed the pro

gram earned $23.24 more than it was estimated would have 

been the case without the program. Youths who failed to 

37. Ibid., p.28. 
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complete the program, including both early drop-outs and 

"partial comp1eters," experienced short-term re-adj ustment 

problems and their longer term impacts "are far less certain 

(small, sometimes negative, and most often statistically in

significant)."38 

Program completers also increased their human capital 

investments, reduced their reliance on welfare and other 

transfer payments and reduced their criminal and drug-abuse 

activities. The impact on arrests was evident for all ex

perimentals, including early dropouts and partial complet

ers. The authors conclude: 

While not all of these individual effects are sta
tistically significant, several are, and the pat
tern seems clear for program completers. These 
other economic impacts are also more questionable' 
for youths who do not complete the program, except 
for the reductions in arrests !or ",ales, which 
amount to over eight fewer arrt.sts tOt' every 100 
corpsmembers. 39 

Difficulties arise in interpreting the implications of 

the research for a behavioral model, of employment and its 

impact on criminality. The evaluation concentrated on pro

gram completers, but this group constitutes only thirty per-

cent of all enrollees. Forty percent of enrollees in Job 

Corps in fact dropped out during their first 90 days in the 

program and another 30 percent were "partial completers." 

38. Ibid., p.iii. 

39. Ibid., p.34. 
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The detailed findings of the MPR research point to 

sometimes puzzling patterns in the experiences of partici

pants when they are grouped according to program completion 

status. Examining the relationship between Job Corps par

ticipation and criminality, it becomes evident that the pro

gram's impact on crime consists of a mixture of "social con

trol" and "behavioral change" dimensions. Placed in resi

dential settings under close supervision and at a distance 

from their inner-city homes, it is not surprising that the 

incidence of self·-reported burglaries and auto larcenies de

clined three-fold among Job Corps participants as contrasted 

wi th a comparison group still residing- on their "home turf.· 

Furthermore, in the post-program period, experimentals 

exhibited dramatically more geographical mobility than the 

comparison 9rouF, although the researchers did not consider 

the relationship between increased mobility and other vari

ables. As the evaluation's detailed data show. an anti

crime impact did continue into the post-program follow-up 

period, but only at about one third the level of the in-pro

gram impact. It is also puzzling to note that arrests were 

reduced much more during the follow-up period among early 

dropouts (11 fewer arrests per 100 over six months) than was 

true for either those who completed the program or "partial 

completers· (six fewer arrests per 100 over six months for 

both groups). 
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Since the evaluators estimate that half of the economic 

benefits to society accrue from reduction in arrests (both 

during the program period and afterwards) it is hoped that 

the research will attempt to further analyze the intercon

nections among residential living/mobility, employment im

pact and crime. Furthermore, since the Job Corps serves a 

very young population (aged 16 to 21) and since the inci

dence of arrests begins to decline precipitously shortly 

after this age range, it must be expected that it will be

come increasingly difficult to assess longer term program 

impacts on arrests as their incidence decreases among both 

older ex-Corpsmembers and the comparison group.40 

4.3.3 The Supported Work Programs 

One of the more intensive efforts to improve the em

ployability of ex-offenders was begun in 1972, when the Vera 

Institute set up the Wildcat Service Corporation to provide 

jobs and job training to chronically unemployed former her

oin addicts and criminal offenders. Wildcat introduced the 

concept of "supported work" as a means of structuring work 

40. A recently released follow-up study of Job Corps im
pacts, Charles Mallar et al., Evaluation of the Economic 
Impact of the Job CorpS-program: Second Follow-up Report 
(princeton, N.J.: Mathematica policy Research, 1980) re
vealed that program impacts on employment and earnings 
remains stable over a two-year period after the baseline 
interviews, but program impacts on criminality faded out 
rapidly after Corpsmembers were out of the program for a 
year. 
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experienoe for these hard-to-employ populations. The main 

elements of the supported work struoture were: 

employees worked in orews; 

a member of the orew served as ohief with special 
responsibilities; 

supervisors oversaw ohiefs and orews with an eye on 
produotion goals as well as rehabilitative needs of 
the workers; 

tasks and work rules were defined olearly for the 
workers; 

workers were provided with regular feedbaok on their 
performaoe; 

stress, demands and expeotations imposed on the 
worker began at a low level and were inoreased as 
the worker's oapaoity developed; 

frequent rewards were used to reinforoe effeotive 
work performanoe; 

disoipline was imposed at the work site to teaoh 
good work habits and inorease produotion; 

the work performed was produot~ve and seen as valu
able by the workers; 

oounseling and other forms of support servioes were 
made available after work hours. 

The Wildoat program was supported by a oonsortium of 

funding agenoies inoluding the D~partment of Labor's Employ

ment and Training Administration, the National Institute on 

Drug Abuse (NIDA), the Ford Foundation, and the Law Enforoe

ment Assistanoe Administration (LEAA). Operating funds were 

also provided by fees oharged for Wild oat servioes, and by 

the Department of Health, Eduoation and Welfare (HEW), whioh 

diverted to the Corporation's salary pool the welfare pay-
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ments to which participants would have been entitled if they 

had not been earning a Wildcat wage. 

The Vera Institute conducted a controlled design evalu

ation of the program, with the assistance of funding from 

NIDA and the N.Y.C. Department of Employment. 41 The evalua-

tion covered only those participants who were referred to 

Wildcat from heroin addiction treatment agencies. One hun-

dred ninety-four experimentals, who were randomly assigned 

to the program, and 207 controls, who were randomly pre

vented from entering the program were tracked, for three 

years starting in July of 1972. The evaluation showed that 

the program increased employment stability and earning ca

pacity among the ex-addicts in the sample, but that this 

difference between experimentals and controls narrowed as 

the three-year period wore on. In addition, the program ap

peared to reduce long-term welfare dependency among partici

pants. 

The evaluation also showed that a smaller percentage of 

the experimentals were arrested than controls over the 

three-year period. However, these data showed a very large 

difference between arrests of experimentals and of controls 

at the end of the first year, but virtually no difference at 

the end of the third year. Finally, the evaluation showed 

41. Lucy N. Friedman, The Wildcat Evaluation: An Early Test 
of Supported Work in Drug Use Rehabilitation (Rockville, 
Md.: National Insti tllte on Drug Abuse, 1978). 
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that employment was closely associated with low arrest rates 

in both groups. Indeed, • for both expe!:"t!:1entals and con-

troIs, the three-year arrest rate of sample members who were 

employed for more than 1S of the 36-month study period was 

less than half the rate of sample members employed for fewer 

than 1S of the 36 months.· 42 

The apparent success of the Wildcat program led the De-

partment of Labor to collaborate with the Ford Foundation 

and the Department of Health, Education and Welfare in fund

ing a large scale, multi-site supported work program known 

as the Manpower Demonstration Research Corporation (MDRC). 

MDRC was planned on a broader scale than Wildcat, providing 

services to four distinct groups: ex-offenders, ex-addicts, 

juvenile delinquents and welfare mothers. The program was 

specifically conceived as an experiment, a means of testing 

the impacts of supported work on different populations. 

MDRC implemented an evaluation similar in its con

trolled design to the design used by Vera in researching the 

Wildcat program. 43 The research was carried out by Mathema

tica Policy Research and the Institute for Research on Pov-

erty at the University of Wisconsin. Eligible volunteers 

were randomly assigned either to a group of 3,214 partici-

42. Ibid., p.4. 

43. Manpower Demonstration Research Corporation, Summary and 
Findin~s of the National su1Ported Work Demonstration 
lCambr~dge: Ballinger Publish ng Co., 1980). 
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pants or a group of 3,402 controls. Data on each of the in

dividual participant groups (ex-offenders, ex-addicts, ju

venile delinquents and welfare mothers) were examined separ

ately for program impacts at nine-month intervals over a 

three-year study period. 

During the period of the demonstration, from March 1975 

through December 1978, 1C,043 persons were employed as par

ticipants in MORe: 38 percent ex-offenders, 21 percent AFDC 

recipients, 23 percent youth and 12 percent ex-addicts (an 

additional 6% were composed of mental health patients and 

alcoholics, groups not examined by controlled research with

in the program). Eligibility criteria were designed to en

sure that participants be severely disadvantaged--AFDC women 

must have received welfare for over three years, ex-addicts 

and ex-offenders must have been in treatment programs or in

carcerated within the past six months, eligible youth must 

be high-school dropouts, and 50 percent of them must have 

had prior contact with the criminal justice system. Part i

.cipants were "poor, minimally educated, with little connec

tion to and experience with the regular labor market, but 

with considerable links to and experience with criminal jus

tice and public assistance agencies. n44 

Several features of supported work were rigorously 

standardized across program sites. All sites maintained the 

44. Ibid., Ch.II, p.7. 

L.... _________________________________________ _ 



475 

188 

same eligibility requirements, wage and bonus structure, and 

period of maximum participation. In add! tion, all sites 

provided peer support, graduated stress and close supervi

sion. Yet graduated stress was implemented differently at 

various sites, sometimes as increased productivity demands 

over time, sometimes as increasingly complex task assign

ments and sometimes in the form of decreased degrees of su

pervision. The types of work provided also varied across 

programs, including building maintenance, security, day 

care, construction and manufacturing jobs. 

Characteristics of the performance of different parti-

cipant groups within the program varied greatly. Average 

length of stay in supported work was 6.7 months, yet there 

was considerable variation across participant groups. Wel

fare mothers stayed longest in supported work, an average of 

9.2 months. Ex-offenders were most likely to leave the pro-

gram quickly, staying an average of 5.2 months. Overall, 

30 percent of all participants were dropped from the program 

for poor performance. Welfare mothers were least likely to 

be dropped (11%); ex-addicts and youth were most likely to 

be dropped (37% each). Welfare mothers were also most like

ly to move to full-time unsubsidized employment after pro

gram participation. 

Impacts on the employment activities of different par

ticipant groups as compared to their respective control 

groups also varied considerably. Throughout the post-pro-

92-332 0 - 83 - 31 
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gram period, AFDC experimentals did significantly better 

than AFDC controls in terms of increased employment, in

creased earnings and reduced welfare dependence. Research 

also showed that ex-addict experimentals demonstrated more 

post-program employment and better wages than ex-addict con

trols in the final nine-months reviewed (the period between 

the 27th and 36th month) although there were no significant 

differences in employment between the two groups in the im

mediately preceding period. There were no significant dif

ferences in the post-program employment and earnings pro

files of experimentals and controls for either the ex-offen

der or the youth groups. 

The ex-addict experimental group also demonstrated sub

stantially less criminal activity than the e~:-addict co!'trol 

group, both during and after program participation. There 

were, however, no apparent impacts on the criminal activity 

of either the ex-offender or the youth groups, either during 

or aicer program involvement. Drug use was not signifi

cantly affected in any of the samples. 

The final findings of the MDRC evaluation can be seen 

as to some extent qualifying the earlier positive findings 

of the Wildcat evaluation. Although there was apparent im

pact on the employment and criminal activities ·of the ex-ad

dict group, as reported by Wildcat, there was no evidence 

that supported work could be extended to ex-offender and 

youth populations with equal success. Nor was there evi-
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dence, as in Wildcat, that employment was closely associated 

with low arrest rates across experimental and control 

groups. For ex-offender and youth groups there was no ap-

parent within-program impact on criminal activity, although, 

because program employment was supplied to all participants, 

experimentals displayed far more employment during the first 

nine months than controls. 

The MDRe final report ~ndicates that supported work had 

very different impacts for different groups. It has not, 

however, been shown to have any positive impact on either 

the employment or the crime activities of youths and ex-of

fenders, the two groups with which this review is centrally 

concerned. 

4.3.4 Financial Aid to Released Prisoners: The LIFE and 
TARP Experiments 

In recent years, increasing attention has been focused 

on the plight of the released offender, particular.Ly on the 

difficult re-adjustment period faced by releasees immediate-

ly after release. It was known that many releasees had long 

criminal histories at the time of confinement and evidenced 

substantial likelihood of being re-arrested after return to 

the community. It was reasoned further that the typical in-

mate's experience while in prison was often destructive in a 

social-psycholog ical sense and, because of the dearth of 

high quality programs, offered little that would effectively 
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prepare him for re-entry. Finally, it was recognized that 

the vast majority of inmates leave prison without savings, 

without immediate entitlement to unemployment benefits, and 

with very poor prospects for employment. Thus, they are 

without resources at a time when the need for them is acute. 

This perspective on the plight of ex-prisonel:s identi

fied them as a population critically in need of vocational 

assistance, and suggested that recidivism among ex-prisoners 

could be reduced by increasing their employment and expand

ing their future employment opportunities. Although the De

partment of Labor incorporated those objectives in MDTA and 

implemented that directive during the 1960' sand 1970' s in 

the various vocational training and job placement programs 

for inmates within prisons and after release, for those who 

could not find work immediately the problem of acute finan

cial need at the time of release remained. 

For this reason, the Department began experimenting 

with the provision of modest financial aid to ex-prisoners 

for a short transitional period after release. These exper-

iments were organized and supervised by the Office of Re

search and Development within the Employment and Training 

Administration. They began in 1971 with the Baltimore LIFE 

experiment (Living Insurance for EX-Prisoners).45 

45. Kenne.th Lenihan, Unlocking the Second Gate, R&D Mono
graph 45, U.S. Department of Labor (Washington, D.C.·: 
Government Printing Office, 1977). 
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The LIFE program was II research and demonstration pro

ject, directed by Kenneth Lenihan. It sought to determine 

whether or not the provision of transitional aid payments 

upon release would reduce re-arrests for property crimes 

among ex-prisoners. Persons being released from Maryland 

state prisons were randomly assigned to one of four groups-

those who received transitional aid payments, those who re

ceived vocational counseling and job placements only, those 

who received both payments and job placement services, and 

those who received no treatment at all. Alcoholics and ad

dicts were screened out. The target population had commit

ted at least one property crime, been arrested more than 

once, were under 45, had not participated in wo!:k release, 

had under $400 in savings, and were generally vulnerable to 

rearrest and unlikely to find work easily. participants 

were entitled to the full allotment of $7BO even though they 

secured employment. In that event, the weekly payments were 

reduced but extended in time. This arrangement was designed 

to prevent the payments from acting as disincentives to em

ployment among the participants. 

Lenihan found that those receiving payments evidenced a 

23 percent re-arrest rate for property crimes over a one

year period. This compared with re-arrests of 31 percent 

for those who received either job placement or no service at 

all. This B percent difference reflects a relative decrease 

of approximately 25 percent in property related arrests 

,among exper imen tal s. 
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The study also found a strong, consistent relationship 

between being employed and reduced arrests among the re

search sUbjects in all groups. However, despite intensive 

efforts at job placement, the program did not show greater 

levels of employment among those getting this service than 

among control groups. Indeed, Lenihan believes that the re

arrest differences among experimentals and controls produced 

by the payments would have been substantially greater had 

the program been more successful in finding employment for 

participants. 

Al though encouraged by the find ings of the LIFE pro

gram, the Office of Research and Development recognized that 

the program was implemented under particular experimental 

conditions which limited its applicability. Specifically, 

the participants in LIFE were given a great deal of skilled, 

individualized attention by the research staff which would 

not be replicated in a large scale employment security of

fice. In addition, the participants in LIFE were all people 

with a high probability of re-arrest, rather than the gen

eral population of those discharged from prison. 

For these reasons, the Office decided to test the ef

fects of such transitional aid under conditions that more 

closely approximated those that would obtain if and when 

this form of intervention were institutionalized. There-

fore, two new experiments were begun in January, 1976. 
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The new experiments were operated in Texas and Georgia 

and were researched together under the name Transitional Aid 

Research Project (TARP). TARP involved approximately 2,000 

particLpants in each state. All were ex-felons who entered 

the program at the point of release from prison; hO'o/ever, 

eligibility was extended to all rcleasees. In addition, the 

financial aid, analogous to unemployment benefits ($64 per 

wf~ek in Texas and $70 in Georgia), was distributed through 

t.he Employment Security Offices in each state and its con

tinuance was subject to all the normal unemployment insur-

ance rules and regulations. The most notable impact of 

these rules was that the payments were reduced substantially 

by the amounts which participants earned from employment. 

The TARP program also sought to determine whether or 

not larger payments had any effect on re-a.rrests. Thus, 

there were five research groups established in each state as 

follows: 1) 26 weeks of payments within a one-year eligibil

ity period, with benefits reduced on a dollar-for-dollar ba

sis for earnings received; 2) 13 weeks of payments within a 

one-year ~ligibility period with benefits reduced on a dol

lar-for-dollar basis for earnings; 3) 13 weeks of payments 

within a one-year eligibility period with benefits reduced 

25 cents for every dollar of earnings; 4) no payment eligi

bility, but job placement services provided with up to $100 
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for the purchase of tools, w()rk clothes, etc. I 5) no payment 

eligibility nor job placement services of any kind, Le., 

the full control group. Fj,nally, approximately 1,000 other 

prison releasees were followed up, through checks on re-ar

rest records and FICA earnings records. 

The findings regarding the overall effects of the TARP 

experiments were summariz'~d by the researc!lers as follows: 

First of all, therf! were no significant overall 
differences in either state between experimental 
and control groups in averag:;l numbers of arrests 
on property-related charges during the post-:oe
lease year. Secondly, there \/ere no overall dif
ferences in other l:ypes of arrests (not related to 
property). Thirdly, the work disincentive effects 
of TARP payments were considerable in both states, 
\/ith persons in payment groups working consider
ably fewer weeks over the post-release year. Fi
nally, there were not very strong differences in 
the total annual earnings of experimentals as com
pared to control groups, a finding that suggests 
that the experimental subjects managed to get 
higher wages when they did work and hence earned 
about the same amount over the year as the con
trols even though they worked overall fewer weeks 
during that period. 46 

The most interesting findings of these experiments are 

those which the authors describe as the "Counter-Balancing 

Effects" of the program: 

The findings suggest that the TARP payments had 
two effects that opposed each o,ther and balanced 
each other out. On the one hand, TARP payment 
lowered the number of arrests experienced by per-

46. Peter H. Rossi, Richard A. Berk and Kenneth S. Lenihan 
Money, Work and Crime (New York: Academic Press, 1980), 
I, p.20. 
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sons receiving the payments. On the other hand, 
because TAR? payments increased unemployment and 
unemployment incx-eases arrests, the payments pro
duced a side effect that wiped out the direct ar
res't averting effects. 47 

The work disincentive effect of the TARP program was 

not found in the tIFE program because, as previously indica

ted, the pa}~ents in LIFE were not reduced by earnings from 

employment. Instead they were stretched out over time and 

the participant never lost his full entitlement. In TARP, 

however, the regula.r rl:les of unemployment insurance resul t

ed in employed participants permaner.tly losing funds they 

would o.therwise have recei .'ed. The evidence is clear and 

strong that these administrative arrangeme~'. produced 

greater unemployment and considerably longer average times 

to first employment among experimentals than among controls. 

Thus, the TARP findings are consistent with those from 

the LIFE program: where there was no administratively in

duced work disincentive, transitional aid payments did re-

duca arrests for property crimes. Indeed, the TAR? payments 

had a similar, but weake;' effect on non-property arrests. 

Another element of consistency between the two experi

ments is the finding that employment is associated with de-

creases in post-release arrests. In fact, in TAR? this re

lationship was strongex- than that between the financial aid 

and reduced recidivism. It is also interesting to note that 

47. Ibid., I, p.21. 



484 

197 

employment in the TARP experiment was associated with fewer 

non-property arrests. Finally, the TARP group that received 

job placement services did not experience any more employ

ment than the control group, which received no TARP services 

of any kind. 

In summary, the LU'E and TARP experiments both demon

stcate that financial aid to ex-prisoners for a transitional 

period immediately following release can reduce the number 

of re-arrests that would ensue otherwise. Employment has a 

similar, but even stronger effect on re-arrests. The finan

cial aid, however, is a potential disincentive to employ·· 

ment, and its net impact on recidivism can only be realized 

if this disincentive effect is blocked. 

4.4 Reflections on Recent Research 

It is clear from our review of recent evaluations that 

employment program models for ~igh risk youth and ex-of

fenders vary greatly in terms of-the scope and intensity of 

vocational efforts. Toborg suggests that job readiness 

training, counselling and placement services constitute the 

majority of such programs. 

Among the programs considered in ~ecent impact evalua

tions, ~EP provided the least intensive vocational services, 

consisting largely of once-a-week vocational counselling, in 

spite of the existence of a job development component. The 

Job Corps must be considered far more intensive, because of 
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its longer-term, residential design. The services provided 

were 'also more intensive than those offered by CEP (educa

tional and vocational training, skills development--some

times involving on-site worker presence--and counseling). 

y~t both programs are clearly efforts to upgrade the human 

capital of participants. While sharing the human capital ori

entation of other vocational programs, supported work pro

vides the most intensive employment model, offering a full 

year of within-program employment experience for severely 

disadvantaged p ?ulations. 

Program services in the programs reviewed were gener

ally aimed at two distinct program populations--disadvan

taged youth and ex-offenders (supported work also provided 

services to ex-addicts, a population which often has exten

sive criminal-justice involvements).The CEP evaluation sug

gests that high risk youth may be a difficult group for whom 

to provide vocational services. For youth, being employed 

at the time of a first interview was not necessarily a good 

predictor of employment at the time of the second interview, 

although such a relationship is expected in samples of 

adults. The CEP evaluation found that high risk youth are 

extremely erratic in their work histories, and particularly 

in need of vocational and educational upgrading. 
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Although the Job Corps evaluation concurs about the vo

cational disadvantages of their young population, it sug

gests that young program participants do respond to voca

tional services in supportive, residential settings. The 

extremely high drop-out rate in the Job Corps, however, 

might be noted as supporting the CEP contention that young 

program participants display unstable work--and program--be

havior. MORC, in assessing post-program employment, found 

that youth were "less stable in jobs once they get them than 

the ex-addicts and ex-offenders, and far less stable than 

AFOC women. "48The fact that MORC expanded services for the 

youth cohort to include remedial education and skills train

ing suggests a belief that intensive human capital upgrading 

is particularly appropriate for high risk youth. 

The employment problems of older ex-offenders, on the 

other hand, may be as tied to employment barriers for. such 

groups as they are to lack of skills. Surveys of employment 

programs point repeatedly to statutory limitations on ex-of

fender employment and employer reluctance to hire ex-offen

ders. The LIFE and TARP evaluations suggest that ex-offen

ders are particularly disadvantaged in terms of employment 

immediately after release. They have limited resources with 

48. MORC, Summary and Findin~, Ch. VI, p.2. 
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which to finance a job search and are further burdened by an 

obvious, lengthy gap in their employment history. In addi

tion to financial aid to released prisoners, extensive job 

development and placement efforts for ex-offenders are 

called for repeatedly in surveys of program literature. 

The results were mixed for the recent impact ev.Uua

tions reviewed, in terms of both effects on employment and 

recidivism. CEP reported no impact on employment or recidi

vism. The Job Corps evaluation showed a significant impact 

on the post-program employment and earnings of experimentals 

in contrast to the comparison group: the impact was partic

ularly strong for program completers, following a brief lag 

after leaving the program, and women. Both Wildcat and MORC 

reported positive impacts on the employment activities of 

ex-addicts: the MORC evaluation showed no impact on employ

ment for youths and ex-offenders. 

For those groups for whom there was a reported impact 

on employment (Job Corps youths and ex-addicts in supported 

work), evaluations also reported a positive impact on recid

ivism. For other groups, for whom there was no program im

pact on employment (CEP youth, MORC youth and ex-offenders) 

there were no reported impacts on recidivism. The relation

ship between employment and crime suggested by th is concur

rence of impacts, however, is far from clear cut. 



488 

201 

The evidence concerning linkages between employment and 

crime in the recent program evaluations reviewed is mixed. 

Both the Wildcat and TARP evaluations point to an associa

tion between employment and reduced criminal activity. In 

Wildcat, among both experimentals and controls, those who 

worked over 18 months in the three-year study period were 

arrested significantly less often than those who worked less 

than 18 months. The study of TARP also found that employ

ment had a strong effect on re-arrests, but that financial 

aid, as structured in the Georgia and Texas experiments, 

served as a disincentive to employment. The MDRC evalua

tion, however, did not find an association between employ

ment' and reduced crime: ex-offender and youth experimentals, 

during participation in program-based employment, demon

strated the same amount of criminal activity as controls. 

Furthermore, although the Job Corps evaluation reported 

posi tive impacts on both employment and arrests for the ex

perimental group, part of the impact on arrests resulted 

from "social control" efforts and the impact on arrests was 

apparently strongest for early program dropouts (a group 

who received few employment-related benefits through program 

participation and who displayed the weakest post-program em

ployment). 

There is no clear-cut evidence about the relationships 

between employment and crime in these types of program con

texts. And if it is the case that employment is associated 
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with reductions in crime, as suggested by some of the evalu

ations reviewed, there is still much to be learned about how 

to incr<:ase the rates and lengths of employment for youth 

and ex-offender groups. 

Despite the recent spate of methodologically sophisti

cated impact evaluations, many questions remain unanswered 

about program impacts on employment and the impacts of em

ployment on criminality. For example, impact evaluations 

generally tell us little about the experiences of partici-

pants within the program. Is program employment typically 

seen by participants in the same terms as unsubsidized em

ployment, or is it discounted as a "trial run?" Are high 

program dropout rates related to participant perception of 

potential program ineffectiveness or (as currently sug

gested) are they representative of participant instability? 

There has been an increasing awareness among program 

evaluators of a need to supplement the findings of an impact 

evaluation with a qualitative overview of program function

ing in the form of "process evaluation," although the mean

ing and format of such evaluation vary considerably. There 

are, in fact, two distinctly different kinds of process 

evaluation. MORe, for example, currently has plans for a 

process evaluation, the "process documentation analysis," to 

supplement its impact evaluation. They describe this ef-
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fort as including "a qualitative assessment of variables in 

the local projects ••• differences in the quality of leader

ship) types of job creation, placement and funding strate

gies; and the geographic, economic, and political environ

ments in which the program operated."49 Process evalu

ation, in this form, can tell us a great deal about whether 

and how programs actually deliver the services called for in 

the program design and can explain program factors involved 

in program impact. 

There is another sense in which the term "process eval

uation" is generally used. In this s!cond sense, the term 

refers to the interaction between program elements and the 

sociocul tural, social-psycholog lcal and economic processes 

that are believed tc produce unemployment, criminal be

havior, or both. Program evaluations which include this 

type of formal "process evaluation" are rare indeed, but 

they offer an opportunity to learn more about the phenomena 

which programs must change to realize their objectives and 

about the nature of program effects on relevant aspects of 

the participants' life. The Baltimore LIFE evaluation at

tempts to get at this type of evaluation in its four in

depth case studies of the post-release experience of parti

cipants. The case study volume stands as < companion to the 

impact evaluation findings. The particip"nt case studies 

49. Ibid., Ch.l, p.5. 
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point to the influence of family ties and peer group pres

sures in a day-to-day context, providing a portrait of the 

problems of re-entry for the prison releasee. The Wildcat 

evaluation contains a similar but smaller effort to present 

a qualitative image of program participants, but provides 

less detail concerning the role of the program experience 

within the overall context of individual lives. 

In this broader sensE, process Evaluation permits not 

only inspection of interactions between program personnel 

and clients, but also helps describe the phenomena that pro

qrams are trying to change, as well as the social psycholog

ical and political processes into which they intervene. 

Process evaluations may also expose overly abstract theoret

ical models--human capital theory, theory of economic 

choice--to the tests afforded by the concrete, experiential 

contexts within which participants and programs interact. 

In addition, none of the research reviewed in this 

chapter addresses the larger questions of the economic 

forces that produce jobs and the labor market factors that 

place people in jobs. Programs are often built on a series 

of assumptions about how these processes work, but those as

sumptions are often not applicable to the employment experi

ences of program participants. Job readiness training, for 

example, coaches participants on how to go on job inter

views, read want ads, search for work, etc e Yet research 

has shown that most jobs are not found through formal means, 

92-332 0 - 83 - 32 
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such as want ads antI employment agencies, but instead 

through informal networks of family and friends. 50 Programs 

have not as yet been based on how labor markets really oper-

ate. 

Recent impact evaluations also tell us very little 

about efforts to remove barriers to ex-offender employment 

and efforts to make post-program employment more available 

or more rewarding. We know little about program impacts on 

labor markets: yet it appears that, in spite of attempts to 

upgrade the human capital of participants, most program 

graduates still move into relatively unskilled, low-level 

jobs--basically secondary sector employment. 

Our review of such employment in Chapter II suggests 

that variations in human capital do not offer a sufficient 

explanation of employment outcomes in the secondary labor 

market, and that the dynamics of employment in this market 

may not be particularly sensitive to such differences. For 

example, consider the job instability found in the ilopact 

evaluations reviewed. SLM theory suggests that this insta

bility may be characteristic of the jobs participants move 

into--intrinsically short-term, dead-end, secondary jobs--

rather than an indication of individual performance. Pro-

50. See, for example, Marcia Freedman, The Process of Work 
Establishment (New York: Columbia ·University Press, 
1969): and Herbert E. Meyer, "Jobs and Want Ads: A Look 
Behind the Words," Fortune, November 20, 1978, pp.88-96. 
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gram efforts may be based on assumptions applicable to the 

primary labor market, while making little effort to overcome 

structural barriers and facilitate entry into primary jobs 

for participants. 

In considerin\! the rather meagre returns to vocational 

program efforts for youth and ex-offenders, it may be impor

tant to recognize that programs have yet to attempt any ex

tensive upgrading of job opportunities for these groups. 

Early NAB-JOBS* efforts to place severely disadvantaged cli

ents in primary sector employment were quickly dissipated by 

the economic decline of the 1970's. Affirmative action re

quirements, to some extent, represent efforts to affect 

structural labor market barriers, yet ex-offenders are not 

likely to share immediately in affirmative action gains, at 

least by virtue of their offender status. Such efforts in 

any case can only place previously excluded groups into al

ready existing employment. They do little about upgrading 

the structure of employment opportunities for the hard-core 

unemployed as a whole. 

A review of manpower programs in a criminal justice 

context makes it clear that SLM theories and perspectives 

have not generally been incorporated in program designs • 

. 1\1 though most of the pol;cy implications currently drawn 

from SLM are targeted at the macro-level, it is possible to 

conceive of some smaller scale efforts that would not be 

inconsistent with such theory. Training programs for hard-

*National Alliance of Bussinessmen. 



494 

207 

core unemployed populations specifically directed at given 

areas of recognized labor shortage, if such programs can be 

delivered effectively, might significantly enhance placement 

in relatively skilled jobs. Efforts to eliminate labor mar

ket barriers for groups such as minorities and ex-offenders, 

who currently face structural impediments to employment are 

also consistent with SLM.51 From an SL~I perspective, cur-

rent manpower programs place too much emphasis on improving 

the human capital of participants and give too little con

sideration to the labor markets within which program grad

uates move. It should be recognized, however, that even SLM 

oriented program strategies are limited in the extent to 

which they might be capable of providing sufficient numbers 

of primary jobs for those that want them. 

Our review of impact evaluations also suggests that we 

may need to pay more attention to the characteristics of 

youth labor market behavior in manpower program design. Im

pact evaluations criticize repeatedly the job holding insta

bility and erratic work histories of high risk youth. To 

some extent, this behavior may be related to the nature of 

51. For a review of these issues, see U.S., Department cf 
Labor, Off ice of the Assistant Secretary for Program 
Evaluation and Research, "Employer Barriers to the 
Employment of Persons with Records of Arrest or Con
victions," by Neal Miller, Washington, D.C. M,ay 19,79. 
(Mimeo. ) 
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jobs in which they are placed. Yet it is also possible that 

what looks like erratic work behavior to an outside observer 

may be an intrinsic part of the process of work establish

ment for young people engaged in a long-term exploration of 

their employment options. Given an awareness of the many 

facets involved in the experience of Wmaturatj '_,n discussed 

in Chapter Three, the program perspective may be too limited 

a viewpoint from which to evaluate youth labor market be

havior. If progl'ams were to expect job exploration and re

jection as an intrinsic part of work establishment, job 

placement and job stability alone could not be viewed as 

adequate measures of program success. Nor would a series of 

short-term jobs and employment transitions necessarily be 

cause for "negative termination." 

An awareness of the exploratory nature of most youth 

employment experience might lead youth employment programs 

to revise their program goals. Instead of seeking simply to 

provic'le youth with a work experience, these programs might 

set the entire process of work establishment as their target 

with youth. In so doing, the program design would recognize 

the exploratory and volatile nature of work experience in 

the late teens, and would provide for longer-term support 

featuring different types of intervention at different 

points in time in order to aid youth in their explorations 

and provide relevant skills when they show interest and ap

titude. 
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In summary, a number of the themes developed in our re

view of program literature reinforce themes developed in the 

empirical literature reviewed in Chapters Two and Three. 

Our examination of literature related to employment and 

crime leads us to believe that manpower programs for high

risk youth and ex-offenders need to be based on broader 

knowledge of the social, psychological and economic pro

c~sses into which programs intervene. We need to know more 

about what kinds of jobs are available in high crime commu

nities, how they are valued and defined, what people expect 

to derive from them other than their daily wage. We also 

need to know more about the nature of stable employment in 

environments where primary employment is the exception 

rather than the rule. Finally, we need to know more about 

the kinds of criminal activities engaged in in these commu

nities--what residents derive from them, the extent to which 

they vary with patterns of legal employment, and how the re

lationship between legal and illegal involvements are viewed 

by the participants (the community perceptions of the nature 

of the tradeoffs between crime and employment). Only with 

sl~cn an ex~,anded bas'a of knowledge can we significantly ad

vance our presently limited understanding of the possible 

impacts cf enhanced employment opportunity on crime. 
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Introduction 

The purpose of this paper'is to s,uggest theN! is indeed a relationship between 

unemployment and crime which, if not addressed in a major policy effort,will endure, 

There exists some correlation between unemployment and crime: whether 

viewed on a macro level, wherein high rates of unemployment appear to be follow

ed by later increases in crime and conviction; or a more micro level, wherein 

many new offenders have never been employed, have been underemployed, or have 

only been briefly employed, Transforming such correlations into causal state

ments (i.e., unemployment creates crime), often in the form of planned new 

construction, carries substantial implications. If a causal relationship exists, 

the practice of building lacks merit on two grounds: (1) it is only a treatment 

of symptoms and (2) should unemployment (and therefore crime) fall, a misalloca

tion of resources will have taken place. If there is no causal relationship, 

then a misallocation of resources will still have taken place, one with very 

long-term effects. 

It may be as informative to state that unemployment causes crime as that 

crime causes unemployment. A variation of the latter statement is the focus of 

this paper. If persons are believed to commit crimes because of the unavail

ability of legal sources of income, then a criminal hlstory should exacerbate 

this tendency. Stiqma, li censing and bondi n9 restri ctions, and requi rements of 

"good moral character" only serve to narrow the set of legitimate employment 

opportunities. To the degree that training, education and other "rehabilitative" 

correctional prograMs do not train or educate. prepare an individual for declin

ing or restricted occupations or, fail to provide facilitative skills, this is 

"causing crime." When contact with the criminal justice system creates job. 

education or training interruption, similar results ensue. 

The intent is not to be facile. Rather it represents an attempt to look 

behind the broad issues of unemployment and crime and consider whether allo

cating more resources to correctional efforts as currently practiced is the 

correct response, the only response, or no response at all. It may be that a 

non-traditional allocation is warranted, a redirection. 

-86-
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Institutional corrections has expanded its mandate beyond removal of an 

individual from society to the provision of services and programs to promote 

personal change. Counseling, education, vocational rehabilitation, industries 

and work-release activities are undertaken with the intent of reducing further 

tendencies toward criminal behavior. These efforts are meritorious and probably 

work for some. The purpose here is not to say that such activities are meaning

less, but rather that their present framework is incapable of producing a broad

based effect. 

II What 00 We Know? 

Much has been learned about fa~tors relating to unemployment generally, 

characteristics of entering and 1eavin~ prison populations, and the results of 

programs designed to assist these populations. 

Why People are Unemployed - A gross, n,,~ionWide unemp10jment rate of 7.7% 

(for 1976; 7.0% for 1977) tells very little about the characteristics of that 

unemployed population. Yet, to the degree that these characteristics are mani

fest in the potential and accused offender populations, they merit examination.1 

C.J Age - Young people, aged 16-19, typically experience the highest unemploy

ment rates. The year 1976 was no exception, with this group averaging 10% 

unemployment -- over twice the national average. 

Race - Blacks and other non-whites average almost twice the unemployment 

rate of whites. In 1976 the rates for b1a~k males and females 20 years 

and older were 11.7% and 11.5% respectively, vs. 6.2% and 7.5% for their 

white counterparts. The rate for blacks aged 16-19 was 36.9%, twice the 

overall rate for that group and over four times the national average. 

3. Occupational Training - Several occupational areas exhibited higher unem-

ployment rates than the national average. To the degree that such occu

pations represent an individual's sole area of training, expertise or 

experience, such a person is more likely to be unemployed. For 1976, the 

prevalent occupations were: Operatives (except transport) -- 14.7%; non

farm labor -- 15.6%; and service workers -- 8.6%. The highest employment 
I 

occurs in the white collar and professional occupations (4.7% unemployment). 

The occupation within this category with the most unemployment was clerical 

work, at 6.6%. 

The prospects for long-term unemployment were higher for these- occupations 

as well. Of operatives, 20.5% of those unemployed in 1976 had maintained 

that status for 27 weeks or longer; 14.1% of craft workers; 15.1% of cler

ical workers and 12.5% of workers providing services. The lowest 10ng

term unemployment rate (3.7%) was incurred by sales workers. 

4. Industry - The choice of industry by a worker may affect his/her chances 
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of finding work. Construction and manufacturing exhibit the highest levels 

of industry unemployment, at 18.1% and 10.9%, respectively (1976). 

5. Education - The difference between completing high school and dropping out 

fs reflected in the kinds of employment obtained by these groups. The 

majority of high school graduates (46.9%) aged 16-24 years, found employ

ment in white collar occupations, while o~lY 10.1% of dropouts did. Blue 

eol1 ar occupations were dominated by the dropouts (59.1%), as were ser

vices (22.5% vs. 15.31.). Since unemployment is highest for those occupa

tions frequented by high school dropouts, an incomplete education dispro

portionately increases one's .chances of befng unemployed. 

6. Remuneration - Many of those unemployed have been offered jobs which may 

have been turned down for a vari ety of reasons, one of whi ch is pay 1 eve 1 s. 

Twelve percent of a representative group of 53,000 unemployed stated that 

$100 or less per week was acceptable to them. Sixty percent said they 

would accept earnings of $100-$199 per week. So, approximately 88% of the 

unemployed will not work for less than $5,000 per year, and 28% will not 

work for less than $10,000. 

7. Job Search Methods - Of the several methods available for securing a job 

(public or private employment agencies, friends and relatives, direct con

tact with employer and placing or answering ads, a survey of unemployed 

revealed that less than two of these method.s .!'Iere used. For persons aged 

16-19, less than 18% used public employment agencies while 30% of older 

individuals did. Usage by this age 9roup of private agencies was also lower. 

Overall, blacks used public employment agencies more than whites; Whites 

Were more likely to contact employers directly and to place or answer news

paper advertisements. Among females, both black and White, the practice 

of using a friend or relative was one-third less prevalent than for males. 

8. Work Experience - Although no detail is currently aVailab1.e, 6.4% of those 

Unemployed in 1976 had no prior work· experience. This group would include 

new entrants to the 1 abol' force, such as housewives and teenagers and pos

sibly some ex-offenders who had not worked prior to conviction and incar-

ceration. 

r':\ Vietnam-era Vet~rans - Only recently recognized as an emerging problem, 

\.:.J Vietnam veterans aged 20-24 years experienced a 19.8% unemployment rate 

for 1976. For non-vets in this age group, the average was 13.4%; these 

differences do not disappear until the 30-34 age bracket is reached. 

10. Other Exclusions - These relate to criteria that are not necessarily job 
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may exclude trained and otherwise qualified individuals from obtaining work. 
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We know about institutional populations and that they reflect many of the 

preceding characteristics: youth (40% of arrestees are under 212 and 27% of 

all state inmates are under 243); low educational attainment (although I.Q. 's 

are not significantly 10wer4); occupational training (a recent survey of Federal 

releasees revealed that 50% had unskilled or service jobs prior to incarceration, 

and. the inmate population is overrepresented in laboring jobs5). Generally. 

incoming prison populations are characterized by unemployment, lack of a regular 

work history, low pay and "intermittent and low status work patterns.,,6 

Progralll!!atic efforts have done 'ittle to alleviate these problems. Educa

tional, counseling, vocational and other work related services are available. 

but not used by all: Looking particularly at prison work and vocational programs, 

a 1972 survey identified only 12,900 inmates enrolled in 855 vocational programs 

offered at 202 institutions. Fifty percent of the institutions offer five or 

less vocational programs. 7 An earlier survey estimated that 5% of all inmates 

receive institutional training and 20% were enrolled in edutational programs. 8 

This survey of major training areas9 disclosed not only a preponderance of labor

ing and blue-collar jobs, but some misalignment with growth fields as identified 

by DOC's Occupational Outlook. Of the occupations listed which permitted com

parison with Occupational~ Ou~tlook. 20% will exhibit no growth or below-average 

growth through 1985; another 40% will experience average growth. All right per

haps, for the non-criminal appl icants -- more difficult for an individual with 

a conviction record. 

Pownall discovered that much prison work was oriented toward combating idle

ness or maintenance of the institution, and that job-related skills (work habits, 

job-search training, interviewing) were largely absent. 10 Prison industries, by 

and large, are labor-intensive and less than perfectly related to industrial 

needs and skill requirements which characterize the world awaiting the released 

offender. 11 

Programs for released or ulmost-released offenders have brought 1 ittle relief. 

In gross terms, the cost has been great and the impact small. Supported work, for 

example, has turned out 3,462 "graduates" of which 25% found work, at a cost of 

$62 million. 12 Work release is generally a placement program for those skillful 

enough to obtain employment. Participation is low, and the programs usually 

ignore the larger population in search of job and facilitative skills.
13 

A released offender carries with him/h~r most of the educational, vocational 

and behavioral characteristics exhibited prior to incarceration or other disposi

tion. In addition. time away from the marketplace has also elapsed; and, now a 

criminal record is present. Post-release employment tends to be part-time. in 

semi-skilled capacities; in addition, only one-thi,'d of ex-offenders trained 
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dUI'ing incarceration obtain related employment. 14 

When ~conomists speak of the problems of unemployment, two c01l1nonly cited 

concerns are deterioration of skills (forthose unemployed) and underemployment 

(persons working, but producing less than their potential marginal product). 

Underemployment, besides reducing aggreg"te output, typica'ily provides less in

come to the worker than does full employment. Poet-time crime is one method of 

supplementing income. This effect is as insidious for criminal activity as for 

human capital generally and its presence mitigates the apparent success of job 

placement activities. 

Unemployment, in addjtion, doe9 not alwaYs imply a total excess of appli

cants over jobs (supply greater than demand), but lumpiness in the job market -

an absence of qualified individuals for available jobs. 

The solution to this (or any) malaise ideally should be of such a nature 

that even if the assumptiilns are wrong. participants should be no worse off for 

the action taken. If unemployment and crime are related (in both the senses 

cited above), then planning for crime during periods of high unemployment will 

result in wasted resources should unemployment (and therefore crime) decline . . 
If they are not related, then whatever is done makes no difference. While this 

may seem drastic, the issue here is unemployment and criminal activity, not 

generally whether programs and services should be provided to correctional c1 i

ents, but why they are being provided. 

A Prelude to Action - None of this is to say that such efforts are meantng

less; rather, they are merely scratching the surface and indeed, can do little 

more ~n thdr present ·structure. Vocational efforts within prisons, with ex

cllpti ons such as 1 i cense plate prod'!~tion and other state-use industry endeavors, 

are of a horizontal, non-integrated nature. That is, they tend to be isolated 

training efforts in different occupational areas, concentrating on a particular 

skill level rather than the many skills (or efforts) required for a total pro

duction process. Skill levels are varied through the kind of occupation for 

which training is provided, rather than through different jobs in the same pro

cess. As such, one outcome is the underdevelopment and underuti1ization of the 

skill levels of much of the population. 

Others have reCJgnizlld the social value of meaningful work; they speak to 

its absence: 

-90-

Social scientists identify four ingredients of a1 ienation: (1) pOlier1ess
roess (regarding ownership of the enterprise, general management policies, 
employment conditions and the itmlediate work process), (2) meaninglessness 
(with respect to the character of the product worked on as well as the 
scope of the product or the production process), (3) isolation (the social 
aspect of work), and (4) self-estrangement ("depersonalized detachment," 
including bor~dom, which can lead to "absence of personal growth"); 15 

Moreover. a growing body of research indicates that, as work orob1ems 
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increase there may be a consequent decline in physical and mental health. 
family stability. corrmunity participation and cohesiveness, and "balanced" 
sociopolitical attitudes. while there is an increase in drug and alcohol 
addiction. aggression. and delinquency.16 

Consequently. if the opportunity to work is absent or if the nature of 
work is dissatisfying (or·\~orse). severe repercussions are likely to be 
experienced in other parts of the social system. 17 

and its presence: 
... the functions of work; its centrality in the lives of most adults. 
its contribution to identity and self-esteem. and its utility in bring
ing order and meaning to life. Work offers economic self-sufficiency. 
status. family stability. and an opportunity to interact with others in 
one of the most basic activities of society.18 

Work contributes to self-esteem in two ways. The first is that. t~.ough 
the inescapable awareness of one's efficacy and competence in dealing 
with the objects of work. a person acquires a sense of mastery over both 
himself and hi,:; environment. 19 The second derives from the view. stated 
earlier. that an individual is working when he is engaging in activitie, 
that produce something valued by other people. That is. the jcb tells 
the worker day in and day out that he has something to offer. Not to 
have a job is not to have something that is valued by one's fellow human 
beings. Alternatively. to be working is to have evidence that one is 
needed by others. 20 

So the work experience, because of its centrality in our lives, has the 

potential of producing dramatic social effects. The devastating negative pos

si bi 1i ti eS ci ted above represent what correcti ons has taken as its mandate to 

overcome. . 
What is being suggested here is not to scrap correctional work, education 

and other programs because they do not work. but restructure them so they do wor\. 

III The Correctional Employment Model 

The model proposed here is designed to simultaneously maximize ~ocial and 

economic benefits through a restructuring of the prison work experience. As 

presently structured. correctional industries are saddled with conflicting 

objectives: combating idleness, providing productive work opportunities and 

realizing a profit. The first and last are nearly mutually exclusive under 

current practices; in addition. there is little evidence that the arrangement 

contributes to positive social attitudes. 

The model would remove entirely the work. training and educational functions 

fran) correctional purview, and place them within a single organization: priVately 

managed, inmate-operated. with participatory management, wage rates wl,ich corres

pond to productivity. and profit-sharing. A private-sector. profit-making firm 

would operate within prison walls; this new orientation is toward profit and 

worker* sel f-determinat ion. 

That the educational. training and counseling functions be subsumed under 

this employment model is neither 1110gical nor unusual by private-sector stan

dards. 

* A useful nomenclature is suggested: inmates are referred to as workers. or 
correctional workers; correctional staff refer to the non.-inmate population. 
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Many elements of the correctional setting are mirrored in large-scale. 

private enterprises. Companies provide, for example, drug and alcohol programs 

to their employees; educational opportunities (not all directly job-related) are 

made available either through the company or via reimbursement schema; on-site 

recreational facilities are not uncommon. 

The major distinguishing characteristic between the production activities 

of the private firm and the correctional institution is the profit orientation. 

Activities undertaken by a private firm, both in terms of the production process 

and ancillary services (see above), take place to epsure a stable work fo,'ce, 

uninterrupted production and profit. The focus, or rationale is more short

sighted. Many similar 4Ctivities occurring in correctional settings have 

seemingly longer-term goals -- changes in behavior which will endure after the 

"employee" leaves the "organization." If it is possible to restructure correc

tional activities so that such long-term 'goals (whose achievement is unknown) 

are left unaffected at the same time that more positive benefits accrue in the 

short-term. then reallocation is appropriate. 

These suggestions may require some changes in perception about the function 

of a correctional institution and what its clients do while they are incarcerated. 

Too, the private sector Uintrusion ll maY concern some. However, there is no 

overriding reason for corrections to run (in the top management sense) such an 

operation. Correctional managers and line staff are not entrepreneurs and in 

any case have enough responsibility in managing the"institution. The clear 

production and profit orientation brought by a private entrepreneur is necessary 

to maintain the distinction between security and production activities. The 

profit accruing to the firm varies little from fees and indirect costs nllW 

charged by organizations providing services to correctional clierts and agencies. 

Since corrections, as other publ ic sector activities. does not operate 

under a market model, it may be appropriate to address first the differences' 

which may be present. It may be argued. for example, that corrections is one 

of those goods. the pI'oducti on of whi ch Adam Smi th and others suggested be re

moved from the private sector. Actually, the major relevant correctional func

tions are provision of security and safety for both inmates and the general 

population. These functions would continue in the domain of correctional 

management and would in no way be compromised by the existence of a profit

centered industries effort. Again, the orientation is the only element affected; 

arguments which pertain to the "captive" population may be addressed in much the 

same way. 

Other implications for the production process do arise, however, when one 

considers the existence and nature of an in-house population. First, there is 
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no "free" selection of the labor force. This "given" labor supply, often in 

excess of institutional needs, has had the potential of reducing production 

processes to less than optimum, in order to accol1F1Odate it. It is suggested 

here that the 1 abor force does not have to di ctate such se 1 ecti on of producti on 

process. The private market is not perfect either, and not all jobs are filled 

with ideal workers; on-the-job training and general education are used to ease 

such incompatibility. The approach, again, is positive, as problems are seen 

as capao1e of solution. Excess labor problems, should they arise, may be par

tially handled thro~gh training, i.e., at any till>! a certain proportion of the 

inmate population is preparing to work (and will, before release). Turnover, 

while not necessaril,9 of a higher rate than for many private firms, may produce 

some inconsistencies of supply and demand. However, exit patterns are known 

(not always the case for the firm) and can largely be handled through the train

ing pool. Admissions may be managed through screening and training by "inmate 

faculty." 

state-use and interstate conmerce considerations are not insurmountable 

problems. IIhile the precise approach would depend on the state, there are 

additional state-use markets (and shares of current markets) that could be 

serviced by such an enterprise. To the degree that correctional activities 

become more self-sufficient (see oelow), there may be mOre willingness to enter

tain change (considel' local-use, for example). 

The Structure - Given the orientation and 'the major worker role, it remains 

to address some broad characteristics of the production process, a possible orga

nizational structure and the benefits to be expected from this model. In general 

terms, the choice of a firm should emphasize production requiring as broad a com

plement of skills as possible -- from cleaning machines to marketing the product 

or service to providing R&D. Promotion I/ithin the ranks should be possible as 

well as job exchange. 

The following brief schematic presents an overview of a possible organi

zational structure. A board, consisting of worker's representatives and manage

ment advisors, would accept 'input from workers and prpvide advice on the pro

ducti on process. To the degree necessary and useful, representatives from 

institutional staff might also serve on this board. Top management would be 

comprised of private entrepreneurs. Beyond that, the operation would be essen

tially worker-run, with guidance provided during start-up and on an as-needed 

basis once the system was underway. More detail intema1 to the operation is 

deliberately omitted here and elsewhere, since the overall concept is our first 

consideration. 

Some Positive Factors - Besides the opportunity to put industries on a 
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paying basis. and the larger worker role. other elements make this a poten

tially desirable undertaking. The U5e of a fairly cOlrplex pl'oduction pl'ocess 

(or processes) provides greater opportunity to involve lind develop all Skills 

present in the population -- laborer. supervisor. sale5mln. middle manager. 

trainer -- and often a set of transferable skills (sales. bookkeeping, training, 

etc.). Worker development is enhdnced by the break from blue-collar, s-Ingle-

1. Incl udes managers and workers 
2. Private, profit-making firm 

3. Workers; includes functions such as bookkeeping, accounting, 
possibly R&D, sales, scheduling, etc. 

4. Workers 
5. Worker-managed. staffed by civilians as necessary 

6. Worker-managed, possibly a middle management function 

level training and work experience and the involvement in an organization with 

positive goals. Competitive pay shOUld provide additional incentives and allow 

opportunities to provide for support of dependents as well as accumulate some 

cash reserve for post-release job-hunting. As pay scales stand now, many are 

too low to encourage widespread partiCipation or highly productive efforts. 

Arrangements which permit workers to "purchase" room and board are possible and 

ad" an additional layer of realism to the model. Many institutions, for example, 

are characterized by more than one kind of housing: dormitories, single cells, 

cottages, etc. Within security constraints, as necessary, some choi ce could be 
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introduced. Similar possibilities exist for food service operations, including 

both the kind and number of meals. Other extensions and variations are possible. 

Most important, the approach represents an alteration in the institutional 

environment from a system of sanctions to a system of incentives -- emphasizing 

productive, rather than compliant activity. 

Some other countries regard imprisomr"nt as, yes, a punishment, but also a 

hiatus in an individual's otherwise productive life. Emphasis is placed on main

tenance of skills and contact with the outside world to reduce the effects of the 

"interruption." This is possible here, even if no skills are ImmediatelY apparent. 

In this case, we also would be .promoting the assumption, as well as the resumption, 

of a productive existence. If unemployment causes (initial) crime we are helpless 

without an effort which transcends corrections. If crime -- conviction and in-

carceration -- causes, or does nothing to alleviate unemployment, we are in a 

position to act. In fact, we are the only ones who can. 
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$> Chapter 8 

The Bene~its and Costs of 
Supported Work 

The discussion in the p~eceding chapters· shows that sup
ported work produces a: complex pattern of change in the 
employment, welfare payments, and criminal activities 

of individuals in the four target groups. It also shows that these 
effects are purchased at an average public subsidy cost of $5,740 
per participant. This chapter presents the s~m~ rl;'!stilts of an 
extensive study that attempted to quantify the outconl.:lS of the 
program and to compare these figures to program cost, in an effort 
to answer the question as to whether in economic terms the benefits 
justify the expense.! . 

Although this approach is useful in providing an overall assessment 
of supported work's effectiveness, it has limitations and risks. Certain 
important benefits and costs simply cannot be accurately measured 
and are therefore not included in the summary estimates. Moreover, 
this type of analysis calls for assumptions about the value of specific 
items and for judgments on the longer term extrapolation of benefits 
and costs that were directly measured only for up to 27 or 36 
mon!hs. To reduce the risks of this kind of analysis, the research 
design developed two analytical frameworks: (1) a series of bench-

. mark estimates that contain the re::learchers' "best guess" on each 
component of the analysis; and (2) a range of alternative estimates 
that indicate the sensitivity of the calculation to changes in key 
assumptions. In this way it is hoped that the reader will both under-

1. The more complete resul~ of this analysis are presented in a forthcoming 
report. by Peter Kemper, David Long, and Craig Thornton, The Supported 
Work Evaluation: Final Benefit-Cost Analysis, MDRC, 1980. 
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stand the perspec-tive presented in the data and the impact of alterna· 
tive approaches. 

Against this background, it is important to note that for three 
target groups the general trend of the results is remarkably un
affected by reasonable variations in the assumptions. For the AFDC 
women and ex-addicts, the benefits exceed the costs under all but 
extreme assumptions: For the youths, the contrary is true. But in 
the case of the ex-offenders, where the program's impact on em
ployment and crime is unclear, the cost-benefit analysis, too, is 
inconcl\lsive. 

This chapter covers only the highlights of the research method
ology and findings. A more detailed presentation ""Hi be contained 
in :; forthcoming series of reports on the supported work research 
effort. 

THE BENEFIT-COST METHODOLOGY 

The benefits and costs of supported work were analyzed and are 
presented here from three perspectives: that of society as a whole; 
that of the supported workers themselves; and that of the rest of 
society, the nonparticipants, sometimes referred to as the taxpayers. 
'The overall social perspective is the most comprehensive and seeks 
to present the value of the net gains or losses in total social resources 
associated with each participant's program experience and its effects. 
It addresses the question of whether society gains or loses goods and 
services as a result of the supported work program. In the social 
perspective, transfer payments that redistribute income among dif
ferent groups !n society (e.g., welfare payments) are not counted as 
benefits or losses, because they involve no change in overall re
sources.l However, such payments do enter into the participants' 
perspective, which looks at the gains and losses to the supported 
worker, and thE:! nonparticipant perspective, which sees all program 
operating expenses as costs and welfare savings as benefits. 

From the social perspective, supported work's costs include all 
the expense of operating the local programs, with the exception of 
supported workers' wages. Other costs include the administrative 
cost to the Manpower Demonstrat.ion Research Corporation (MDRC) 
for monitoring local operations Cl.nd giving them technical assistance, 
the output the participants w:mld have produced had they not 
been employed in supported work, and additional child care costs 
related to the AFDC women's increased employment. 

2. Reductions in welfare administrative costs that accompany a decline in 
benefits are, however, a social benefit. . 
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Social benefits include the output produced by the supported 
workers while they are in the program; increases in their post
program earnings; reductions in criminal activities; and savings from 
reduced participation in other employment, training, or drug treat
ment programs. Estimates of the value of in-program output were 
based on the detailed examination of a sample of 44 work projects 
at sites with random assignmerit. Estimates of the program's impact 
on employment and other behavior were based on comparisOlis of 
the activities of experimentals and controls as reported in interviews' 
with the research sample. For the employment results, the earnings 
data could be used directly. To assess program impact on criminal 
activity, the benchmark estimate was arrived at from arrest data 
collected in interviews with participants, which were then adjusted 
to offset underreporting. The adjustment was based on a comparison 
of data provided in the interviews with police arrest records for a 
sample of individuals. The benchmark calculation was further refined 
by separate estimates of reductions in property damage and personal 
injury, stolen property, and criminal justice system costs. 

Developing an estimate of the supported work demonstration's 
behavioral impacts over time (and most critically for earnings and 
criminal activities where the impacts were the largest) confronted 
the researchers with two comF~ex analysis tasks: finding an appro
priate number to represent the demonstration-wide impacts for 
months 19 through 36,3 for which information was available only 
for certain subsets (cohorts) of the sample; and estimating the 
extent to which impacts observed during those months would 
extend into the future. 

Estimations for Months 19 through 36 
As discussed previously, the supported work data suggests that 

employment impacts were largest for the early enrollees-the group 
whom researchers followed longest. This seems parl;ially a result 
of the effect that the then continually improving labor market had 
on the employment opportunities of the control group. Because 
about 50 to 85 percent of the sample in each target group was 
assigned a 27-month interview (see Table 3-I), data from that 
sample were considered sufficiently typical of the overall sample to 
be used directly in the benefit-cost estimates for those months.4 

3. Months 1.9 through 27 for the AFDC sample. 
4. For the AFDC group, however, where the 27-month follow-up was given 

to the smallest share of the total sample, and where it also served as the base 
for extrapolation because there were no 36-month interviews, one of the sensi
tivity test,,; combined the 18-.month and ;!7-month COPOl'ts to derive a lower. 
estimate of program impacts. . 
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However, when it came to the ex-offender, ex-addict, and youth 
!iroups in "the 28~ to 3S-month period after random assignment, 
the sample was judged to be too small to have confidence in it as 
a base for extrapolating benefits into the future.s Instead, a pro
cedure was developed to provide an estimate that was more repre
sentative of the experience of the full research sample and that 
would neither disregard the findings observed for the small 36-
month cohort nor give it undue weight in assessing impact on the 
larger sample. Thus, behavioral changes for this period were based 
on a weighted average of the 19--to 27-month changes for the 27-
month cohort and the 28- to 36-month changes for the 36-month 
cohort. In addition, sensitivity tests examine whether the results 
would differ under more generous or conservative assumptions. 

Extrapolation 
Most costs occur while participants are enrolled in supported work, 

but benefits extend into future years. Even though extrapolation 
involves some degree of -inherent uncertainty and the need for some 
non quantifiable judgments, a realistic analysis cannot make the 
extreme assumption that there is no· programmatic impact after 
the last interview. Thus, a number of assumptions were adopted 
to c!evelop the benchmark· estimates of future benefits, and the 
impact of alternative assumptions examined in sensitivity tests. 
First, the 28- to 36-month weighted average impacts (and the 19 to 
27-month impacts for the AFDC women) were used as the base 
for extrapolation. Second, benefits were assumed to extend over 
the period of a typical working life, as provided in population tables. 
Next, relying primarily on one of the few studies of the long-term 
impacts of employment programs, benefits vrere assumed to decay 
over time from the base period values at a rate of 50 percent every 
five years for the ex-addicts, ex-offenders and youth, and to con
tinue nominally unchanged for the AFDC women.6 Finally, all 
benefits and costs beyond the initial 9-month period were con
verted into present values on the basis of a real (i.e., inflation ad
justed) discount rate of 5 percent per year. 

5 .. Of those groups, 33 percent of the ex-addicts, 22 percent of the ex
offender~, and 16 percent of the youths were assigned these interviews. 

6. ThIS is based on a study by Orley Ashenfelter of participants in the MDTA 
program. See OrJey Ashenfelter, "Estimating the Effect of Training Programs 
on Earnings," Review of Economics alld Statistics, LX (1978); 47-57. The 
benchmark assumptions on the decay of nominal earnings are equivalent to a 
3 percent per year decay in real earnings differentials for the AFDC women 
and a 17 percent per year decay in real earnings for the other target groups. 
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Unmeasured Costs and Benefits 
Even this complex methodology could not cover all program ef

fects. For example, the estimates do not include the psychological 
benefits of employ'ment ot the supported workers, or of the reduc
tion of criminal activity to society. Nor do the estimates include as a 
benefit the extent to which supported work fulfills society's clear 
preference for providing employment for youth and substituting 
work for welfare or other transfer payments as the source of income 
for disadvantaged people. In addition, there is no quantification of the 
benefits to the children and other family members that accompany 
the increased employment of the supported workers both during and 
after the program. There is also no estimate of the possible benefits 
or losses to the children of AFDC women that may result from 
different types of child care associated with their mothers' going 
to work. Finally, there is no assessment of the possible indirect 
effects of supported work on the total labor force-either the nega
tive effects of displacement or the positive effects of an increased 
demand for low-skilled labor. 

Some of these effects may be quite significant, and many of them 
are likely to be beneficial. Therefore, the data on measured benefits 
and costs presented in this chapter should be considered only a 
partial balance sheet. A more complete judgment of supported work 
Will require an assessment of the importance of these additional 
unmeasured benefits. 

THE BENEFIT-COST FINDINGS 

AFDCWomen 
The firs} column of Table 8-1 summarizes the social benefits 

and costs during the first 27 months after random assignment, a 
period that includes nearly all of the program costs but not the 
full post-program benefits. The benefit-cost data for these first 
27 months are particularly reliable, because they come directly 
from the experimental-control interviews and do not require ex
trapolation assumptions. Overall, the social benefits during this 
period are substantial ($5,818) and come close to offsetting the 
social costB- for each supported worker ($6,606). The largest benefit 
is the value of the output produced by each AFDC woman while 
in supported work ($4,520), which about equals the wages received 
by the women for their work in the program.7 Additional benefits 

7. The average AFDC woman received $4,856 in earnings and fringe beneiits 
from the supported work program. Table 8-1, which is limited to social costs, 
does not include supporter worker wages, which are benefits to the participants, 
costs to the nonparticipan~s, and of no cost to society. This relationship between 
value of output and wages holds for all four target groups. • . 
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Table 8-1; Summary of Social Benefits and Costs per Participant: AFDC 
Target Group 

Item Months 1-27 Total 

Benefits 
Value of in-program output $4,520 $4,520 
Increased post-program earnings 1,028 9,193 
Reduced welfare system administrative costs 137 811 
Reduced education and employment program costs 133 ~. 
Total • $5,818 $15,132 

Costs 
Local supported work program costsa -$5,105 -$5,105 
MDRe central administrative costs -270 -270 
Foregone earnings of participants -879 . -879 
Increased child care costs -1)52" ~ 
Total -$6,606 -$0,982 

Net present value (benefits minus co.sts) -$ 787 $8,150 

Range of alternative estimates of net present value n.a. $2,7.5.4 
to $9,732 

Source: Peter Kemper, David Long, and Craig Thornton, The Supported Work 
Evaluation: The Final Benefit-Cost Analysis (New York: MDRe, 1980). 
Notes: To correct for inflatiol?, all dollar values have been measured i"n terms of 
fourth-quarter 1976 dollars. They have also been discounted (at a 5 percent 
annual rate) to the midpoint of the first 9-month period. Numbers may not sum 
due to rounding. 
aIncluding the cost of operating the work projects (e.g., supervision, materials, 
and equipment) and of program overhead, but excluding supported work wages. 

flow from the increase in post-program earning~ juring this period 
($1,028). . .. 

Even though a net cost of $787 remains after 27 months, the 
net present value becomes positive when extrapolated future bene
fits are included. The benchmark estimates presented in Table 8-1 
show that supported work generates an estimated $8,150 more in 
resources per participant than it uses up, primarily as a result of 
the assumed continued difference in the earnings of the experi
mentals compared to the controls. 

As outlined earlier, these benchmark estimates were derived 
by the Mathefuatica researchers' use of their best judgment on a 
number of. critical factors af!e~ting the value of extrapolated bene

. fits '~nd cost ,.and oth~!f,~SUll.'l.ptions. In addition, the benefit-cost 
study included· <t number of alternative estimates that place net bene-

92-332 0 - 83 - 34 

t 
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fits between $2,754 and $9,732, depending on each assumption: 8 

1. The program impacts during the base period (months 19 through 
27) and for the future were assumed to be lower, based on an 
average of the findings for the 27-month and 18-month cohorts 
(net present value = $5,506).9 

2. The program benefits 'were assumed to decay at a faster rate 
(50 percent in 5 years) (net present value = $2,754). 

3. Alternative "real" discount rates (3 and 10 percent) were used 
in estimating the net pres~nt value of benefits and costs, (net 
present value = $9,732 or $4,639). 

4., A much more conservative approach was adopted\ in valuing 
in-program output (net present value = $6,106) .. 

The range of net present value estimates suggests both caution 
and confidence. Despite the unusually extensive information avail
able for this study, different values within the range indicate that 
the reader should be careful not to attach particular importance to 
anyone number, but focus on the general trend of the findings. 
However, the fact that the overall qualitative conc1usion-that is, 
the positive sign of the net present value estimates-remains un
affee:.:,ed by the wide range of alternative assumptions points to the 
strength of the findings for this target group. 

The preceding paragraphs present the benefit-cost results from 
the perspective of society as a whole. The benefits were also positive 
from the more limited perspectives of the supported work partici
pants themselves and the rest of society, the nonparticipating tax-

8, Researchers conducted other sensitivity tests, but they were not included 
in the'ranges of Table 8-1 because they were considered extreme (e.g., assum
ing no benefits occur after'months 27 or 36) or particularly speculative (e.g., 
specifying the extent of the displacement of other workers by supported work
ers). This fuller analysis is contained in forthcoming more detailed reports. 

9. The benchmark estimate uses the earnings and oiher impacts found for 
. the 27-month cohort both for the 19- through 27-month period a)ld as the 
base for extrapolating future benefits. However, this sensitivity test takes a 
more conservative approach, based on the indication discussed in Chapter 4 
that supported work's impacts during months 16-18 were smaller for the 18-
month cohort than for the 27-month cohort. For this estimate, the base period 
for extrapolation of post-program earnings is the weighted average of the month 
16 through 18 earnings difference for the l8-month cohort and the 19 through 
27-month difference for the 27-month cohort. This procedure is similar to that 
used in developing the 28-36 'month base period figure included in the bench
mark estimates for the, other three target groups. For the AFDC gwup, however, 
it is presented as a sensitivity test rather than included in the benchmark esti
mate out of a concern that the data for months 16-18 are from a period too 
early to provide a sufficiently reliable estimate of post-program effects. 
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payers. Critical to this latter group are the reductions in AFDC 
Medicaid, and other transfer payments that are associated with 
the increased earnings of the supported work experimenials. Even 
though these did not show up as benefits in the broader social 
perspective (because they are gains to the nonparticipants and 
losses to the participants), they become major considerations when 
the two' groups are examined separately. Taxpayer savings from 
reductions in these transfer payments total an estimated $2,615 
during the first 27 months after an AFDC participant enrolls in 
supported work and over $10,000 when future savings are extrapo
lated, using the same method as was applied to earrengs. In addition, 
the nonparticipants benefit from the increased taxes paid by the 
AFDC women as tl?ey move from welfare to a job. When ~hese two 
savings are combined with the program's other benefits, the non. 
participating taxpayers' gains far outweigh their costs (the bench
mark estimate shows a difference of over $8,000).10 Finally, 
supported work also appears to yield net benefits to the participants, 
primarily '.is a result of their increased earnings both in and after 
the program, although these earnings gains were largely offset by 
reductions in welfare payments. 

Ex-Addicts 
As Table 8-2 indicates, the social benefits also exceed the costs 

for the ex-addicts, although the reasons for this outcome arl quite 
different from those that account (or the results of the AFDC 
group. Over the 27 -month period for which the most reliable data 
are available, the consistent and large reduction in criminal activities, 
when combined with the value of in-program Ol.\tput ($3,363) and 
other smaller changes, brings total benefits to within $215 of total 
costs. Thus, only a modest amount of additional benefits is required 
from the post-27-month period (when the analysis relies on the 
small sample and the extrapolation approach) for total benefits to 
exceed costs. Furthermore, the long-term follow-up data (as shoWn 
in Chapter 5) suggest that benefits from both reduced criminal 
activities and increased earnings occur during months 28 through 36. 
Even when these are extrapolated using the weighted average ap
proach outlined -above, the additional benefits are substantial and 
bring benchmark estiinates of total social benefits $4,345 abov!:' 
total social costs. In contrast to the AFDC finding:!, the positive 

10. The full report on the benefit-cost analysis presents the detailed com
ponents of benefits and costs under these two perspectives, as well as the sen
sitivity of these estimates to changes in the particular assumptions used to 

. estimate different items. 
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Table 8-2. Summary of Social Benefits and Costs per Participant: Ex-Addict 
Target G.-oup 

Item 

Benefits 
Value of in-program output 
Increased post-program earnings 
Reduced welfare sYlltem administrative costs • 
Reduced criminal activitiesa 
Reduced drug treatment costs 
Reduced education and employment program costs ... 

·Total 

Costs 
Local supported work program costsb 
MDRC central administratit'e 'costs 
Foregone earnings of participants 

Total 

Net present value (benefits minus costs) 

Range of alternative estimates of net present value 

Months 1-27 Total 

$3,363 $3,363 
-153 819 

47 -64 
1,677 5,178 

-3 153 
72 114 

$5,003 $9,563 

-$3,798 -$3,79ts 
-201 -201 

-1,219 -1,219 

-$5,218 -$5,218 

-$ 215 $4,345 

n.a. $172 to 
$10,777 

Source: Peter Kemper, David Long, and Craig Thornton, The Supported Work 
Ji:ualuatiol1: The Final Benefit-Cost Analysis (New York: MDRC, 1980). 
Notes: To correct for inflation. all dollar values have been measured in terms of 
fourth· quarter 1976 dollars. They have also been discounted (at a 5 percent 
annual rate) to the midpoint of the first 9'month period. Numbers may not sum 
due to rounding. 
aIncIuding reduced judicial system costs, reduced personal injury and property 
damage, and reduced stolen property. 
blncluding the cost of operating the work projects (e.g., supervision, materials 
and equipment) and of program overhead, but excluding supported worker 
wages. . 

net present value for the ex-addicts is primarily the result of reduced 
criminal activities rather than of increased post-program earnings; 
in contrast to the ex-offender results, the ex-addict changes in 
criminal activities are stable over the full period of observation and 
thus can be confidently included in the benchmark benefit-cost 
calculation. 

The range of alternative estimates for the ex-addict group given 
in Tabh 8-2 reflects the following assumptions: 

1. Real discount rates of 3 or 10 percent (net present value = $4,994 
or $3,155). 

2. A lower decay rate similar to that used in the benchmark AFDC 
estimate (net present value = $10,777). 
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. . 

3. The use of either the 27-month or 36-month cohort as the exclu
sive base for extrapolation (net present value = $172 or $9,392). 

4. The use of a sharply lower estimate of the benefit of the reduction 
in criminal activities (net present value = $1,755). 

5. A lower value of output (net present value = $2,824), 

The low value of the range ($172) if' a relatively extreme estimate 
based solely on the 27-month cohort, and thus ignoring the signifi
cant earnings increase and crime reduction observed for the 36-
month cohort. The upper bound is based on a similarly unlikely 
assumption for this group, namely, that the impact observed in 
the base period does not decay in: future years. Although the range 
of ~timates is ~ge, it" is important to. note that for the ex-addicts, 
as for the AFDC group, the qualitative conclusion that social benefits 
exceed costs remains unchanged under ali of these alternative as
sumptions.lI In addition, benefits are substantial and positive from 
the ~omplementary perspective of the ex-addict participants and 
nonparticipants. (The benchmark estimates are $3,076 and $1,268, 
respectively. ) 

Youths 
In contrast to the AFDC and ex-addict findings, the benefits of 

suppoJ.-ted work fall short of the costs for the youth target group 
(see Table 8-3). Despite the substantial benefits from the value of 
output produced while the youths are employed in the program 
($3,394), the absence of any impact on criminal activities or subse
quent employment leads to an overall net social .cost of $1,465. 
Under a range of alternative assumptions identical to those tested 
for the ex-addicts, this estimate varies widely, but the conclusion 
is consistently_negative. However, from the perspective of the partici
pating youths, the program does have benefits (redistributing an 
estimated $892 per youth), whereas from the perspective of non
participants there are net costs of $2,357 per youth_ 

Although the range of estimates suggests that the measured social 
costs are likely to exceed the benefits, a consideration of unmeasured 
benefits may be particularly appropriate for this group. Clearly, 
as evidenced in the recent large number of youth employment pro-

11. In addition to the sensitivity test shown in the range in Table 8-2, the 
full analysis also provides more extr3Ille estimates (e.g., no benefits from the 
reduction in criminal activities) under which the social costs for ex-addicts 
would exceed the benefits. Because of their extreme quality, however, these 
have been excluded from the Table 8-2 range. 
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Table 8-3. Summary of Social Benefits and Costs per Partirtipant: Youth 
Target Group 

Item 

Benefits 
Value of in-program output 
Increased post-program earnings . 
Reduced.wel{are sy,stem administrative costs 
Reduced criminal activitiesa 
Reduced drug treatment costs 
Reduced education and employment program costs 

Total 

Costs . 
Local suppOl;;ed work program costsb . 
MDRC cential administrative costs -
Foregone earnings of participants 

Total 

Net present value (benefits minus costs) 

Range of alternative estimates of net present value 

Months 1-27 Total 

$3,394 $3,394 
-3 29 
78 228 

103 -89 
-26 -116 

87 100 

'$3,633 $3,546 

-$3,833. -$3,833 
-203 -203 
-974 -974 

-$5,010 -$5,010 

-$1,377 -$1,465 

n.a_ -$4,118 
to -$ 250· 

Source: Peter Kemper, David Long, and Craig Thornton, The Supported Work 
Evaluation: The Final Benefit-Cost Analysis (New York: MDRC, 1980). 
Notes: To correct for inflation, all dollar values have been measured in terms of 
fourth-quarter 1976 dollars. They have also been discounted (at a 5 percent 
annual rate) to the midpoint of the first 9-month period. Numbers may not sum 
due to rounding. 
alncluding reduced judicial system costs, reduced personal injury and property 
damage, and reduced stolen property. 
blncluding the cost of operating the work projects (e.g., supervision, materials, 
and equipment) and of program overhead, but excluding supported worker 
wages. 

grams, there is a strong national interest in providing jobs and income 
for unemployed high school dropouts. Although it is unclear how 
much society is willing to pay to put a youth to work, the value may 
be sUbst'antial. An overall conclusion on supported work for this 
group, therefore, would depend both on whether the unmeasured 
benefit of providing a supported job for each youth ~xceeded the 
estimated $1,465 net measured social cost, and on whether this 
objective could ·be met at a lower measured cost under alternative 
employment initiatives. Unfortunately, answers on both questions 
are not available. The social value of increasing youth employment 
is uncertain and there is ~ paucity of reliable estimates of the net 
social cost of alternative employment programs. 
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Ex-Offenders 
During months 1 through 27, the social costs exceeded the bene

fits for the ex:offender group t~y $2,224, the largest amount of th~ 
four target groups. However, a large share of this amount is attribut
able to an increase in criminal activities which, as noted in C)lapter 7, 
was not statistically significant and thus could have o(!curred by 
chance. When the results from these months are combined with 
the extrapolated future benefits,. the results are ambiguous. In 
contrast to the findings for the other three target groups, 110t only 
the magnitude but the plus or minus sign of the estimate of net 
present value depends on the assumptions used in extrapolatioh. 
If the,estimate is based solely on the subset of the sample followed 
for 36 months-which had both a substantial increase in employ
ment and a reduction in criminal activities-benefits exceed costs 
by $8,292. If only the 27-month cohort is used-which had a smaller 
earnings increase and an increase in criminal activities-costs exceed 
benefits by $4,916. . 

An examination of Table 8-4, which shows the components of 
the estimate under these two extreme extrapolation assumptions, 
indicates that the ,vide variation is due primarily to differences in 
the estimates of criminal activities. This suggests one of the problems 
of including crime estimates in the benefit-cost framework. Because 

- individualarrests are relatively rare events, each of which has a high' 
social cost, arrests introduce an unstable factor into the analysis. 
For the ex-addicts, for whom the crime impacts are statistically 
significant and sustained, this did not create a problem. For the 
ex-offenders, for whom the measured impacts vary widely over time 
and among subsets of the sample and are not statistically significant, 
their inclusion contributes heavily to an uncertain outcome. Because 
of this, Table 8-4 includes no single benchmark estimate but rather 
an alternative set of ranges, depending on the inclusion or exclusion 
of crime effects, and the other sensitivity tests noted above. 

Furthermore, Table 8-4 indicates that the uncertainty goes 
beyond the crime estimates. When criminal activity measures are 
excluded from the calculation, the range of estimates of net present 
value is sharply narrowed though still not clearly positive or negative.
If all of the other-benchmark assumptions are adopted, net present 
value ranges from -$166 to $1,434, depending on the cohort used 
as the base for extrapolation. Moreover, if the alternative assump
tions on decay and discount rates and value of output that were 
examined for the other target groups are considered, this range 
increases to from -$1,654 to $1,434. 

For ~h.~.eJ~:<?~fen~ers, the. overall. demonstration-wide assessment 
oJ benefits and (!O"ts is uncertain. A nlor~ comple~e !l.£se:;sment. of 
the rolE; of suppnrt~!d work for this t.ar!,"!et. grOl!p must depend on 
a judsment about any unmeasured benefits that. accompany· the 
employment of cx-cffenders.., .,- -:::.\ 

• .. I . .~:... 6 
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Table 8-4. Summary of Social Benefits and Costs per Participant: 
Ex-Offender Target Group 

Item Months 1-27 Total 

Benefits 
Value of in-program output $2,973 . $2,973 
Increased post-program earnings 304 851 to 2,792li 
Reduced welfare system administrative 

f;OSts . 41 7 to 310a 
Reduced criminal activitiesh -1,048 -4,750 to 6,8588 

Reduced drug treatment costs (; 389 to -380!l 
Reduced education and employmeilt 

.program costs _136 250 to 374a· 

Total $2,412 -$ 280 to $12,9278 

Costs 
Local supported work program costst: -$3,359 -$3,359 
MDRC central administrative costs -178 -178 
Foregone earnings of pariicip:mts -1,100 -=1,100 

Total -$4,637 -$4.637 -

Net present value (benefits minus cost.;) -$2,224 -$4,916 to $8,292a . 

Net present value, excluding changes In 
criminal activities 

-$1,176 - $166 to $1,4343 

Range of alternative estimates of net 
present value, excluding changes 

-$1,654 to $l,434d in criminal activities n.a. 

Source: Peter Kemper, David Long, and Craig Thornton, The Supported Work 
Evaluation: The Final Benefit-Cost Analysis (New York: MDRC, 1980). 
Notes: To correct for inflation, all dollar values have been measured in terms of 
fourth-quarter 1976 dollars. They have also been discoun~.ed (at a 5 percent 
annual rate) to the midpoint of the first 9-month period. Numbers may not sum 
due to rounding. 
aThis range reflects differences in findings for the 27- and 36-month cohorts. 
The value for the 27-month cohort appears first, that for the 36-month cohort 
second. All other benchmark assumptions ate employed. 
bInc1uding reduced judicial system costs, reduced personal injury and property 
damage, and reduced stolen property. 
clncluding the cost of operating the work projects (e.g., supervision, materials, 
and equipment) and of program overhead, but excluding supported worker 
w;lges. 

dThis range reflects the use of alternative estimates of value of output and decay 
Imd discount rates, as well as the benchmar~ estimate, 
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Summary and Conclusions 

The preceding chapters reported in detail on the structure 
of the demonstration and on the findings from the re
search. This final chapter summarizes the results and 

discusses their implications and limitations. 

SUMMARY OF THE 
OPERATING EXPERIENCE 

The National Supported Work Demonstration was designed to 
. test whether and to what extent 12 to 18 months of employment 
in a supportive, but performance-oriented, environment would 
equip some of A;merica's hardest-to-employ people to get and hold 
normal, unsubsidized jobs. The research focused on four particular 
disadvantaged groups: ex-offenders and former drug addicts, women 
who had been long-term redpients of welfare benefits, and young 
school dropouts, many with a criminal or delinquency record. In 
order to obtain answers about the program's effectiveness and cost, 
the program design called for a comprehensive research effort as an 
integral part of the demonstration. To meet the research require
ments, 6,616 eligible applicants at 10 of the 15 sites were randomly 
assigned either to an experimental. group (offered a job in supported 
work) or to a control group (not offere? a job), and were subse
quently interviewed at intervals for up to 36 months. A systematic 
effort was made to assess the program's impacts on earnings and 
employment, welfare dependency, and drug t}se and criminal ac-

149 
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tivities. In addition, the analysis was designed to develop estimates 
of the program's benefits and costs. 

The demonstration was implemented by independent local agen
cies, which were responsible for recruiting workers who met the 
eligibility criteria; developing and operating worksites on the basis 
of the demonstration's essential components (peer support, gradu
ated stress, and close supervision); paying salaries at or slightly 
above the minimum wage; and providing a disciplined work en
vironment, including the promotion, suspension, or termination of 
supported workers on the basis of their performance. At or before 
the end of the 12 or 18 months of· maximum employment in the 
program, the local agencies also were to assist supported workers 
in locating ;regular employment .. 

The program's sharply defined eligibility criteria were designed 
to recruit a group of individuals who had particularly serious diffi
culties in getting and retaining regular employment. Most supported 
workers were black or Hispanic. Most of them had not finished 
high school, had very limited recent work experience, and were 
heavily dependent on transfer payments. The programs also reached 
a group of ex-addicts and ex-offenders with a history of drug use, 
prior arrests, and convictions. These groups averaged a total of 129 
and 195 weeks, respectively, of incarceration prior to their enroll
ment in supported work. A comparison of the characteristics of 
supported workers with those in positions funded under· CETA 
and the Work Incentive (WIN) program shows that supported worlt 
indeed was reaching a more disadvantaged group than the popula
tion typically served by other employment programs. 

The local supported work agencies created worksites that varied 
in types of work, customers served, and funding arrangements. 
Approximately half of the work was in various service activities, 
over a quarter was in construction, and a substantial amount in 
manufacturing. About 75 percent of the work was performed for 
public and nonprofit customers, the other 25 percent for private 
individuals or firms. Finally, in contrast to the ·procedures of the 
CETA programs, the local agencies in most cases charged their 
customers for the services or products of the supported workers. 
The emphasis on marketable goods and services had two benefits. 
It helped to assure that the programs produced outputs that were 
of value to their communities, and it ,compelled the local manage
ment to operate worksites with a discipline that contributed to a 
more realistic work experience for the participants. 

A review of the operating statistics on all of the approximately 
10,000 supported work employees at the 15 sites suggests that the 



533 

Summary and Conclusions 151 

program was most successful with the AFDC group. The AFDC 
women had the highest attendance rates (90 percent, compared to 
84 and 80 percent for the ex-addicts and ex-offenders and the 
lowest rate of 76 percent for the youths); the longest. average time 
in the program (9.5 months compared to 5 to 7 months for the 
other three groups); the highest rate of departures to a job (35 
percent compared to 23 to 29 percent for the others); and the 
lowest rage of firings (11 percent; compared to 33 to 37 percent). 
However, the data also indicate that the AFDC group was highest 
in mandatory graduations-iermination after the full span of the 
program for individuals who had not been placed in a regular job. 
This shows that the progra:ms had difficulty developing acceptable 

. jobs for even this relatively -successful group of employees. That 
the program achieved the placement rate it did for. the other three 
target groups is encouraging, given the prior work histories of the 
participants. At the same time the high rates of firings for these 
groups show that they included a substantial number who could not 
or would not meet the work demands of even a supported work job. 

The program's fiscal data show that it cost the government about 
$10,300 to provide a year of supported work employment, which 
translates into about $5,700 per supported work employee, a figure 
quite comparable to the average cost of providing public service 
employment under the CETA program. 

The demonstration posed special management challenges arising 
out of the nature and objectives of supported work. The need to 
eetablish job sites with a realistic work environment forced the sites 
to face many of the challenges of small businesses seeking to market 
their products. This required flexibility in oversight and funding, 
along with efforts to make sure that operations were competently 
managed and did not waste public funds. 

A second challenge was posed by the characteristics of the target 
population. 'l'he supported work sites faced the opposing goals 
embodied in much recent employment legislation: to recruit the 
least promising employees and yet to hold down operating costs 
and meet high performance standards (c.g., in terms of placement 
and attendance rates). The inevitable conflict of these objectives 
was contained during the demonstration by the recognition of a 
larger interest in serving the target popUlation. Performance and 
cost standards were viewed as a necessary part of the management 
and monitoring process, but it was realized that excessive reliance 
on these criteria would push the sites toward "creaming" the most 
employable applicants. And if ',nat had happened, the very purpose 
of the demonstration would ha\'e been undermined. 
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SUMMARY OF THE RESEARCH FINDINGS 
ON PROGRAM I MPA.CT AND COST 

The supported work research findings suggest that the program 
was generally successful in meeting its short-term objectives of 
increasing employment and earnings, reducing welfare dependency, 
and producing useful goods and services. For two of the target 
groups-AFDC women and ex-addicts-it also succeeded in produc
ing long-term impacts. In addition, the benefits for these two groups 
were considerably in excess of costs. For the other two targ~t groups, 
there is little indication of any long-term impacts, and the negative 
or ambiguous findings from the benefit-cost analysis suggest that 
ultimate judgments about these groups will depend on the signifi-. 
cance of unmeasured benefits. 

THEAFDCTARGETGROUP 

Both when measured by operational data and when compared to 
the control group, supported work was most successful with the 
group of long-term AFDC recipients. As Table 9-1 shows, participa
tion in supported work led to an increase in employment and a 
reduction in welfare dependency, both while the AFDC group was 
in the program and after it had left it. The impacts were largest 
during the first 9 months, when most of the experimentals had a 
supported work job, but continued at statistically significant levels 
into the 19- to 27-month post-program period. The more detailed 
data presented in Chapter 4 show that after month 16 there was 
no further decline in the program's impact, suggesting that sup
ported work had a durable impact on employment behavior. (This 
will be further examined in a report on a supplemental wave, of 
follow-up interviews with AFDC experimentals and controls, to 
be completed in late 1980.) A comparison of the data in Table 9-1 
on the employment rates, hours, and earnings show that the ex
perimentals were not only employed more often but that those 
who were employed worked more hours at higher wages, suggesting 
that supported work also helped its participants find jobs of a 
higher quality. 

Examination of the behavior among subgroups within the AFDC 
population suggested that supported work's impact was particularly 
large for older women (those between 36 and 44 years ald:at the 
time of enrollment), and for women who had never worked before, 
or had been on welfare longest. In contrast, subgroups which did 
relatively well in the absence of the program (e.g., those with 12 or 
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Table 9-1. Experimental·Control Differences in Key Indicators durin!! the 
27 Months Following Enrollment: AFDC Target Group 

Outcome Measure Experimentals Controls Difference 

Percent employed during period 
59.8t Months 1-9 96.3 36.5 

10-18 76.5 39.4 37.l't 
19-27 49.1 40.6 8.5t 

. Average monthly hours worked 
Months 1-9 . 135.3 26.6 108.7'f 

10-18 79.4 40.3 39.1t 
19-27 60.9 115.2 15:tt 

Average monthly earnings ($.) 
322.16t Months 1-9 400.44 78.28 

10-18 274.06 131.08 142.98t 
19-27 242.89 165.88 77.01t 

Cash·welfare paymentsa 
Percent receiving 

-3.9t Months 1-9 93.8 97.7 
10-18 82.4 90.1 -7.7t 
19-27 71.4 85.1 -13.7t 

Average monthly amount ($) 
-108.09t Months 1-9 169.82 277.90 

10-18 164.28 246.60 -82.3Zt 
19-27 172.06 224.00 -51.94t 

Food'stamps: average monthly 
bonus value ($) 

-18.63t Months 1-9 44.83 63.46 
10-18 42.15 58.02 -15.87t 
19-27 47.14 60.25 -13.11t 

Average monthly total incomeb($) 
192.96i' 'Months 1-9 628.06 435.10 

10-18 524.47 454.44 70.03t 
19-27 497.50 470.14 27.36 

Source: See Table 4-1. 
Notes: Averages are calculated for all members of the sample, including those 
with no employment or transfer payment receipt in the covered period. 
aWelfare includes AFDC, GA, SSl, and other unspecified cash welfare. 
bTotal income includes earnings, unemployment compensation, welfare, food 
stamp bonus value, and other unearned income (Social Security, pensions, 
alimony, and child support); 
tStatistically significant at the 5 percent level. 

more years of schooling) seemed to have been less affected 'by 
participation in the program. 

As a result of their higher earnings, the AFDC participants reo 
ceived substantially less income from the AFDC and food stamp 
. programs. Over the 27-month period {ollowed in the interviews, 
. experimentals received a total of $2,600 l~ss in benefits from these 
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two programs. By months 19 through 27, about twice as many 
experimentals as controls had left the AFDC rolls. 

The supported work findings confirm that this group often works 
despite substantial disincentives. Because welfare benefits arc re
duced as earnings increase, the experimental-control differentials 
in total income are much less than those in earnings. When all off
setting changes are considered (those in Social Security and other 
taxes, Medicaid, and other in-kind benefits), the real income of 
the AFDC experimentals and controls increases by less than 50 
cents for each dollar earned. . 

The results of the benfit-cost analysis suggest that the program 
generates substantially more reso~ces per AFDC participant than 
it uses up. The researchers' best guess or benchmark estimate is that 
the estimated ·social benefits for this group exceed the costs by a 
total of $8,150 per participant. Alternative nonextreme assumptions 
about critical benefit-cost components or approaches produced a 
range of estimates: $2,754 to $9,732. The range suggests that empha
sis be placed not on a single number but rather on the general direc
tion of findings; the consistently positive outcome under widely 
varying assumptions suggests the strength of the benefit-cost results 
for this target group. 

When the focus of the benefit-cost· analysis is shifted from society 
as a whole to the nonparticipants (often called the taxpayers) the 
data suggest that, from this more limited perspective too, the invest
ment in supported work more than pays for itself, with benefits 
exceeding costs by a large amount, primarily as a result of the 
savings in welfare payments. 

THE EX-ADDICT TARGET GROUP 

During the early months after random assignment, when t.hf': ex
addict participants were still in the program, there were substantial 
differentials in employment, hours, and earnings between t.he par- . 
ticipants (experimentals) and the control group (see 'rable 9-2). 
After a decline in the experimental-control differentials, during 
months 16 to 30, there was a reversal, with significant, differences 
in the employment indicators during months 31 through 36. Clearly, 
for the sample of ex-addicts that were followed the full 36 months, 
supported work had substantial long-term employment. impacts. 
However, the reasons for the upturn and the magnitude of the 
effect that would have been found had the whole sample been 
followed for 36 months are uncertain. The shorter term follow-up 
data on the individuals who enrolled in the program at a later date, 
when the controls experienced greater employment opportunities, 
suggest that the program impacts were smaller. To furthe.r clarify 
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Table 9-2. Experimental·Control Differences in Key Indicators during the 
. 36 Months Following Enrollment: Ex·Addict Target Group • 

Outcome Measure Experimentals Controls Difference 

Percent employed during perio~ 
95.0 50.2 44.8i' Months 1··9 

10-18 63.9 53.1 10.8i' 
19-27 56.5 53.0 3.5 
28-36 64.0 53.9 10.1* 

Average monthly hours worked 
78.2i' Months 1-9 118.7 40.5 

10-18 66.4 50.0 16.41' 
19-27 60.1 (l8.6 1.5 
28-36 70.9 . 52.6 18.3t 

Average monthly earnings ($) 
Months 1-9 361.23 159.79 201.44t 

10-18 259.6'2 220.42 89.20* 
19-27 277.75 261.33 16.42 
28-36 326.09 22,1.36 101.73i' 

Average monthly welfare and 
food stamps benefits ($)a 

-57.20t Months 1-9 57.97 115.17 
10-18 92.42 110.89 -18.47t 
19-27 89.90 93.94 -4.04 
28-36 94.34 103.79 -9.45 

Percent using any drug other 
than marijuana or alcohol 

Months 1-9 36.1 38.2 -2.1 
10-18 34.1 32.7 1.4 
19-27 28.0 27.5 0.5 
28-36 23.4 20.7 2.7 

Percent using heroin 
Months 1-9 20.2 21.5 -1.3 

10':'18 16.8 17.8 -1.0 
19-27 13.4 11.7 1.7 
28-36 1,0.1 8.8 1.3 

Perce;;t arrested 
Months 1-18 25.3 33.5 -8.2t 

1-36 35.0 53.1 -18.1t 
Percent arrested for robbery 

Months 1-18 2.3 7.5 -5.2t 
1-36 0.2 13.4 -13.2t 

Percent arrested on drug charges 
-3.8t Months 1-18 4.1 7.9 

1-36 6.8 14.0 -7.2 
Percent-convicted 

Months 1-18 13.5 17.8 -4.3* 
1-36 19.3 32.9 -13.6* 

Source: See Tables 5-1 and 5-8. 
Notes: Averages are calculated for all members of the sample, including those 
with no employment or transfer payment receipt in the covered period. 
aWelfare includes AFDC, GA, SSI, and other unspecified cash welfare. These 
data are based on a sample slightly different from that in Table 5-5. 
tStatistically significant at the 5 percent Jevel. 
"'Statistically significl,lnt at the 10 percent level. 
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the long-term employment impacts and their dependence on labor 
market conditions, it would be useful to conduct a supplemental 
follow-up of this siPllple, probably using the relat.ivel;y inexpensive 
means of tracing earnings through Social Security records.! 

Second, and probably most critical, supported work participation 
resulted in' a sharp reduction in the criminal activities of the ex
addict group. As shown in Table 9-2, during the first 18 monilis 
after random assignment, there was a 24 percent reduction in the 
arrest rate for expeximentals, 25.3 percent compared to 33.5 per
cent. Although the differences are concentrated in the in-program 
period, they extend into .the period whIm the experimentals are 
no ,longer in supported work, with a total of 35 pp.rcent of the. • 

, . experimentals arrested over ·the full 36 months compared -to 58 
percent of the controls. The program was particularly effective in 
reducing robberY and drug-related arrests, suggesting that, given 
the absence 02 a program effect on drug use in general, the program 
led to the substitution of legitimate for illegitimate income for 
the purchase of drugs. Finally, the impact on arrests seems to have 
been particularly large for the older ex-addicts. 

For the ex-addicts as for the AFDC women, the benefit-cost 
analysis shows that society as a whole, and the participants and 
nonparticipants viewed separately, benefit from the investment in 
supported work. (The benchmark net present value is $4,345; the 
range, $1.72 to $10,777.) The major social benefit for this t.arget 
group follows from the reduction in criminal activities. While post
program earning changes contribute a small amount, they are 
dwarfed by the social value of the estimated crime reduction. The 
other substantial benefit was the value of output the ex-addicts 
produced while in the program. As was the case for the AFDC 
group, the positive findings held up under a wide variety of different 
assumptions about the individual components of the analysis. 

THE YOUTH TARGET GROUP 

A comparison of the activities of the youth target group in sup
ported work and its control group counterpart indicates that only, 
in the initial period, while the experimentals. were in the program, 
did supported work have an impact on employment and earnings. 
After that, both as a result of the movement of the t!xperimentals 
out of the program and the increasing employment of the control 

1. An analysis using Social Security records suggested the feasibility of these 
data as a follow-up source for earnings information for the supported work 
target groups. 

' •. i 
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group, there is a rapid decay in program impact (see Table 9-3). 
An examination of the program's effectiveness among different 
subgroups of youths suggests that the program may be more success
ful with youths under 19 years of age, those with one or more 
dependents to support, those raised in intact families, and tnose 
wi~h particularlY limited work experience. . 

An examination of the program's impacts on drug use,and criminal 
activities for this group indicates no overall impact on the former 
and only a weak suggestion that the program might have a cumula
tiveeffect on criminal activities. There.is no evidence that supported 
work led to an increase in the return to school of this population. 

The analysis of supported work's social benefits and costs suggests 
that, under most reasonable assumptions,· the program has Ii. .net· 
cost. However, the substantial value of in-program output produced 
by each youth goes a long way toward offsetting costs and brings the 
benchmark esti]l1ate of net present value to -$1,465 per youth. 
(The range of alternative estimates is -$4,118 to -$250.) An ultimate 
decision on the appropriateness of supported work for youths would 
depend on issues beyond the ken of this report-on the extent to 
which society values the employment and redistributive impacts 
of the program and on the extent. to which supported work is more 
effective than other programs in achieving these objectives. 

THE EX-OFFENDER TARGET GROUP 

A comparison of the behavior of the experimental and control 
groups suggests that supported work had only limited impact on 
the ex-offender group. The data suggest strong in-program impacts 
on employment and earnings which decay rapidly during months 
10 through 27. For the small sample followed during months 28 
through 36 after random assignment, there is an indication that 
the program has an impact on earnings, although this differential 
is not statistically significant (see Table 9-4). Finally, there are 
no overall impacts on criminal activities and drug use. 

In contrast to the other three target groups, for the ex-offenders 
both the overall direction and magnitude of the benefit-cost findings 
prove to be extremely sensitive to the specific assumptions adopted 
in the analysis, especially as it relates to the measure of future 
criminal activities. For the small sample for which 28- 36-month. 
data are available, supported work leads to a large reduction in 
criminal activities (as well as the substantial increase in the earnings 
differential noted above). The larger sample, for which only 27 
months of data are available, does not show such a trend. Depend-

92-3.32 0 - 83 - 35 

--~--------~ ----



540 

Table 9-3. Experimental·Control Differences in Key Indicators during the 
36 Months Following Enrollment: YO\lth Target Gwup 

Outcome Measure Experimentals Controls Difference 

Percent employed during period 
45.6'1' Months 1-:-9 98.1 52.5 

10-18 68.9 62.7 6.2* 
19-27 62.6 62.6 0.0 
28-36. 74.9 66.2 8,7 

Average monthly hours workp~ 
80,?'t Months 1-9 120.4 . 39.7 

10-18 69.9 58.2 11.7'1' 
19-27 68.8 68.2 0,6 
28-36 88.6 81.4 7.2 

Average monthly Idamings ($) 
226,73t Months 1-9 350.68 123.95 

10-18 235.96 205.25 30,71 
19-27 268.28 248;98 19.30. 
28-36 301.05 342.58 -41.53 

Average monthly welfare and 
food stamp benefits ($)a 

-9.77t Months 1-9 31.09 40.86 
10-18 32.08 48.66 -16.58'1' 
19-27 46,53 54.09 -7.56 
28-36 44.45 54.57 . -10.12 

Percent using any drug (other than 
marijuana or alcohol) 

Months 1-9 11.3 14.2 -2.9 
10-18. 10.5 10.2 0.3 
19-27 11.0 10.6 0.4 
28-36 16.8 11.0 5.8 

Percent using heroin 
Months 1-9 4.0 3.6 0.4 

10-18 1.'1 2.4 -0.7 
19-27 1.8 1.2 0.6 
28-36 1.9 1.0 0.9 

Percent arrested 
Months 1-18' -- 26.7 27.0 -0.3 

1-27b 30.5 39.3 -8.8* 
Percent convicted 

Months 1-18 16.5 i6.0 0.5 
1-27b 19.6 23.6 -4.0t 

Source: See Tables 7-1 and 7-8. 
Notes: Averages are calculated for all members of the sample, including those 
with no employment or transfer payment receipt in the covered period. 
aWelfare inclUdes AFDC,· GA, S81, and other unspecified cash Vlelfar~. These 
data are based on I1sample slightly different from that in Table 6-5. 

bDlita for months 1-27 have been used because data for months 1-36 are based 
.on an unreliably small sample. 
tStatistically significant at the 5 percent level. 

*Statistically·significant at the 10 percent level. 
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ing on which data. are used as the base for extrapolation, social 
benefits fall short of costs by $4,916 or exceed them by $8,292. 
Finally, even when changes in criminal activity are excluded from 
the analysis, the range of estimates. is sUbstantial and does not 
indicate a clear finding. As a result, no single benefit-cost bench
mark estimate is presen,ted for this group. Instead, alterna~ive ranges 
of estimates, depending on the assumptions used and the handling 
of the crime impacts, have been made. 

To obtain further clarification of the program's long-term impact 
on criminal activities and earnings-and thus on the net social cost
further. follow-up using arrest data and Social Security records is 
suggested. Both methods were utilized as part of the.supported work 

. eValuation and turned out to be relatively inexpensive ways to 
trace the program's impacts of specific areas. 

*** 
In assessing the implications of the findings presented in this 

report, we find several considerations that bear noting. First, while 
the supported work findings relate to broad social policy questions 
in areas such as welfare reform, youth employment, targeting of 
resources, and decriminalization of drug use, this report is not 
intended to consider what these policies should be. Rather it is 
intended to add to the base of knowledge for those concerned 
with developing policies on such issues. Second, while ·the research 
was both extensive and comprehensive, as with any attempt to 
apply social science techniques to assessing human behavior and 
response, many research questions remain unanswered. 

For example, it would have bef.il of great utility to include an 
analysis· of the relative efficacy of supported work as compared 
to alternative employment and training approaches. Unfortunately, 
there is little if any comparable research data available on other 
programs. Therefore, even though the supported work research 
provides reliable data on the impact and cost of providing a struc
tured employment opportunity, and as such takes a highly im
portant step toward increasing our knowledge on the impact of 
employment interventions for the disadvantaged, it does not answer 
the question of whether supported work is more or less effective 
than other program alternatives. 

It would· also have been useful to pinpoint with greater clarity 
the specific features of supported work that led to its relative suc
cess or failure. In fact, the demonstration's research included a rigor
ous and sophisticated quantitative study directed at determining 
which features of the supported work model contributed most to 
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Table 9-4. Experimental-~ontrol Differences in Key Indicators during the 
36 Months Following Enrollment: Ex-Offender Target Group 

Outcome Measure Experimenta/s Controls Difference 

Percent employed during period <' 

Months 1-9 95.9 58.7 37.2't 
10-18 66.0 59.2 6.8't 
19-27' 56.5 53.3 3.2 
28-36 59.0 57.8 1.2 

Average monthly hours worked 
71.1t 'Months 1-9 117.1 46.0 

10-18 66.3 57.8 8.5t 
19-27 59.8 60.0 -0.2 
28-36 75.0 66.8 8.2 

Average monthly earnings ($) 
200.36't Months 1-9 378.74 178.38 

10-18 285.99 260.83 25.16 
19-27 269.17 254.18 14.99 
28-36 366.80 304.20 62.60 

Average monthly welfare and 
food stamp benefits ($)a 

-19.99t Months 1-9 28.50 48.49 
10-18 41.43 60.86 -19.43t 
19-27 51.37 50.37 1.00 
28-36 51.74 52.96 -1.22 

Percent using any drug (other than 
marijuana or alcohol) 

Months 1-9 30.0 34.2 -4.2* 
10-18 26.0 29.0 -3.0 
19-27 22.8 24.1 -1.3 
28-36 17.0 28.2 -1l.2't 

Percent using heroin 
Months 1-9 14.3 14.1 0.2 

10-18 8.5 10.8 -2.3 
19-27 7.5 7.5 0.0 
28-36 4.6 8.4 -3.8 

:percent arrested 
Months 1-18 47.2 46.2 1.0 

1-36 56.8 64.8 -8.0 

Percent convicted 
Months 1-18 25.4 26.4 -1.0 

1-36 43.9 35.4· 8.5 

Source: See Tables 7-1 and 7-2. 
Notes: Averages are calculated for all members of the sample, including those 
with no employment or transfer payment receipt in the covered period. 
aWelfare includes AFDC, GA, SSl, and other unspecified cash welfare. These 
data are based on a sample slightly different from that in Table 7-5. 

tStatistically significant at the 5 percent level. 

*Statistically significant at the 10 percent level. 
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positive program 'outcomes. This effort yielded very limited insights, 
and indicates the' extreme difficulty of doing quantitative process 
research on an operating program,. even ·in a relatively controlled 
environment. Understanding which .features of the supported work 
model deserve modification, expansioIl, or abandonment must still 
come largely from quali~ative observation and judgment. 

It must also be remembered that research on the demonstration 
did not take place in a vacuum. Alternative programs and services 
were available to both experimentals and controls, and at times-

. as in the case of rapidly expanded resources for youth programs 
and the unexpected availability of special employment insurance-:
may have limited supported work's potential for impact. The econ
omy and employment conditions generally improved considerably 
during the course of the demonstration. A different environment 
could very well have altered the results, and clearly future changes 
will likely affect future program impacts. 

The operating environment of the demonstration also no doubt· 
affected its' outcomes. The findings were derived from 15 sites 
functioning within uniform demonstration guidelines, under the 
active oversight and control of a management agency. Any expansion 
of supported work will have to consider how the key features of 
the program model, particularly its structuring of the work experi· 
ence, its targeting on the severely disadvantaged, and its operation 
of revenue-producing worksites, can be preserved and implemented 
in a nondemonstration climate. 

Finally, the uninterrupted flow of referrals to the program
adequate to provide two people for each job over a period of several 
years-suggests that /:UIlong the severely disadvantaged there is a 

- strong interest in work, even in jobs that are temporary and pay 
only siightly more than the minimum wage. The successes of the 
program with this clientels, though encouraging, were partial. There 
are a large number of individuals who volunteered for participation 

. but for one reason 'or another did not gain regular employment 
after program completion. They remain the severely disadvantaged. 
Their voluntary attempt at supported work, and failure, points up 
the continuing need for creative and deliberate programD"9.tic inter-

-ventions to improve the connection of a small but troubling group 
of our citizens to the values and activities of the larger American 
society. .' ,I 
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ECONOMIC STATUS AND CRIME: IMPLICATIONS FOR OFFENDER REHABILITA".'ION 

THOMAS ORSAGH* AND ANN DRYDEN Wl'ITE·· 

1. INTRODUCTION 

This study will evaluate the supposition that certain offender rehabilitation pro
grams reduce recidivistic crime. The relevant programs are those that enhance an 
offender's economic status. Programs of this nature are highly diverse. Some are de
signed to effect an immediate improvement in economic status; job placement and 
short-term income supplements are examples. Others, such as those involving gener
al education or job training, are designed with longer range effects in mind. Al
though these programs are highly diverse and have been applied to offenders at all 
stages within the criminal justice process from pretrial to post-release, they possess 
one common characteristic: they attempt to enhance an offender's economic well
being. While these programs may be justified for a variety of reasons, a major argu
ment advanced by their proponents has always been that such programs reduce the 
level of future criminal activity. 

Our objective is to examine the theoretical and empirical foundations for the hy
pothesis that a relationship exists between economic status and recidivism. This ar
ticle's thesis is that while conventional rehabilitation programs aimed at enhancing 
an offender's economic status have not often been successful, such programs have 
considerable promise when they are carefully designed and targeted at a group of 
offenders who choose crime as a rational alternative to work. 

H. THE FORMAL THEORY RELATING ECONOl"--' STA'ruS TO REHABILITATION 

The existence of a relation between economic ~ __ ~us and rehabilitation can be de
ducted from neoclassical principles and assumptions. An individual is presumed free 
to choose among many options, including legal and illegal activities. The particular 
combination of legal and illegal activities chosen also presumably maximizes the in
dividual's well-being. To use the classic phrase from Sutherland and Cressey, the 
theory is "individualistic, intellectualistic, and voluntaristic." 1 

The neoclas[lical theory is, of course, quite old. Becarria 2 is usually credited with 
providing its first formal development. In the last decade, the theory has been re
stated in a logically riJtorous, mathematical format. Becker initiated the nw develop
ment. 3 Ehrlich 4 and Sjoquist 5 provided significant refinements. The model which 
emerges from these three (the BES model) provides a formal connection between 
economic status and the crime rate. 

In the BES model, well-being is functionally related to wealth. Wealth is a com
posite index of one's assets, present income, and the discounted value of future 
income, including in income both pecuniary and non-pecuniary returns. The model 
assumes that individual well-being is maximized by maximizing wealth. Wealth is 
maximized by an appropriate allocation of one's time and other resources to legiti
mate and illegitimate activities. Included in the model (theory) are several addition
al assumptions, the more important of which are: (1) the total amount of work time 
devoted to legitimate and illegitimate income producing activities is a constant; that 
is, an hour devoted to one activity must be at the expense of the other; (2) the two 
activities are perfect substitutes in that no explicit account is taken of possible dif
ferences in the irksomeness, ethical value, etc. of legitimate and illegitimate work; 
(3) wealth increases with an increase in either activity; (4) wealth obtained through 

• Associate Professor of Ecunomics, University of North Carolina, Chapel Hill; Ph.D. Universi
ty of Pennsylvania, 1964; M.A. University of Pennsylvania, 1958; B.S. University of Pennsylva
nia, 1954 . 

•• Associate Professor of Economics. University of North Carolina, Chapel Hill; Ph.D. North 
Carolina State University, 1971; M.A. Columbia University, 1\165; B.A. University of Florida, 
1963. 

1 E. Sutherland & D. Cressey, Criminology 56 (10th ed. 1978). 
'C. Becarria, An Essay on Crimes and Punishments (1767). 
3 Becker, Crime and Punishment: An Economic Approach, 76 J. of Political Econ. 169 (1968). 
• Ehrlich, Participation in Illegitimate Activities: A Theoretical and Empirical Investigation, 81 

J. Political Econ. 521 (1973). 
'Sjoquist, Property Crime and Economic Behavior: Some Empirical Results, 63 Am. Econ. Rev. 

439 (1973). 
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legitimate activity occurs with certainty, whereas wealth obtained from illegal activ
ity is conditioned on the offender's success or failure in avoiding detection and ap
prehension; (5) wealth obtained through one activity is not affected by one's success 
or failure in the other; (6) the negative return (sanction) associated with failure in 
criminal activity can be reduced to a monetary equivalent; and (7) the objective 
values relating to sanctions and to returns are monotonically related to the poten
tial offender's subjective assessment of these values. 6 

Given those assumptions, and the traditional assumption that individuals try to 
avoid uncertainty, and seek to avoid it most when they are poor, it follows that an 
increase in the return to legitimate activity will reduce the amount of time devoted 
to criminal activity. Hence, rehabilitative programs, such as job training and 
income or wage subsidies, that increase legitimate income should reduce recidivistic 
crime. The model also establishes two corollary results: (1) an increase in the rate of 
return to criminal activity will induce an increase in crime; and (2) an increase in 
the probability or severity of legal sanctions will reduce crime rates. 

The BES formulation of the theory has been widely applied, most often to tJ.. 
property crime component of the Index offenses, but also to income tax evasion,7 t£ 
female crime rates,S and even to homicide. 9 The growing interest in the BES model 
is easily explainp.d. Its esoteric language and its uncommonly rigorous logic are se
ductive. The statements relating to economic status and to sanctions which are de
duced from the theory are intuitively plausible, conform to popular opinion, and 
are, therefore, powerfully persuasive. Moreover, the theory has the added attraction 
of focusing on variables which are, or at least appear to be, capable of manipulation 
through deliberate public policy. 

Despite its charm and the plausibility of its results, the BES model has recently 
been subjected to critical reexamination. Analysis indicates that the conclusions to 
be derived from the BES model change substantially when some of the underlying 
assumptions of the BES model are altered. Block and Heineke 10 rejected the as
sumption that the "work" involved in legitimate and criminal activity is devoid of 
moral/ethical content. They adopted the more realistic assumption that legitimate 
and illE)gitimate work may have different values, and indeed, that there may be no 
monetary equivalent for some kinds of work. Block and Lind 11 replaced the as
sumption that one's wealth can be reduced to zero through the imposition of legal 
sanctions with the more realistic assumption that sanctions have a strict upper 
limit. On constitutional grounds, the state may not reduce one's income below the 
subsistence level.12 Heineke 13 rejected the assumption that total work time is a 
constant. In his model, leisure becomes an option; and, accordingly, one chooses an 
optimum combination of legitimate and criminal activity and leisure. Heineke also 
rejected the assumption that all sanctions can be expressed in monetary equiv
alents. 

The more general theory emerging from the work of Heineke, Block, and Lind 
(the HBL model) carries with it an extremely important result. Adopting the more 
plausible axiomatic base of the HBL model precludes the categorical statement that 
an increase in legitimate income, through welfare, job training, work release, etc., 
reduces the likelihood that an individual will commit an offense. Moreover, the 
effect of chenges in the rate l f return to illegitimate activity, and of changes in the 
probability and severity of punishment, becomes ambiguous. Thus, the HBL model 
offers no clear-cut policy prescription: " ... in the area of law enforcement ... 
policy recommendations do not follow from theory but rather require empirical de
termination of relative magnitudes." 14 Theory becomes essentially agnostic. 

6 Heineke, Economic Models of Criminal Behavior: An Overview, in Economic Models of 
Criminal Behavior: 1 (J. Heineke ed. 1978). 

7 Allingham & Sandmo, Income Tax Evasion: A Thoeretical Analysis, I. J. Pub. Econ. 323 
(1972). 

8 Bartel, Women in Crime: An Economic Analysis, 17 Econ. Inq. 29 (1979). 
9 Ehrlich, The Deterrent Effect of Capital Punishment: A Question of Life and Death, 65 Am. 

Econ. Rev. 397 (1975). 
10 Block & Heineke, A Labor Theoretic Analysis of the Criminal Choice, 65 Am Econ. Rev. 314 

(1975). 
11 Block & Lind, Crime and Punishment Reconsidered, 4 J. Legal Stud. 241, 245-247 (1975). 
12 The literature dealing with the minimal rights of convicted persons to food, clothing, hous· 

ing, and medical care is extensive. See, e.g., S. Krantz, Cases and Materials on the Law of Cor
rections and Prisoners' Rights (1973); S. Rubin, The Law of Criminal Corrections (2d ed. 1973); 
Note, James v. Wallace: Minimum Com;titutional Standards for Living Conditiom; in Prison, 29 
Baylor L. Rev. 180 (1977). 

13 Heineke, supra note 6. 
"Block & Heineke, supra note 10, at 323. 
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III. THE EMPIRICAL EVIDENCE RELATING ECONOMIC STATUS TO REHABILITATION 

Since deductive proof for the existence of a relationship between crime and eco
nomic status is not possible, its existence depends upon a particular configuration of 
the model's parametric values and is, therefore, environment-sRecific. Thus, an eval
uation of the efficacy analysis. If direct measures of the model s parameters existed, 
the task would be quite simple. Because such measures do not exist, this evaluation 
shall take the form of an empirical test for the existence of a relation between eco
nomic status and crime. Accordingly, we propose to analyze four distinct groups of 
empirical studies for evidence showing the existence of the relation: (1) studies using 
aggregate aata examining the relationship between unemployment and crime, (2) 
studies using aggregate data examining the relationship between income and crime, 
(3) studies using individual data exploring the relationship between economic viabil
ity and crime, and (4) studies evaluating the effectiveness of programs designed to 
improve economic viability. 
A. Indirect evidence based on aggregative data 

If economic status affects the decision to engage in criminal activity, crime rates 
should logically be higher among persons who are unemployp.d and among persons 
with lower incomes. Both hypotheses have been SUbjected to detailed examination. 1 5 

The results below derive from those studies that have used a more sophisticated sta
tistical apparatus for testing the validity of these hypotheses. 

1. 7'he Relationship Between Unemployment and Crime 
In the last two decades, an extensive literature bearing upon the relationship be

tween unemployment and crime has developed. Gillespie 16 has examined the pre-
1975 literature. He reports three studies which assert the existence of a statistically 
significant relationship between the unemployment rate and crime, but seven stud
ies in which no significant relation could be found. 17 Indeed, almost all of the latter 
studies show that, for some model specification, the coefficient of the unemployment 
variable is negative, though never statistically significant. 

Evidence since Gillespie's survey provides no stronger support for the proposition 
that "unemployment causes crime.' The longitudinal study by Land and Felson 18 
shows that the unemployment rate has no appreciable effect on the crime rate, 
while Brenner 19 argues that it does. 

However, the Center for Econometric Studies 20 has shown that Brenner's result 
are extremly sensitive to changes in model specification. Hence, Brenner's results 
too, should be viewed as inconclusive. Using a simultaneous equations model and 
data for 1950-1974, Fox also finds no relationship.21 Orsagh, using a quite different 
model and the same time frame, find a positive, non-significant relationship and ob
serves that, at best, the magnitude of unemployment's impact on crime is quite 
small.22 Finally, Leveson's data for approximately the same time period shows a 
statistically relation between crime rates and youth unemployment, but no relation 
to adult unemployment.23 

15 Braithwaite, Unemployment and Crime: An Interpretation of the International Evidence, in 
Proceedings of the Institute of Criminology (Sydn6Y Univ. Law School, ser. 36 at 54 (1978)); R. 
Gillespie, Economic Factors in Crime and Delinquency: A Critical Review of the Empirical Evi
dence (Dep't of Justice, Nat'l Inst. of Law Enforcement and Crim. Just. 1975); Hearings on the 
Social Costs of Unemployment Before the Joint Economic Committee, 96th Cong., 1st Sess. 
(1979) (Witte, Unemployment and Crime: Insights and Research on Individuals); [hereinafter 
ci~ed as Hearings]; Orsagh, Unemployment and Crime: An Objection to Professor Brenner's 
View, 71 J. Crim. L. & C. 181 (1980); Long & Witte, Current Economic Trends: Implications for 
Crime and Criminal Justice, Crime, and Criminal Justice in a Declining Economy (1981) (forth
coming). 

16 R. Gillespie, supra note 15. 
17Id. at 55. . 
IBLand & Felson, A General Framework for Building Dynamic Macro Social Indicator 

Models: Including An Analysis of Changes in Crime Rates and Police Expenditures, 82 Am. J. 
Soc. 565 (1976). 

19Brenner, Estimating the Social Costs of National Economic Policy: Implications for Mental 
and Physical Health, and Criminal Aggression, in 1 Achieving the Goals of the Employment Act 
of 1946-30th A.nniversary Review, Joint Economic Committee, 95th Cong., 2d Sess. (1976) (paper 
no. 5). 

20 Center for Econometric Studies of the Justice System, Hoover Institution, A Review of 
Some of the Results in Estimating the Social Cost of National Economic Policy: Implications for 
Mental and Physical Health, and Criminal Aggression (1979) (Mimeo.). 

21 J. Fox, Forecasting Crime Data 29 (1978). 
2" Orsagh, A Criminometric Model of the Criminal Justice System, in Models in Quantitative 

Criminology (J. Fox ed. 1981). 
231. Leveson, 'l'he Growth of Crime (1976). 
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The post-1975 cross-sectional evidence is equally ambiguous. Bartel reports posi
tive coefficients for the female unemployment rate for most, but not all, specifica
tions of her mode1.24 However, none of the coefficents are statistically significant. 
The Center for Econometric Studies finds a relation between crime rate and long
term unemployment, but no relation to short-term unemployment. 25 Forst 26 and 
Wadycki and Balkin 27 find no relation for Index offenses; Vandaele reports no rela
tion for automobile theft.28 

2. The Relationship Between Income and Crime 
According to the BES model, the propensity for crime should vary inversely with 

legitimate income prospects and directly with illegitimate income opportunities. Be
cause direct empirical measures of these income variables do not exist, an accept
able test of these two hypotheses is not possible. Although a large number of studies 
purport to test these hypotheses, their evidence defies definitive interpretation be
cause of the uncertain correspondence between the empirical measure actually used 
and the measure that theory requires. Consider, for example, the ambiguous treat
ment accorded to one common measure, per capita income. Grieson,29 Beasley and 
Antunes,30 and Swimmer 31 use per capita income as an index of legitimate income. 
Fleisher,32 Weicher,33 and Sjoquist,34 using measures analogous to per capita 
income, assign the same interpretation. Vandaele interprets per capita income as an 
index of the demand for illegal goodS. 35 But other, equally respectable authors
Reynolds, Ehrlich, McPheters and Stronge, Forst, and Bartel-use the same meas
ure as an index of illegitimate income. 36 Of course, control variables are used in the 
above studies in an effort to force the measure to reflect either legitimate or illegiti
mate income, as the particular study requires; but, unfortunately, the success of this 
endeavor cannot be scientifically demonstrated. One's interpretation of the measure 
becomes largely a matter of faith. 

Interpreting the empirical research relating to legitimate income is further com
plicated, and comparative analysis is rendered virtually meaningless, because of the 
many statistical proxies employed in the literature for this variable. Beasley and 
Antunes, Swimmer, and Vandaele use per capita income; 37 Fleisher and Weicher, 
the mean family income of the second lowest quartile; 38 Sjoquist, the wages of man
ufacturing employees; 39 Morris and Tweeten and Greenwood and Wadycki the per
centage of families living in poverty;40 Reynolds, the annual income of laborers;41 
Ehrlich and Bartel, the percentage of families earning less than one-half of median 
income;42 and Forst, the percentage of income recipients having an income between 
the median and poverty income levels. 43 

24 Bartel, supra note 8. 
25 Center for Econon.etric Studies of the Justice System, Hoover Institution, Property Crime 

and the Returns to Legitimate and Illegitimate Activitil's (Technical Report CERDCR-2-78). 
26Forst, Participation in Illegimate Activities: Further Empirical Findings, 2 Pol'y Analysis 

477 (1976). 
27Wadycki & Balkin, Participation in IIIegimate Activities: Forst's Model Revisited, 8 J, Be

havioral Econ. 151 (1979). 
2BVandaele, An Econometric Model of Auto Theft in the United States, in Economic Models 

of Criminal Behavior 303 (J. Heineke ed. 1978). • 
29R. Grieson, The Determinants of Juvenile Arrests (Working Paper No. 87, Department of 

Economics, Mas&achusetts Institute of Technology, 1972). 
'0 Beasley & Antunes, The Etiology of Urban Crime: An Ecological Analysis, II Criminology 439 

(1974). 
31 Swimmer, Measurement of the Effectiveness of Urban Law Enforcement-A Simultaneous 

Approach, 40 S. Econ. J. 518 (1974). 
"Fleischer. The Effect ofIncome on Delinquency, 55 Am. Econ. Rev. 118 (1966 
""Weicher, The Effect ofIncome on Delinquency: Comment, 60 Am. Econ. Rev. 249 (1970). 
34 Sjoquist, supra note 5. 
"Vandaele, supra note 28. 
36See Ehrlich, supra notes 4 and 9; Forst, supra note 26; Forst. The Deterrent Effect of Capi

ta! Punishment: A CroBs-St<' l Analysis of the 1960's, 61 Minn. L. Rev. 743(1977) [hereinafter 
cited as The Deterrent Effect]; McPheters & Stronge, Law Enforcement Expenditures and 
Urban Crime, 27 Nat'l Tax J. 633 (1974); A Bartel, supra note 8; M.O. Reynolds, Crimes for 
Profit: Economics of Theft (1971) (unpublished Ph.D. dissertation, University of Wisconsin). 

"'Beasley & Antunes, supra note 30; Swimmer, supra note 31; Vandaele, supra note 28. 
"BFleisher, supra note 32 at 123; Weicher, supra note 33 at 250,251. 
3. Sjoquist, supra note 5 at 439. 
40Greenwood & Wadychki, Crime Rates and Public Expenditures for Police Protection: Their 

Interaction, 31 Rev. Soc. Econ. 138 (1973); Morris & Tweeten, The Costs of Controlling Crime: A 
Study in Economics of City Life, 5 Annals Regional Sci. 33 (1971). 

41 M.O. Reynolds, supra note 36. 
42 Ehrlich, supra note 4, at 539, Bartel, supra note 8. 
43Forst, The Deterrent Effect, supra note 36. 
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Given conceptual and interpretive problems such as these, and other difficulties 
enumerated below, it is not surprising that the surveys of this literature 44 provide 
exceedingly thin support for an income-crime relation. The subsequent work of 
Bartel, Forst, Vandaele, and others provides no stronger support.45 

The inescapable conclusion to be reached from this survey is that the BES model's 
llypothesis about the relationship between unemployment and income is not con
firmed by tests performed on aggregative data sets. One must conclude either that 
the theory is incorrect, or that the empirical tests are invalid.46 There are substan
tial grounds for asserting the inadequacy of the empirical tests, some of which have 
been indicated above. Expansion of the litany of deficiencies is relatively easy.47 For 
example, the theory has a micro-foundation, whereas the evidence is based on aggre
gative data. The theory applies to a population of individual potenital offenders, 
whereas the data often relate to a much more general population. The theory as
sumes subjective estimates of income and of sanctions, while the data adopt objec
tive values. The need to introduce control variables into the empirical analysis 
raises particularly knotty problems. In regression analysis, the common methodolo
gy of the selection of variables to include and to exclude, is often arbitrary, yet the 
decision often affects statistical outcome materially. Transforming a theoretical 
model into a correctly specified, correctly estimated empirical model raises addition
al problems which often find an ad hoc, essentially arbitrary res'Jlution. The impor
tant fact is that the results of empirical research on aggregative data are to a very 
considerable extent the artifacts of discretionary research effort.48 Hence, it is not 
surprising that empiricists have neither discovered a consistent, reasonably precise 
relationship between economic status and crime, nor reached a consensus that such 
a relation does not exist. 
B. Evidence based on individual data 

Although the crime causation theory which suggests a relationship between eco
nomic viability and crime is a model of individual behavior, few studies have used 
individual data to directly explore the nature of this relationship. Although early 
studies of the relationship between Unemployment and crime used very simple ana
lytic techniques,49 these tests indicate that better labor market performance was as
sociated with parole success and lower levels of criminal activity.5o More recently, 
empiricists used multivariate (often simultaneous equations) statistical techniques. 
The work of Cook provides an early example.51 Cook examines the relationship be
tween parole success and job satisfication as measured by job stability. Using profit 
analysis, Cook controls for a number of other factors believed to affect parole suc
cess such as prior record, type of offense, marital status. Cook found parole success 
and arrests significantly related to job stability. By using bth single equation52 and 
simultaneous equation Tobit techniques,53 Witte, Sickles, and Schmidt explored the 
effect of wages and unemployment on length of sentence and conviction rates. This 
work provides consistent but weak support for the expected inverse relationship be
tween higher wages and crime, but weak, if any, support for the relationship be
tween unemployment and crime. 

Taken together, the work using individual data surveyed above and the work ex
ploring the nature of labor markets for ex-offenders 54 indicate that although of
fenders have little trouble finding jobs, those jobs they find are rather unattractive. 
The unpleasant nature of these jobs leads to high turnover rates. Offenders typical-

44 R. Gillespie, supra note 15. 
45 Bartel, supra note 8; Forst, supra notes 26 and 36. 
46 A third logical possibility exists: both the theory and the tests may be valid, but the tests 

may not have been powerful enough, given the inherent variation in the data, to cause the con
sistent rejection of a false null hypothesis. Even if the alternative hypothesis were true, the fact 
that the null hypothesis is so infreq.uently rejected implies that the magnitude of the effect must 
be quite small, not differing appr"'Clably from zero. 

"Orsagh, Empirical Criminology: Interpreting Results Derived From Aggregate Data, 16 J. 
Research Crime & Delinquency 294, 295-306 (1979). . 

48 Id. at 294. 
49 See, e.g., G. Pownall, Employment Problems of Released Offenders (report to the Manpower 

Administration, U.S. Dept of Labor 1969); D. Glaser, The Effectiveness of A Prison and Parole 
System (1964); Evans, The Labor Market and Parole Success. 3 J. Human Resources 201 (1968). 

50 See, e.g., the articles cited in note 49 supra. 
51 Cook, The Correctional Carrot: Better Jobs for Parolees, 1 Pol'y Analysis 11, 45 (1975) . 
• 2 Witte, Estimating the Economic Model of Crime with Individual Data, Q. J. Econ. 57 (1980). 
53 P. Schmidt & A. D. Witte, The Economics of Crime: Applications, Theory and Methods 

(1981) (forthcoming); Sickles, Schmidt, and Witte, An application of the simultaneous Tobit 
model: A study of the determinants of criminal recidivism, 31 J. Econ. & Bus 166 (1979). 

54 For a survey, see Hearings, supra note 15, at 25-34. 
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ly remain voluntarily unemployed for varying periods between jobs. Cook suggests 
that offenders will only "drop out" of crime if they are able to find relatively pleas
ant jobs with relatively good wages and advancement opportunities. 55 Unfortunate
ly our knowledge of the labor market for these individuals 56 indicates that ex-of
fenders are unlikely to find such jobs without aid and even with aid often prove to 
be quite unstable employees. 

Recently the Vera Institute 57 and the Rand Corporation 58 interviewed exten
sively prison inmates to explore the relationship between economic viability and 
crime. The f'mdings indicate that the relationship between economic viability and 
crime is far more complex than suggested by our models. 50 Specifically, this re
search suggests that the nature of the relationship between unemployment and 
crime depends on the type of crime and individual involved. 

Sviridofy and Thompson identify four distinct types of relationships between un
employment and crime. 60 First, the commission of some types of crime (white collar 
crime, employee theft) requires employment. For these types of crime, one would 
expect a decrease rather than an increase as unemployment rises. Second, some of
fenders mix employment and crime. These individuals either moonlight in criminal 
activities or use their legitimate jobs as a front (e.g., fences, drug dealers). For this 
group, like the first, employment and crime go hand in hand. For individuals moon
lighting in crime, unemployment may increase criminal activity as predicted by our 
simple models; however, for those using iegitimate employment as a front, unem
ployment may make criminal activity more difficult and may lead to decreased 
rather than increased illegal activity. Third, some offenders, particularly younge.: 
offenders, appear to alternate between employment and crime. For these individuals 
unemployment or dropping out of the labor force generally indicates a switch from 
legal to illegal income generating employment rather than unemployment as we 

.normally perceive it. For individuals in this group, we would expect either a rise in 
unemployment or a drop in labor force participation to be associated with increased 
criminal activity. Apparently our simple model, "unemployment causes crime," is 
most relevant for this group. Finally, a small group (5 to 10 percent of property of
fenders) is firmly committed to crime for a primary means of support. For this 
group unemployment or non-participation in the labor :market is a way of life and 
no relationship between unemployment and crime is expected. 

DecreliSed employment is associated with decreased criminal activity only for in
dividuals in group three, discussed above, and some individuals in group two. How
ever, one might well expect a direct relationship between the quality of job and de
creased criminal activity for some members of group one, two, and three. This ex
pectation may provide at east a partial explanation for the stronger relationship 
found between job quality and crime than between unemployment and crime at the 
individual level. 

C. Program-specific empirical evidence 
Gauging the effect of improved economic viability on recidivistic crime provides 

another method to evaluate the relationship between economic status and crime. A 
review of rehabilitation programs that employ economic status instruments as a 
means of reducing recidivism yields mixed results. Wright and Dixon's examination 
of 96 juvenile delinquency programs shows that, at best, vocational training and 
education programs produce results that are promising.61 For example, work/study 
programs has no impact on recidivism or employment rates; job training and place
ment services has some impact on older juveniles, but not younger ones; and one 
work program showed positive results for black females, but no effect for white fe
males or for males of either race.62 Robin's analysis of one juvenile employment 
program 63 showed that juveniles who accepted employment were just as likely to 
recidivate during and after the project as those who did not. 

55 Cook, supra note 51, at 45-47. 
56 Witte & Reid, An Exploration of the Determinants of Labor Market Performance for Prison. 

Releasees, 8 J. Urban Econ. 313 (1980). 
57 Sviridofy & Thompson, Linkages Between Employment and Crime: A Qualitative Study of 

Riker's Releasees (Working Paper, Vera Institute of Just., 1979). 
58 J. Petersilia, P. Greenwood, & M. Lavin, Criminal Careers of Habitual Felons (1977). 
59 Id. See also Sviridofy & Thompson, supra note 57. 
60 Id. 
61 Wright & Dixon, Community Prevention and Treatment of Juvenile Delinquency: A 

Review of Evaluation Studies, 14 J. Research Crime & Delinquency 35 (1977). 
62 Id. at 48. .3 Robin, Anti-poverty Programs and Delinquency, SO J. Crim. L.C. & P.S. 323, 331 (l!lS9). 
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Rovner-Pieczenik reviewed fifteen pretrail intervention programs designed to im
prove the economic status of younger offenders.64 While recidivism rates based on 
arrests appear to have declined during the program period, the longer term employ
ment and recidivism effects could not be evaluated. Taggart examined two programs 
Project Crossroads and the Manhattan Court Employment project, and concluded 
that the programs were effective for adults but not for teenagers. 65 

In-prison projects produce similarly diverse results. Taggart examined 55 projects 
based on the Riker's Island model for in-prison vocational training and found no 
effect on post-prison employment experience. 66 He also reports no relation between 
prison-industry work experience and post-release employment rates. Twenty-five vo
cational training programs examined by Abt Associates showed no impact on post
release employment, but a slight impact on recidivism rates. 67 

Analysis of post-release services is equally inconclusive. Taggart concludes that 
manpower programs for ex-offenders have been ineffective.68 Although the lack of a 
uniform measure of recidivism hampered comparability across programs, Toborg 
and others believe that employment services reduce recidivism rates in the short 
run, but that the recidivistic experience of the control and experimental populations 
becomes simUar within three years of release.69 The one Manpower Development 
and Training program for ex-offenders which permits scientific evaluation showed a 
favorable employment effect, but no recidivism effect.70 A sample of Job Corps pro
grams operating in 1977 showed that six months after program completion male of
fenders were less likely to be arrested than non-program participants.71 The facts 
that females did not do better than their comparison group and that the control 
groups were not randomly selected vitiate the significance of this finding. 

Work release held such great promise that within a decade of its introduction, 
forty-two states had programs. Four of these state programs have been evaluated. 
Evidence suggests that the program in California substantially reduced recidivistic 
crime among former work-releasees. 72 North Carolina's program had no impact on 
overall recidivism rates, but appears to have shifted recidivistic crime toward less 
serious offenses.73 On the other hand, work release programs in Massachusetts 74 
and in Florida 75 had no significant effect on post-release behavior, measured in a 
wide variety of ways. 

Despite the comprehensiveness of some of the surveys reported above, our knowl
edge of the effect of rehabilitative programs is based on an extremely small sample 
of programs. The countless programs under-written by the once inexhaustible CETA 
fund have not been, and probably could not be, subjected to comprehensive evalua
tion. The same is true of the slightly less ambitious Neighborhood Youth Corps pro
gram. The magnitude of the problem might be gauged by considering the review of 
juvenile delinquency programs by Wright and Dixon.16 Of 6,600 programs surveyed, 
only 96 provided empirical data. If one imposes upon these few programs the essen
tial condition that the program randomize its subjects and that it use a control 
group, the e.,600 programs probably would be reduced to a very small number, possi
bly zero. 

64 R. Rovner-Pieczenik, Pretrial Intervention Strategies: An Evaluation of Policy-Related He-
search and Policymaker Perceptions, (1974). 

65 Taggart, The Prison of Unemployment 108 (1974). 
66 Id. at 41-44. 
67 Abt Associates, Inc., An Evaluation of MDTA Training in Correctional Institutions (1971) 

(vols. 1-3 and final summary, Washingt{)n, D.C.: AAI). 
66 Taggart, supra note 65, at 80-83. 
69 M. Toborg, L. Center, R. Milkman, & D. Davis, The Transition from Prison to Employment: 

An Assessment of Community-Based Assistance Programs (1977). 
7°Rovner-Pieczenik, supra note 64. 
71 Mathematica Policy Research, Inc., Evaluation of the Economic Impact of the Job Corps 

Program: First Follow-up Report (princeton, N.J. 1978). 
72Jeffery & Woolpert, Work Furlough as an Alternative to Incarceration: An Assessment of 

its Effects on Recidivism and Social Cost, 65 J. Crim. L. & C. 405, 414 (1974); Rudoff & Esselstyn, 
Evaluating Work Furlough: A Followup, 37 Fed. Probation 48 (1973). 

73 Witte, Work Release in North Carolina-A Program that Works! 41 Law and Contemp. 
Prob. 230 (1977). 

74 D. Leclair, An Evaluation of the Impact of the MCI-Concord Day Work Program (Massachu
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IV. RECENT POLICY INITIATIVES 

Two new programs, designed to enhance the economic status of prison releases, 
were introduced in the early 1970s. Baltimore implemented a transitional aid-pro
gram, termed LIFE (Living Insurance for Ex-Prisoners), in 1971.77 A non-random 
sample of "high risk" releases was selected. The individual selected for program 
participation had to be a male, less than 45 years old, with several prior convictions, 
at least one of which had to be a property offense. He could not be an alcoholic or 
drug addict, could not have participated in a work release program for more than 
three months, and could not have more than $400 in savings. This population was 
divided randomly into four groups: Group A received job placement services only; 
Group B received an income subsidy of $60 per week for 13 weeks; C received both 
job placement services and the income subsidy; D, the control group, received nei
ther money nor services. 

In the first year after project completion, the performance of Groups A and D (no 
income supplement) was similar. Groups Band C had lower recidivism rates (as 
measured by arrests) for property crime offenses, but their employment record and 
their non-property offense .rates were similar to the control group. 7 8 Despite these 
mixed results, from a cost/benefit point of view, the LIFE program was a success. 79 

Georgia & Texas have since implemented the LIFE program, renamed TARP 
(Transitional Aid Research Project), with several substantive modifications. Where
as LIFE was restricted to a select population of releasees, TARP was available to all 
releasees applying to their state's Employment Service Office, if one existed in their 
area. BO Contrary to the LIFE program, in which an ex-offender's legitimate earnings 
did not diminish his income subsidy, T ARP reduced the income subsidy of legiti
mate earnings were reported. Finally, state agencies administered TARP, whereas a 
non-profit, non-governmental agency administered LIFE. 

Given the nature of these program modifications, that TARP's experience has 
been disappointing is not surprising. The experimental and control groups have sim
ilar recidivism rates when measured by arrests. And, more significantly, employ
ment rates and earnings of the experimental group are lower than those of the con
trol group. However, when one controls statistically for the work disincentive of the 
program, individuals receiving TARP payments had significantly fewer arrests for 
both property and non-property offenses than individuals who received no such pay
ments. In addition, consistent with job search theory, employed members of the 
treatment group earned higher weekly wages than members of the control groUp.81 
Considering the indiscriminant way in which TARP was administered, these results 
are quite encouraging. 

An alternative supported work program, instituted by the Vera Institute of Jus
tice in 1972, provided subsidized employment to selected ex-addicts. The supported 
work program created a "low stress' environment, involving close supervision, peer 
support, and a gradual increase in environmental conditions that demand responsi~ 
ble behavior. Cash bonuses and "psychic rewards" were offered to participants as a 
means of developing self-discipline and other behavior patterns conducive to a suc
cessful work life. 82 An interim evaluation of the program indicates higher earnings, 
fewer arrests, and less welfare benefits for participants than for the control group, 
and a favorable cost/benefit ratio.83 

The Vera model has since been substantially revised and extend under the gener
al direction of the Manpower Development and Research Corporation. The expand
ed program included four population subsets: ex-addicts (the Vera population), ex
offenders, AFDC mothers, and young school drop-outs. Program details, job charac
teristics, and the type of administrative agency vary from location to location, but 
the essential featUres of the Vera model are retained. Results for the ;;'t'ogram are 
mixed.84 For all groups, the experimental populations did better than the control 

77 Lenihan, When Money Counts: An Experimental Studr of Providing Financial Aid and Job 
Placement Services to Released Prisoners (B'lreau of Socia Science Research, Inc., Washington, 
D.C. 1976). 

78 See U.S. Dep't of Labor, Unlocking the Second Gate (1977). 
79 Mallar & Thornton, Transitional Aid for Released Prisoners: Evidence from the LIFE Ex

periment, 13 J. Human Resources 208, 233 (1978). 
80 The criteria appear to be equally non-discriminatory in areas having no Employment 

Office. . 
81 See P. Rossi. R. Berk, & K. Lenihan, Money, Work and Crime (1980). 
82 This description was provided to the authors by the Vera Institute staff which ran the origi

nal program. 
83 Friedman. An Interim Evalu·.1tion of the Supported Work Experiment. 3 Pol'y Analysis 147, 

153-68 (1977). 
84 Board of Directors, Manpower Demonstration Search Corp., Summary and Findings of the 

National Supported Work Demonstration (1980). 
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group in labor market performance during program participation. After termination 
of the program, ex-offenders, but not ex-addicts, continued to ~how better labor 
market performance than the control population, although the differences between 
the control and experimental populations were not significant. The impact on recidi
vism rates, based on arrests and incarcerations, and derived largely from self-re
ports, was mixed: ex-addicts appeared to be favorably affected, but ex-offenders were 
not. 

V. FUTURE RESEARCH: PROBLEMS AND PROSPECTS 

In summary, the neoclassical theory of crime causation in its more general HBL 
formulation yields no a priori support for the relationship between economic status 
and crime. An enhancement of legitimate income and employment opportunities 
mayor may not induce a shift out of criminal activity. Research using aggregate 
data provides only weak support for the simple proposition that unemployment 
cause crime. Moreover, research using such data does not provide convincing tests of 
the relationship between low income and crime. In contrast, research using individ
ual data provides consistent but weak support. for the proposition that higher 
income is associated with lower levels of criminal activity, and weak, if any support, 
for unemployment being significantly associated with criminal activity. Finally, the 
programmatic literatUre provides glimmers of hope among mostly insignificant pro
gram effects. 

Nevertheless, we are not prepared to reject the hypothesis that crime and eco
nomic status are related. We contend that the evidence that we have presented rep
resents at best a very imperfect test of the BES model and no test whatsoever of the 
more general HBL model. The theory predicts a relationship between economic 
status and crime only under special conditions, one of which is that the change in 
economic status must be significant enough to induce an exchange of illegitimate 
activity for legitimate activity or vice versa. 

This carries several implications. First, the value of the bundle of commodities 
and services consumed by an individual, including the economic payoff, must exceed 
the value of the bundle presently being consumed. For many (most?) drug addicts 
and alcoholics this condition is not met. To obtain and to maintain an enhancement 
in economic status, this population is effectively required to substantially decrease 
its drug or alcohol intake, the value of which is likely to far exceed the value of the 
usual program payoff. 

Second, the economic payoff must compensate the individual for any increase in 
cost associated with the expenditure of time and effort at legit.imate and illegitimate 
activity. Thus, individuals who find the steady, routine, hard work that typifies 
much legitimate work to be highly distasteful are not likely to find the programmat
ic payoff sufficient inducement to give up illegitimate activity. Conversely, an indi
vidual for whom a criminal act is extremely repugnant is not likely to turn to crime 
because of a substantial reduction in legitimate income. 

Finally, improved economic status will have little effect on that segment of the 
population that treats leisure time as a variable. Persons in this group may respond 
to economic opportunity by accepting legitimate work at the expense of leisure 
while maintaining their level of illegitimate activity. Alternatively, an individual 
may simply shift between leisure and criminal activity, devoting a constant number 
of hours to legitimate activity. The latter situation would seem to be the modus 
operandi underlying much violent crime, crimes against the public order, drug of
fenses, and teenage "hell-raising." 

Thus, a relationship between crime and economic status exists under the HBL for
mulation only with reference to a particular population: A population for whom 
small (marginal) differences in returns are significant, and for whom legitimate and 
illegitimate activity are substitutes (i.e., leisure is not variable). If this particualr 
popUlation, which Zimring and Hawkins called the "marginal group," 85 is rather 
small relative to the ar;gregate offender population, then empirical tests for the ex
istence of a relationshlp between economic status and crime that rely upon global 
estimates of income levels and employment rates, such as those described above, can 
be expected to yield inconclusive results. 

Once the BES theory's implicit empirical assumptions are exposed and the popu
lation is understood from a "marginal group" perspective, the disappointing per
formance of so many rehabilitation programs becomes explicable .. With few excep
tions, rehabilitation programs that employ economic statuB instruments have treat-

BSZimring & Hawkins, Deterrence and Marginal Groups, 5 J. Research Crime & Delinquency 
100, 1()4-105 (1968). 
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ed populations whose members generally bear little or no resemblance to the mar
ginal group presupposed by theory. Individuals treated in these programs include 
young teenagers, drug addicts, alcoholics; habitual felons, morals offenders, and in· 
dividuals who show a strong distaste for steady work at normal wage rates. Giver 
such a clientele, disappointing results should be the rule rather than the exception. 
To be effective, a program must treat individuals that "fit" the model. 

The model's abstract requirements are readily transformed into me.:mingful em
pirical identifiers. Offenders who come closest to fitting the model tend to be older, 
more educated, and married. They have no major alcohol or drug problem; their his
tory demonstrates a willingness to work; their crime was motivated by a desire for 
monetary gain; and their economic status is quite low. An offender population that 
conforms to this description and is offered some form of economic incentive almost 
surely will respond by significantly reducing its recidivism rate. 

Our confidence in this proposition is rooted in a theory of human behavior that is 
intuitively plausible and that obviously "works," at least with reference to micro
economic behavior. The application of this theory to offender behavior, qualified as 
we have indicated above, is conceptually straightforward. Although there is no 
record of a rehabilitation program that tests this theory by applying an economic 
status instrument to an appropriate offender population, two recent programs pro
vide a partial, though admittedly a very imperfect, test of our proposition. Those are 
the LIFE (including TARP) and the supported work programs. Despite the inclusion 
in these programs of population segments that were clearly inappropriate according 
to our criteria, the results for these programs are quite promising. 

We recommend the development and implementation of a carefully designed set 
of programs to improve economic viability for a group of individuals whose criminal 
activity appears likely to be affected by improved economic prospects. Once imple
mented, the program should be subjected to rigorous evaluation, involving random 
assignment. An experimental evaluation of such a program, when combined with 
detailed time-allocation information on participants, could greatly enhance our un
derstanding of both the nature and strength of the relationship between economic 
viability and crime and help to develop effective rehabilitative programs. 

[From the Center for Information on America, Washington, Conn.] 
( 

THE "UNDERGROUND" ECONOMY 

EARNINGS Tf!AT GO UNDECLARED ON INCOME TAX FORMS 

(By Penny Singer) 

April 15 is tax day for most of us, but not for all.of us. An estimated 20 million 
Americans didn't pay any income taxes at all in 1980 and others paid only partial 
taxes. 

In ways small and large, people in all walks of life carry 011 economic activities 
that go unrecorded. 

For example, a Connecticut plant manager who is also a good amateur photogra
pher spends his weekends taking portraits of children. 

"It started," he said, "when my neighbor wanted me to take a picture of his kids 
for the grandparents in Ohio. I did it as a favor, but then when other neighbors 
asked me to take their kids. I began to charge, and I made a point of being paid in 
cash. Last year I netted $2,000 enough for a trip to Florida." 

From Monday to Friday, Paul W. sells space for a Westchester newspaper. Week
ends and holidays he's up in the trees, pruning, cutting and repairing storm 
damage. He estimates he earns about $5,000 as a tree man; about 25 percent of his 
annual income. 

Neither man reports the supplementary income on his tax return. But neither do 
the women in New Jerssy who have been running weekly garage sales. They started 
with the contents of their own homes; now they go to flea markets, buy close-outs 
and haunt other tag sales to get merchandise. 

All of them are mnmbers of what has come to be called the "underground" or 
subterranean economy, a vast honeycomb of economic enterprises, ranging from 
peddling narcotics, to waiting on tables, to selling vegetables at a roadside stand. 

What this group has in common is that thE'Y are all compensated for goods or 
services mostly in cash, and what they earn goes unreported to the Internal Reve
nue Service. 
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SIDELINES 

None of the people interviewed feels that he or she is doing anything illegal. All 
of them say they pay taxes. The plant manager doesn't think of his photography 
sideline as a "real" business, but as a hobby that gives him a few extra bucks. The 
treeman claims he's not doing anything wrong because his second job "only lets him 
keep up with inflation." The women view their garage sale activities as "found 
money." "It's not a business," said one of them. "We just do if for fun." 

$200 BILLION UNREPORTED 

Whatever the motives, the profits from all of these underground economic activi
ties are cheating Uncle Sam out of billions it" taxes every year. The most conserv
ative estimates put the' alue of the "off the books" economy at about $200 billion a 
year. And while untaxed income has become a way of life for millions of people, the 
rest of us are paying for it. 

Some ecoI!t)mists estimate that if taxes (ID all unreported incomes ",ere paid, the 
income tax for the rest of us could be reduced by a substantial amount. . . almost 
10 percent. 

The phrase "subterranean economy" was coined by Peter Gutman, Ch:::Lirman of 
the Department of Economics and Finance at Baruch College of City University in a 
1977 article in Financial Analysts Journal in which he focused attention on the f"{
istence of what he termed a cash-based off-the-books economy worth almost $200 bil
lion a year, or a full ten percent of the existing gross national product. 

Professor Gutrllan pointed out that if only 20 percent of the off-the-books economy 
were to go on the books, U.S. employment would increase by some 1.6 million work
ers. He contt;nds that so much money being hidden from tax officials by so many 
Americans is an indication of public contempt for the tax system and government 
regulations. 

Harry T. doesn't agree. He says he needs the money to support his family. A car
penter, he was laid off four months ago and has been collecting unemployment 
benefits ever since. He's also been collecting up to $300 a week working on remodel
ing projects for customers who pay cash. So far, he's made $4,000 while he's unem
ployed, and h~ doesn't intend to pay taxes on one penny of it. 

"I don't feel contempt for the tax system. On the contrary, I've always been a 
very honest fellow. But inflation is killing me. Everything costs more and we have 
less to spend." 

The undel'ground economy also involves a veritable army of people who work at 
jobe not subject to withholding taxes-taxi drivers, music teachers, house painters, 
free-lance wl'iters, peddlers-are suspected of being a major element. Some have 
never paid taxes and the illS claims about 47 percent do not report all their earn
ings. 

A Brooklyn house painter, for instance, gives customers a 20 percent discount for 
cash. Instead of putting the money in a bank, where it would be reported as an 
asset, the house painter pays for everything in cash, often getting a discount from 
people playing the same game. When he needed a new transmission for his station 
wagon, the mechanic at the neighborhood auto repair shop knocked off $50 for cash. 
And Uncle Sam didn't make a dime on either transaction. Although the house 
painter earned over $20,000 last year only $10,000 appeared on his tax form. 

BARTER 

And then there are the deals in which no cash ec'er changes hands. The barter 
system, fueled by inflation recession, is gaining in popularity across the country, 

Barter transactions, once confined to farmers with swapping eggs for calico, have 
become'much more sophisticated, A writer in Westport, Connecticut "ghost writes" 
a book for a lawyer in return for legal services in his divorce <:ase, Neither reported 
the valu{J of the service they received as income. 

Similarly, a New York City dentist gives the plumber who takes care of his 
summer house in Putnam, Conn., free dental care in exchange for plumbing serv
ices. Neither man sees anything wrong in their arra.'1gement. The dentist says, "I'm 
no tax dodger, I pay plenty to the government every year, If I want to trade my 
professional services once in a while. I don't see any harm in it." 

Another man, the publisher of a regional magazine routinelx runs full page ads 
for a steamship line. In return he and his wife get a two week 'freebie" on a cruise 
ship, He justifies his free vacation by saying it is an accepted pracl,ice in business, 
"These tradrs happen so often that he can't keep track of all the resorts, the limo 
services, and so forth that want to trade with us. And what about the celebrities 
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who give cooking courses and economic lectures and the like aboard? You don't 
think they're paying do you? It's a trade, and I very much doubt if anyone reports 
the trip as income." 

EXPENSE ACCOUNTS 

Living high on expense accounts is another favored way to generate what 
amounts to unreported income. A Greenwich executive, whose golf club membership 
is a company "perk," regularly entertains his family and friends at the club and 
writes it off on his expense eccount, as he does with gold lessons for his 16 year old 
son. Another executive who travels extensively on business, regularly visits the 
hotel beauty and charges it to her hotel bill. She hasu't paid for a wash and set in 
years. 

WHAT TO DO? 

What are the implications? Are the pressures of the inflationary economy so great 
that our system of voluntary tax compliance is in danger of breaking down? Are 
high income taxes to blame? And how long will honest taxpayers be willing to foot 
the bill for their government by paying even higher taxes to make up for the tax 
dodgers? 

Not everyone gets away with failing to report income, says a spokElsman for the 
illS office that covers Manhattan, Westchester, and Rockland Counties. "While 
we're well aware that there is a substantial amount of income that goes unreported, 
this office hasn't been able to fmd evidence of any reliable clear cut upward trend. 
Our estimates of total unreported income don't indicate that the system is falling 
apart. The evidence we've turned up indicates that more Americans overpay their 
income taxes. A greater majority consistently pays too much, rather than too little. 
As a matter of fact, more employees are in the habit of having more money with
held weekly than they need to. 

"We're trying to discourage that practice. Why have your income in the coffers of 
the government before you have to, we ask? Our feeling is that only a small number 
)f people slip through. And we make a very strong effort to identify the culprits. 
Barter transactions, under reporting of tips, any other undeclared income eventual
ly comes to our attention. How? Because two people know about it, and one of them 
is liable either to talk or leave a trail we can follow. 

"Whenever you buy something, the materials to do an off-the-books carpentry job 
for instance, you leave a trail. And people who work at regular jobs, 110t subject to 
withholding taxes-taxi drivers, insurance agents, real estate brokers etc.-are 
peoDle in critical areas and we are very much aware of them. They get close scruti
ny." 

IRS Commissioner Jerome Kurtz contends that the IRS was not able to find any 
clear trend in the level of tax evasion, yet the IRS has a backlog of one million un
completed investigations and over three billion owed it on uncollected accounts. Ob
serverI' say that the IRS lacks the manpower and the necessary tools to track down 
all the people who fail to report all their income. 

WOF.LD WIDE 

The subterranean economy is flourishing all over the world. The Paris based Or
ganization for Economic, Cooperation and Development (OECD) reports that tax eva
sion and avoidance "are on the increase in many countries." 

In Fra'1ce and Italy evasion is a way of life. The French call it "travail au noir" 
roughly translated as moonlighting. And the French government estimates that ap
proximately 25 percent of France's 25 million workers moonlight on a regular basis 
and pay no taxes on their moonlighting activities. Estimates are that tax fraud costs 
France between four and 15 billion a year. 

In Italy, where tax fraud has ballooned to crisis proportions, neither the govern
ment nor the labor unions seem to have any control over the millions of Italian citi
zens who owe money to the state who have never filed a tax return. It is estimated 
that as much as 24 billion dollars is withheld from tax collectors. 

EVEN IN SWEDEN 

Even in Sweden where people were known before World War II as law-abiding tax 
payers, tax evaders are appearing in greater numbers. Rapidly growing welfare 
benefits and heavy tax burdens to pay for them have resulted in rising discontent 
among Swedish tax payers. Swedish authorities estimate that tax dodgers are cost
ing the government 10 to 15 percent of the national budget. 

92-332 0 - 83 - 36 
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West Germany is also troubled hy a rise in moonlighters. The participants caIIed 
"schwarzarbeiter" or black workers produce $12 biIIion of income-off-the-books, or 
about two percent of the German gross national product, according to a survey 
made by the Central Association of German Crafts, an organization representing 
small business. 

WHY THE GROWTH? 

Dan Bawly, the international liaison partner of Horwath, Bawly, Millner & Com
pany, in a recent article in Perspective magazine, points out that in Western 
Europe, tax evasion was believed to be a minor problem in the first two decades 
foIIowing World War II. Then, economic growth began to slow down while govern
ment budgets continued to increase as compared with the GNP. The pace of infla
tion and the size of unemployment became the overt signs of these modern economic 
shortfaIIs. At the same time, though less noticed, tax evasion became far more 
common, until it is currently an active force, spreading to and influencing many 
sectors of the world's free economies. Growing mass disapproval of the economic 
management of different countries is leading to a new kind of resistance (in .the 
form of tax evasion) practiced by many and condoned by more. There is no evider"ce 
that this situation is about to change. 

Most tax officials in countries in the western world paid little heed to signs of 
these developments and took no serious steps to offset their spreading into the areas 
affected today. In some cases, officials charge those who were warning of the phe
nomenon with dangerously encouraging it. Despite the many indications that tax 
discipline has been declining, little has been done to stop the leaks even where most 
obvious. 

ILLEGALS 

There are other reasons why certain employees believe it necessary to avoid 
income taxes and social security levies. Many laborers in Western Europe and in 
parts of the U.S. are illegal aliens with no work permits. They are eager to work, 
often for cut-rate wages, preferably cash that is untraceable. Until recently, t'1eir 
numbers were increasing considerably. In the U.S. for instance, the size of the il
legal work force in California and Texas can only be surmised. This illicit labor 
force, with its nonunion character and capacity for hard work at low wages, was an 
attraction to potential employers who were willing to support the growth of the 
black economy. 

CONTROL 

To bring the underground economy above ground many economists and govern
ment officials believe massive cuts in personal income taxes are in order. 

"The taxes are raised, through inflation or legislation," said Representative Jack 
F. Kemp of New York recently, "many Americans are forced to choose between sup
porting their government and supporting their families. A cut in tax rates would 
encourage people to produce, save, invest. It would result in greater job opportuni
ties, higher real wages and profits, and less of an underground economy." 

Terri Schultz, writing in The New York T;mes Magazine, quutes economist Edgar 
L. Feige of the University of Wisconsin. Professor Feige says "Until people reaIIy 
believe that there is equal treatment in taxation and that everybody's paying their 
taxes again, W? won't be able to touch the problem. The only way to persuade 
people the tax system is fair again is to throw out the tax code and start, carte 
blanche from scratch. We ne.:!d a simple single tax form we can read and under
stand. That's a radical suggestion, but I don't see any other way. Simplicity is im
portant: the more complex the tax structure, the greater the opportunity to plat, 
games with it. It's commonsense. But we've forgotten commonsense in economics. ' 

Dan Bawly says the subterranean eronomy will continue to thrive as long as: 
Government authorities are unable to devise the ways and means to come to grips 

with the black economy and to apprehend and punish the practitioners. 
Government use of its spending instruments remains as inefficient as it is today. 
The authorities do not acknowledge that it is a far more serious social malady 

than they are prepared to admit at the present. 
Substantial parts of society are active in the subterranean economy and, even 

more, condone it. 
"As a crime," says Mr. Bawly, "tax evasion cannot be comp:..red with mol''' ex

treme criminal activites such as terrorism, murder, and grand larceny. Yet in many 
ways, not the least of which are its subversive elements, its danger to the world's 
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security could be more lethal if allowed to flourish. The vast and continuing growth 
(if the subterranean economy during the past decade is one of the most serious 
threats to our way of life to arise since the end of World War II. 

"To uphold and perpetuate a free and open Western society, those reponsihle 
must rethink and revise their countries' tax systems, and reformulate the scope of 
government responsibility toward the individual. Only less not more government 
has a chance of effectively diminishing the bcope of the subterranean economy." 

And the long run costs of heavy taxation are illustrated dramatically by a Treas
ury Department projection. The Treasury Department took 1929 income tax returns 
and projected them to 1973 levels, That projection indicates that the average income 
for the group earning ever $72,000 should come to $282,000. But actual returns for 
1973 showed an average of only $123,000. Part of the difference no doubt reflects the 
incentive to avoid taxes as tax rates rise sharply, showing that people are, indeed, 
doing business off the books. 

[From the AFIrCIO American Federalist, Nov. 1978J 

THE CRIME-UNEMPLOYMENT CYCLE 

<By Barbara Becnel) 

A segment of the U.S. society lives on the edge of the economy, where legitimate 
opportunities practically don't exist. 

This fringe of society is found, for the most part, in the nation's urban areas. 
They make up an army of unemployed persons-where private sector jobs are 
simply not available and where there are not enough public sector jobs to go 
around. In addition, they are young. For many, the search for economic survival 
leads to a life of crime. In effect, crime becomes their employment. There are few 
alternatives. 

These young people are victims; victims of an economy that is failing to provide 
the most basic of needs-jobs at decent wages for all those who are able and :willing 
to work. 

Further, they are without the economic and social support systems which their 
middle-class counterparts have for mlmy years beyond high school. They are able to 
retu.-n home several times while prevaring for a career, and before becoming inde
pendent. During the years of their education they may also be able to obtain part
time jobs and, therefore, work experience that will prove beneficial in years to 
come. 

Such is nat the case for many of the urban youth residing ill high unemployment 
areas, Frequently, their families are experiencing severe economic hardship and are 
thus unable to help their offspring. Moreover, it is not unusual for the young unem
ployed person to be viewed by the family as an economic burden. Hence, these 
young people must be able to survive on their own. Unfortunately, jobs are scare in 
most urban centers, and where there are jobs it is highly likely that the skills re
quired will not match those of the inner city residents. The result is that many 
yOU.1g people are entering adulthood without ever having had the opportunity to 
olJ .. ain valuable work experience and skills. 

One result of long periods of joblessness has been high crime rates, particularly in 
the number of property crimes-robbery, burglary, larceny or auto theft-commit
ted by youthful offenders. In addition, across the country, inner city youths are be
tween 10 and 20 times more likely than other young people to be arrested for vio
lent criminal offenses. Sustained unemployment breeds frustration, anger and de
spair. It promotes an explosive environment. 

And a youth caught committing an offense is often stigmatized and further es
tranged from the labor market. Employability drops another notch. 

Thus the link between crime and unemployment is critical. Unemployment con
tributes to crime; crime contributes to unemployment-the cyde is vicious. 

This vicious cycle is reflected by an analysis undertaken in 1974 by two econo
mists, Harold Votey and Llad PhilJips. They found many youth ('dmes are commit
ted in response to a lack of economic opportunities, and that youth crime rates 
varied not only with unemployment rates but with labor force participation rates as 
well. When there is a drop in labor force participation rates-the proportion of the 
civilian non-institutional popUlation that is employed or actively seeking work and 
therefore officially counted as part of the labor force-it means that the ranks of 
the discouraged workers have increased. In other words, youths have given up their 
job search in frustration because of one job turndown after another. 

This is particularly alarming in light of the low labor force participation rates of 
black youths. By 1976, their participation rates had reached t.he point where only 
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two of every five even made an effort to obtain a job. Even when participation rates 
reached record highs for all young men and women, black youths in the inner city 
were still maintaining significantly lower participation rates than tJ-'eir white coun
terparts. To illustrate, in July 1978, the labor force participation rate for white per
sons 16-21 years of age was 76.8 percent. For minorities the rate was only 63.8-a 
gap of 13 percentage points. 

Numerous other studies confirm the relationship between crime and unemploy
ment. One, commissioned b:- the congressional Joint Economic Committee, shows 
the cumulative impact of a rise in unemployment that occurred during 1970. 

That year, unemployment rose by 1.4 percentage points to 4.9 percent. The study 
shows that the 1.4 percent increase was associated with a 5.6 percent increase in 
state prison admissions and an 8 percent increase in homicides from the period 1970 
through 1975. 'Worse, these percentages are subject to a multiplier effect in subse
quent years because the statistics cited reflect only the impact of the 1970 increase 
in unemployment. The subsequent years' increase in unemployment is expected to 
approximately triple the above quoted percertage increase in state prison admis
sions and homicides. 

Records from an organization called the Pennsylvania Program for Women and 
Girl Offenders (PPWGO) provide additional statistics: 

98 percent of the women offenders that are provided services by PPWGO are un
employed at the time of their arrest, and 

during the period 1971-73, approximately 45 percent of women in the Pennsylva
nia state prison or on state probation had Deen convicted of economic crimes such as 
theft, larceny and forgery; 

almost half were first convic~ions. 
An analysis of many variables that affect the size of the federal prison population 

has been conducted by the Federal Bureau of Prisons. And of all the variables ex
amined, this study shows unemployment was related the most positively to the fed
eral prison population. The analysis noted that when the unemployment rate for 
men 20 years old or over moved-either up or down-the federal prison population 
jncreased or decreased respectively. However, the change in prison population was 
not immediate, with an approximate 15-month lag between the arrest, conviction 
and actual confinement in a federal penitentiary. 

Another study, by Duke University's Center for Justice Policy, also established 
the clear link between crime and unemployment. This study found that parolees 
who were able to obtain employment were less inclined to continue in criminal pur
suits than parolees who remained unemployed. This finding has significant policy 
implications since research shows that the unemployment rate for ex-offenders is 
nearly three times the overall rate of employment. 

A job plays a crucial part in everyone's life. Having a job determines not only the 
type of life, but to a large extent how a person is seen or defined by the outside 
world. Indeed, a job frequently determines how a person sees or defines him or her
self. 

A former U.S. Commissioner of Education, Terrel H. Bell, succinctly outlined the 
meaning of employment in th'3 following statement: 

"Work in America is the means whereby a person is tested as well as identified. It 
is the way a youngster becomes an adult. Work shapes the thought, and life of the 
worker. A change in atmosphere and lifestyle can be effected by an individual by 
simply changing the way he or she makes a living. For most of us in adult life, 
being without work just is not living," Bell said. 

Employment is particularly critical to the 16-24 year old. It is during this period 
that career patterns will be established-legitimate and illegitimate. 

Yet precisely that age range is experiencing the highest rates of unemployment, 
and is engaging in a disproportionate number of criminal acts, particularly property 
offenses. 

Public policy has too often been left dependent on "the law" to change anti-social 
behavior that is caused by, economic deprivation. In other words, society has too 
often opted to cure crime by. dealing with the results and ignoring the causes. 

When people are denied the chance to grow and prosper because of inadequate 
economic opportunities they can be expected to suffer and to therefore react to the 
stress in a way that is abnormal and unacceptable in the general social framework. 
Crime is only one of many outcomes. Suicide, alcoholism and drug addiction are 
others. 

Thus, age is a key factor with regard to both crime and unemployment. To illus
trate, during the first seven months of this year the unemployment rate for youths 
between the ages of 16 to 19 averaged 16.4 percent. For young people in the 20 to 24 
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age category, the unemployment rate was 9.9 percent. The national average for all 
agE> groups, however, was 6.1 percent. 

Further, the most recent data from the Justice Department shows that arrests for 
the 16 to 19 age group accounts for approximately 50 percent of all property 
crimes-offenses of burglary. larceny-theft and automobile theft-even though they 
made up only 43 percent of those charged with criminal offenses. Further, this age 
group represents only 17 percent of the total population. 

Race is also an important factor to be considered when analyzing both the poten
tial and accused offender populations. Blacks have always recorded unemployment 
rates that far exceeded the national average and, therefore, the average of their 
white counterparts. For example, in 1977 the unemployment rate for black males 
and females 20 years and older was 10.9 percent. The unemployment rate for whites 
in that same age category was f.4 percent. 

The rate for black youths is appalling-approximately 2.75 times the rate for 
whites the same age. The unemployment rate for blacks in the 16 to 19 year age 
group was 41.1 percent in 1977. For whites that same age the rate was 15.4 percent. 

In addition, blacks are overrepresented in the number of arrests for both violent 
and property crimes. A little more than 47 percent of the arrests for violent crimi
nal acts-murder, forcible rape, robbery and aggravated assault-were of black 
people. For property crime arrests the percentage is lower, approximately 31 per
cent. Whites were underrepresented in both criminal categories-averaging 50 per
cent of those arrested for violent crimes and 67 percent of those arrested for crimes 
against property, although whites make up 72 percent of the persons charged with 
all criminal offenses. 

Offenders also come from marginal occupations, where higher levels of unemploy
ment are common. 

Nonfarm laborers, for example, averaged a 12 percent unemployment level during 
1977 and a 13.7 percent level in 1976. The national average was 7 and 7.7 percent, 
respectively. For operatives (except transport) the rate was 9.5 percent in 1977 and 
10.8 in 1976. Service workers, another high unemployment occupation experienced a 
1977 rate of 8.2 percent, having recorded 8.7 percent in the previous year. Not [lUr
prisingly, releases from federal prisons were heavily represented in these same occu
pations. Approximately 50 percent of the releases from federal prisons held un
skilled or service jobs prior to incarceration. Additionally, federal prisons have an 
over-representation of inmates whose previous occupation have been that of a lab':lr
er. In general, incoming prison popUlations can be characterized by their UE.em
ployed status, their irregular work history, low income levels and marginal-in and 
out of the labor force-work patterns. 

Additionally, both potential and accused offenders have disproportionately high 
inner city residences. High rates of unemployment, low skill levels, large concentra
tions of youth and high crime rates are in abundance in urban areas. In fact, no
where can this link between 'rime and unemployment be seen more clearly than in 
inner cities, and nowhere has the effect been more devastating. 

The unemployment rate of central cities has increased precipitously in recent 
years, moving from 4.8 percent in 1970 to 8.9 percent in 1978. These high rates can 
in part be attributed to the large concentration of unemployed blacks that are 
housed in inner cities. Indeed, nearly 60 percent of unemployed blacks live in cen
tral cities as compared to 27 percent of unemployed whites. 

Justice Department data show that the rate of arrests per 100,000 inhabitants is 
quite high for cities with popUlations over 250,000. For example, in the violent crime 
category the arrest rate per 100,000 was 382. In other words, for every 100,000 resi
dents in a city with a population of over 250,000, 382 were arrested for committing 
violent crimes. The corresponding arrest rate for suburban areas was 137 per 
100,000 inhabitants; and for rural areas 128 as of 1976, the most recent year availa
ble. 

Arrest rates for property crimes were much higher, registering 1,110 per 100,000 
for cities with a popUlation of 250,000 or more; 753 for suburban areas; and 407 for 
rural areas. 

Certainly, the concentration in urban areas of distressing, high-crime conditions 
has played a major role in the decision of many firms to leave urban areas, which in 
turn, further exacerbates the job shortage and feeds the appalling conditions that 
prompted the firms' flight. 

Accompanying this flight has been a loss in annual personal incomE' for cities. In 
the two-year period 1976-77, alone, central cities lost $18.1 billion in aggregate 
annual personal income. In general, those that are leaving the city have higher in
comes than thoF;e that are left in central cities. 
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Thus, the unemployed, low income, unskilled urban dweller who is a potential, if 
not already accused offender, must be provided meaningful economic alternatives to 
crime. On the whole, however, existing policy and programs have yet to provide 
those alternatives. 

Basically, current programs can be broken down into two major categories: Pro
grams that make crime more costly to ~he offender; and Programs that provide em
ployment and training for the offender. 

With few exceptions, there is very little emphasis being placed on programs de
signed to deter the potential offender. 

It's a popular concept that making punishment severe and swift is a sure-fire way 
of eliminating high crime rates. Many economists have translated this concept into 
a cost-benefit analysis which suggests that by increasing the cost of crime-making 
sentences more harsh and swift-to the criminal, it will reduce crime rates. 

But this approach only gets at those person::; that commit crimes and are appre
hended and convicted. So a measurable reduction in the crime rate will come about 
only if a small number of crimes go unsolved. Also, this approach has the critical 
flaw of not dealing with the person outside of the mainstream economy-the fringe 
person, or potential offender. If anything, the swift and sure punishment approach 
will probably succeed at making the potential offender improve his or her defenses 
against getting caught, since the root reason for committing the crime-lack of eco
nomic alternatives-will still exist. 

The experience with employment and training programs for offenders has been 
numerous and varied. Nonetheless, this approach recognizes the need for an offend
er to be provided with economic stability. However, these programs also have prob
lems-such as training that provides no employment or only marginal and low 
paying employment with limited, if any, upward mobility. 

Successful employment and training programs must provide not only jobs for ex
offenders, but also potential for advancement to jobs of some quality. In fact, reduc
ing recidivism may hinge on the issue of the kind of jobs made available. 

In a study conducted by George Pownall and Daniel Glaser, parolees were ob
served to be considerably selective in the type of employment they were willing to 
accept. This held true even though the labor market held out few, if a.ny, quality 
jobs to parolees. Still, parolees were loath to accept low-quality, dead-end jobs. These 
observations were reconfirmed by research undertaken by economist Philip Cook of 
Duke University. 

In Cook's 1973 study of parolees from Massachusetts penitentiaries, it was ob
served that parolees over the age of 25 tended to remain on a job longer if the pay 
was relatively high. Further, Cook discovered ·hat parolees stayed on the job one 
month longer for every extra $7 per week they were paid. 

The AFL-CIO Human Resources Development Institute (HRDl) has taken note of 
the direct link between recidivism and the quality of jobs-and is thus one of the 
exceptions to the rule. HRDI-the manpower arm of the AFL-CIO-offers a wide 
range of employment assistance programs for ex-offenders. Further, HRDI's pro
grams acknowledge the ex-offenders need for a decent, well paying job. One such 
program-Job Development and Placement-places more than a thousand ex-of
fenders a year in jobs. Moreover, the jobs are primarily with companies that have 
union collective bargaining agreements. And studies have shown that union jobs 
pay higher wages than comparable nonunion jobs. Moreover, union jobs offer stabil
ity and potential. 

HRDI has representatives in more than 50 cities that work with employers on job 
development for offenders. These representatives also work with employers to revise 
employm~nt practices that bar ex-offenders from being able to obtain employment. 
In New York state alone, ex-offenders are balTed from more than 40 occupations. 
Such policies restrict even further the already limited employment opportunities of 
ex-offenders. 

In addition, HRDT has established an offender job counselling program that en
ables HRDI representatives to work with prisoners and the courts in assessing an 
ex-offenders future employment plans. Ex-offenders are helped in determining their 
skill level and are assisted in locating training if needed. 

HRDI also provides a job referral service to newly released inmates throughout 
the nation. Prior to an inmate's release, HRDI staff in the city where the penal in
stitution is located contacts an HRDI representative in the city whel-e the released 
inmate is returning. The HRDI staff in that city, upon the release of the prisoner, 
helps the former inmate obtain a job. 

Additionally, HRDI serves as an innovative program developer for labor groups 
and companies interested in dealing with specific employment problems of ex-of
fenders. 
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HRDI has, as a result, been involved in such activities as getting unions to inter
cede for first time offenders in pre-trial intervention programs; helping unions to 
become involved in arranging for offenders to obtain jobs to work off their fines; and 
with HRDI's help unions are becoming more and more active in providing special 
employment assistance for women offenders. 

Alleviating the problem of training people to learn skills that are not needed is 
another of HRDI's priorities. In fact, HRDI staff utilities contacts with both local 
unions and companies to set up in-prison and community-based training programs 
to offer skill training in those areas where there are currently skill shortages. 

Studies of the effect of manpower programs all point to the necessity of providing 
tht e~-offender with employment-meaningful employment-since employment ap
pealS to be the strongest tool in reducing recidivism. The Department of Labor has, 
as a result, developed several employment and training programs for ex-offenders 
designed to increase ex-offender employability and reduce recidivism. 

One such program that appears to be enjoying some level of success is a demon
stration project called the National Supported Work Demonstration Project. This 
project receives its funding from a consortium of federal agencies, as well as the 
Ford Foundation. 

The demonstration project, which began in 1974, employs four target popula
tions-(1) newly released ex-offenders that have been out of correctional facilities 
for no more than six months, (2) former drug addicts, of which approximately 77 
percent have been convicted of a crime, (3) young people that have dropped out of 
high school, of which 45 percent have had some involvement with the criminal jus
tice system, and (4) people that have received aid to families with dependent chil
dren for a long period of time. Note that this last target population is the only cate
gory that deals entirely with people who have had no previous contact with the 
criminal justice system. 

Under this demonstration project, these hard-to-employ participants, in other 
words, potential or accused offenders, are placed in temporary jobs that maintain a 
controlled low-stress environment until such time as they are deemed ready to enter 
the regular work force. 

The effectiveness of this approach is in the process of being evaluated by two re
search outfits-Mathematica Policy Research, Incorporated and the Institute for Re
search on Poverty at the University of Wisconsin. Final research results are not ex
pected until late 1980; however, some preliminary findings are in and appear to be 
encouraging. Thus far, this supported work project has succeeded in decreasing the 
recidivism rate for ex-offenders by approximately 25 percent. Also, the project has 
increased both employment and earnings for the program participants. 

Thus solutions based on the opening up of economic opportunities are successful 
because they deal with the cause of crime, instead of the crime itself. The alterna
tive to this type of approach-doing nothing-carries a cost that is far too high, a 
cost this nation cannot afford to bear. 

Yet, this truism has to a large extent been ignored. The argument used to defend 
a do-nothing policy is best described by the following excerpt from Edward Ban
field's book, The Unheavenly City: 

"So long as the city contains a sizable lower class, nothing can be done about its 
most serious problems. Good jobs may be offered to all, but some will remain chron
ically unemployed. Slums may be demolished, but if the housing that replaces them 
is occupied by the lower class it will shortly be turned into new slums .... If, how
ever, the lower class were to disappear ... the most serious and intractable prob
lems of the city would disappear with it." 

Thus Banfield and his followers view class status, in and of itself, as the cause of 
crime and other socially deviant behavior. By taking such a position, society is let 
off the hook. Clearly, solutions based on Banfield's premise ignore the necessity of 
an economy that pro'Tides adequate opportunities for all Americans. 

However, Banfield's lowerclassness theory should not be dismissed, insofar as it 
does represent the thinking of many policy makers. The oft-repeated accusation says 
that the poor and less fortunate are that way because they want to be and because 
they are lazy and immoral and don't really want a job. 

These arguments can be countered by observing facts. A recent event in New york 
City provides an exceJlent example of how desperately the poor and jobless want 
and need to be employed, and how they w:!nt to better themselves. 

The International Brotherhood of Electrical Workers announced that it was ac
cepting applications for 500 apprentice openings. Over 1,000 men and women 
showed up, standing in line for as long as four days, literally camping out on the 
sidewalks for less than a 50-50 chance that they would obtain employment. One of 
the applicants was a mother of six children who had been on welfare for 16 years. 
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Another illustration can be found in New York City's handling of its summer jobs 
program funded under the federal Comprehensive Employment and Training Act 
(CETA). The demand for jobs by minority poor was so high that New York Mayor 
Edward Koch was forced to institute a lottery. There are many such examples that 
could be cited. 

Thus the evidence shows an army of unemployed and discouraged workers not 
only able, l.>ut willing to better themselves if only the opportunity presented itself. 
But, in fact, the jobs, the opportunides are not there. 

Furthermore, to make matters even worse, an August 1977 report issued by the 
Long Island Consumer Action Organization found that the poor and the jobless 
could expect to be thwarted in the most common of job search methods-that of 
looking in the "Help Wanted" section of the newspaper. 

The report showed that 80 percent of the "Help Wanted" ads in four New York 
newspapers were deceptive, misleading, or the jobs were not available. Discrepancies 
included the "bait-and-switch" tactic-come-on ads that lure people in for jobs that 
are different from those that are advertised. 

Much is lost by the lack of a comprehensive jobs policy that attacks the root cause 
for socially deviant behavior. The cost of the alternative-that of doing nothing-is 
immense both in economic terms and in human deprivation. 

ln purely economic terms, the cost of mainuining a high level of unemployment, 
thereby limiting economic opportunity, is staggering. Dr. M. Harvey Brenner of 
Johns Hopkins University has gathered data on the topic, and estimates that the 1.4 
percent increase in unemployment sustained from 1970-75 alone has cost the nation 
$210 million from the increase in imprisonment in state institutions; and has cost 
$434 million resulting from the increase in homicides. 

These cost estimates were calculated by including foregone incomes of deceased or 
incarcerated workers, as well as direct money outlays for prison maintenance. 

And this does not take into account the other social pathologies caused by lack of 
economic opportunity-suicides, state mental hospital admissions and heart disease. 
When these are tallied the economic loss to the nation is an additional $1.5 billion. 
And again, the situation is really much worse than the numbers reveal since there 
is a multiplier effect, and the figures just quoted only relate to the 1.4 percent sus
tained increase in unemployment that occurred during 1970. Since then, the unem
ployment rate has sustained many additional increases; thus, these dollar figures 
would be significantly higher if the calculations were brought up to date. 

However, the human tragedy reflected by the social ills that were measured to 
determine monetary value is the most important cost for maintaining an economy 
that does not provide opportunities for all. It is the high crime rate, the increase in 
drug and alcohol addiction, the breaking down of the family, the frustration and the 
despair that are immeasurable, yet is the most serious cross to bear. 

Which brings us full circle. Again, the key ingredient needed to reduce the level 
of crime, to rebuild the nation's urban economic base, and to restore the nation's 
confidence if' jobs. Jobs that r€duce unemployment and increase purchasing power 
are essential to a national environment in which crime rates are low, and in which 
people and communities thrive and prosper. Providing economic opportunities for 
all Americans is, in fact, the only answer. 

" 



563 

THE EISENHOWER FOUNDATION 

FOR THE PREVENTION OF VIOLENCE 

1666 K STREET. N.W. 

WASIIIN(;T(lN. D.C. 20006 

(202) 223·0530 

october 29, 1981 

Honorable William J. Hughes 
House of Representatives 
436 Cannon House Office Bldg. 
Washington, D.C. 20515 

Dear Mr. Hughes: 

As Vice Chairman of the National Violence Commission, 
created by President Johnson in 1969, and now, Vice Chairman 
of the new Eisenhower Foundation, which continues the 
Commission in the private sector, I noted with interest your 
recent hearings on unemployment and crime. 

I am enclosing materials which describe how minority 
youth employment and crime prevention are the number o~e 
priorities of the Eisenhower Foundation. We would appreciate 
the opportunity to testify on the subject in the future. I 
also would be happy to ask our President, Dr. Lynn A. Curtis, 
who was a Carter Administration appointee, to meet with your 
staff. 

Enclosures 

Sincerely, 

tf. dun /r(-(iJ[nJ/tJ.{Zv~ 
A. Leon Higginbotham 
Vice Chairman 
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THE CHRISTIAN 
SCIENCE MONITOR 

Bettering neighborhoods to- fight vio1ent crime 

Friday, Clc;!ober 9, 1981 

By LynnA. CUrtis 

From a recent address by the president cf 
the Eisenhower FO'.lIIdation [or the Preven
tion of Violence at a forum on preventing '10-
lence in Amerka.. . 

As we debate Issues of violence and pre
vention, the follClwing realities should be kept 
in mind: . 

Reported major crime bas roughly dou· 
bled and doubled again over.the last two dec
adesin the United States. It is primarily a 
phenomenon of large cities, disproportion
ately committed by young minority males. 
and disproportionately concentrated in 
ghetto-slum, inner <;Ity, and barrio neigh
borhoods. ' .. 

Fear of crime is 'among the top concerns of 
American citizens. In recent years, ·tuitlonal.· 
Polls often bave found that. the Issue about 
whicb AmerIcans are most concerned Is 
crime. Frequently, it IS ranked higher than 
even a concern with inflation or unemploy
ment. In inner cify areas, where so much 
crime occurs, personal security at borne is 
the mmiber one concern of residents. It bas 
moved ahead of food, clothing, employment, 
andhealth .• -, , 

By far the greatest prowrtion of all SEri
ous violence Is committed by repeaters, not 
by one-time offenders. The munber of bard
core ~ters is small relative to the nwllh.:.-r 
of one-tIme affi!llders. Yet the repeaters bave . 
a mucb higher rate of violentcrlme and inflict 
considerably more Injury. . 

Crime and, fear of crime lead to neig/lbot'
hood deterioration and abandonment. It IS 
conventionally held that. the physical deterio
ration of residential neig/lborhoods;d1sinvest
ment.. housing abandonment, block bustiog, 
and the like encourage crime. 

But the pattcm works the other way as 
well: crime leads to deterioration. Tbis 
means that a polley against violence also is a 
residential rebabilitation polley that can re
verse population outmovement and losses of 
urban tax bases. Not only does crime result In 
residential and builiess outmovement, but· 
population and manufacturing departures 
feed on one another In further accelerating 
abandonment and encouraging deterioration. -

No explanations cover more ~ 'It part of 

the complex phenomenon called violent crime 
- or urban disorder. It should be remem
bered, tor example" that whites are associ
ated with a larger vcilume of crime In the 
United States, even though rates are dispro
portionately high for the urban minority poor. 

With a concern for these'disproportion&te 
rates and an agreement that the perspectives 
I bave sketched account for .more of wbat is 
bappening than other perspectlws, the [Ei
senhower) Violence Commission called for a 
polley response that bnlanced community ra
generation as the first priority, with legal and 
criminal justice refonn as the second. 

Robert Kennedy's Committee on Juvenile 
Delinquency and Youth Crime.- ultimately 
called tor mobUlzation of the poor to, help 
themselves. Yet tbe CommIttee was dis
mayed by "the absence 01 demonstrated In
digenous leadership In slum r.'Jmmunities." 
.At the same time, however, the Ford Founda
tI,on started to build such leadership -
through, for example, the Bedforrl-stuyve
sant Restoration Corporation and the 
Woodlawn Organization. In 1961, the Presi
dent's Crime Commission urged neighbot'
bood scif-belp as a way to supplement ovCt'
taxed police forces - and to return 
communitiesio mt earlier time when neigh
bors looked oul after one another more tban Is 
common In today's Increasingly anonymous 
urban communities. Similar recommenda
tion:: we.."C marle by the National Advisory 
Commission on Civil DIsorders and the Vio
lence Commission. 

In response to Commission recommend:t
lions and the state of the nation's neighbot'- • 
hoods, the 1970s saw a number of publlc sector 
neighborhood anti-crime programs. Some ex
amples of success started to emerge. Yet, in 
spite of their potential, these publlc sector 
programs today are being cut bsck or e1lml-

. nated in the name of ostensibly overriding 
economic policies. Now, at least, it Is up to the 
private sector to pick up the slack. Groups 
whicb bave already succeeded in organizing 
against crime need to be brought together 
with groups which want to try. Modest.startup 
resources are necessary. 

The new EIsenhower Foundatiol1 Intends 
to accept this responslbillty. We intend to 
facllitate: 
'. ,.'Identiflcat\np' at-anq Investment'ln 'the 
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.. "' ........... _..-.,..., &.lAU6"'UV~ U""'SUUULUVVU t;Un ana property at reasonable rates - if a 
leaders. high percentage of all' households and 

• Establfslunent of block watches, pa- businesses agree to buy the designated insur
troIs, escort services and related ways to In- ance company's package. It will be the,task of 
crease socl.aI cohesion and a sense of the neighborhood organIzation to moblUze 
territory. enough residents to reach thIs proportion -

.. Establlshment of ways In which neigh- say 70 percent of the households On any given 
borhood youth are employed as doers, rather block. As part of the agreement, residents 
than as recipients of help from outsiders. and businessmen will be asked to look out lor 

.. Pursuit.. of money·makiLg ways to one another, mutually protect everyone's 
recbanneI Illegal market activity by youth property agaInsHl!ett and arson, Increase 
Into legal IJ1arket activity with upward cooper..tton with and reporting to pollce, and 
mobility. . partlclpatii In a broader community anti-

e Establlshment of socl.aI cohesion among crime effort run by the neighborhood organ!
senior c:ltIz.ens wbo are Involved as co-work- zatlon. Insurance rates will be raised If vic
ers In a community effort against crime. tlmIzatlon survey-based crime frequencies 

;) Pursuit of efforts that have proven and other approprtate measures Increase 
themselves etsewben and fit local cIr- above a predetermined level, Hence, it will be 
cumstaoces. In the ecooomic self-Interest of residents and 

The potentiaI hardly has been tapped for, businessmen to work tllgether. _ 
integrating the protection of businesses Into But, because the underlying causes {of vlo
an overall neighborhood. safety plan. Most lencel also relate to blocked economic oppor
businesses have concentrated on private se- tunlty and structural unemployment, the no
curity guards. target hardening and Internal . tlon of neighborhood self-help must embrace 
training of their employees. We will extend employment· and 'economic development, as 
the coverage to the mn'roundlng community, well as crime prevention. 
as well. We will especially look for situations If youths can be traIned to rehabiUlate 
where crime, threats of violence, and InclvlI- houses, they will learn a profession with up
Itles from people on the street create fear - ward mobillty and co:1slderable promise for 
which Is translated Into fewer people malting future lob security - rather than, a dead
their way from their bomes to stores or com- ended task that just makes work. If such re
merc:IaI strips. habllliatlon Is done !n an Inner city neighbor
_ BasIc to the plan Is a quid pro quo: the hood and the houses are homesteaded to the 

neighborhood organIzation will promise to re- poor there, then constructive employment 
duce fear, InclvlUty and violence In return tor has been channeled Into PhYsical stake In 
financial support from merehant associations one's turf. With such a stake, it will be easier 
and individual businesses - hopefully made to moblUze citizens to protect their property 
easier through Increa:led revenues from the and their neighbors. If the process Is guided 
greater volume of business. by a neighborhood organIzation indigenous to 

We also will develop parlnershJps with the community, then there Is some insurance 
large national corporations which have many that the benefits will not drain off and reward 
local outlets or Interests - Uk:: all-night can- outside Interest:l.,If the uelghb;',rhood organi
venlence stores, Insurance companies, and zatlon can secure job tralnlng,and actual Job 
gas stations. Local outlets will be identified slots from the corporate world In return from 
and linked to neighborhood organIzations In some quid pro quo, then a partlal alternative 
mutually beneficial ways. to present publlc and private sector employ-

In the insurance Industry, we will (aclli- ment training programs may emerge. IT it 
late formation of Mutual SecurIty Insurance does, then the possibIlIty exists for new forms 
Corporations as subsidiaries ot reliable neigh- of public-private sector partnerships that ac
borhood OrganIzatlODS. A specific geographic knowledge how neither sector, alone, can do 
area will be designated. Worldng through the m~ about black teenage unemployment ' 
neighborhood organIzation, an establlsbed In- . rales of over SO percent In the highest crime 
suranee eompany· WlII1ssue pollcles' for per- areas ot Inner cities.' • • • , " .. 
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The Competitive Advantage of Mugging 

Lynn A. Curtis 

Which is the more desirable line of work -

pimping, or cleaning streets? 

Which job opportunity is more promising 

mugging, or being a busboy? 

These are serious, timely questions. I 

address them mainly to the one hundred insurance com

pany executives who recently wrote President Reagan 

that "the critical problem of structural unemplo;rment, 

particularly among minority youth, reaches out to us 

for priority attention. We expect our industry and 

our companies to focus our efforts on this urgent issue." 

Commendably, these industry leaders acknow

ledge the stake of the corporate world in the long 

term health of all parts of American society. Their 

letter to the President reflects their awareness that 

in the poorest, most crime-ridden inner city areas of 

this country, unemployment among minority teenagers 

is estimated at 80% -- three times as high as during 

the Great Depression. 

But these initiatives will fail -- as most 

public and private ~ector minority youth employment 
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programs of the past have failed -- unless the insurance 

companies understand the competition their initiatives 

will face. That means understanding' practical trade

offs and decisions made by consumers of job opportunities 

on the streets of the South Bronx, in Liberty City (in 

Miami), and in hundreds of other ghetto-slums every day. 

Inner city youths tend to be excluded from the 

legal "primary" labor market -- where there are adequate 

wages and stable jobs. They tend to be limited to the 

legal "secondary" market -- with low wages and unstable, 

dead~end jobs. Most Federal job training programs have 

recruited primarily for this legal secondary market. 

But these are only the legal j(b markets. To 

a youth on the south side of Chicago, the competition 

for his labcr includes offerings in a variety of illegal 

or quasi-legal job markets. To an intelligent young man 

in a Watts public housing proj~ct, whose education has 

been substandard and whose heroes include only some 

participants in the legal primary markets, it often seems 

rational to pick up one or more of the illegal options. 

From what we know, a good number of minority 

youths earn mere money and develop more self-respect from 

the skills involved in criminal crafts, and from the 
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autonomous work conditions of criminal business, than 

from available legal s:condary labor market jobs with 

low skill potential, limited scope and arbitrary manage

ment. 

One evaluation of a Federal employment program 

found that many verbally skillful, enterprising, intelli

gent minority youths dropped out of job training because 

they experienced more personal self-esteem and often more 

economic rewards from working in illegal markets than the 

legal secondary markets offered by the Federal government. 

So I ask the insurance executives and other 

private sector leaders: will the job opportunities you 

propose to offer be competitive in the marketplace? 

Looking at the bottom line, will your offerings really be 

attractive to the young man with the energy and street

smarts to succeed at mugging, or dealing drugs, or resi

dential burglary? 

Don't count on the government to protect you 

from this illegal competition. To be sure, the criminal 

justice system attempts to raise the perceiv~d costs of 

illegal job market activity high enough to induce your 

prospect to wor~ as a legal secondary labor market busboy, 

with some subsidy from welfare handouts. 

But your prospective employee will be told by 

friends on the streets: the risk is not that great, and 
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.. worth it in terms of status and money. Anyway, "time" in 

prison is a common experience -- something you expect to 

do some of (maybe, sometime) if you hustle in the illegal 

markets. Nct the end of the world. Could learn more 

illegal skills there, make some contacts -- if they have 

room. 

So how do you, the private sector job creators, 

meet the competition for the kid on the street and induce 

him to work in a legal market, rather than an illegal one? 

It's a tough business challenge. Start by look

~ng at ways of building on the street skills, interests 

and values of minority youths, rather than fighting them 

or denying them, as past Federal efforts have done. Focus 

on the kinds of employment and training that allow the 

inner-city youth to "bridge" the present gulf between 

legal secondary market jobs and stable legal primary market 

jobs with upward.mobility. 

Make your job offers to youths who have the 

potential for parlaying existing street competencies into 

successful illegal market careers: these are the ones 

most likely to succeed -- at whatever they choose to do. 

(Of course, you can't compete for youths who already are 

highly successful in illegal markets or who form the small 

core of repeaters who commit so much violent crime. It is 
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the concern of the criminal justice system to remove them 

from the labor force.) 

And, please, don't be do-gooders. Look at 

minority youth employment from your own self-interest in 

getting work done that needs doing. For example, consider 

job opportunities that help stabilize neighborhoods and 

reduce fear of crime in places where your stores, franchises 

or plants are located and where safer streets will mean 

increased customer traffic. 

With the help of inner city neighborhood leaders, 

the private sector should have the creativity and marketing 

skill to develop specific jobs that will meet the competition. 

Let me give just one example of the sort of thing you should 

be looking at. 

Youths employed to rehabilitate houses can learn 

skills affording upward mobility and promise for future 

job security. If such rehabilitation is done in an inner 

city neighborhood where the families of the young men live, 

and if the houses are homesteaded to the poor there, then 

constructive employment creates a physical stake in one's 

turf. With such a stake, individuals will be more likely to 

protect, not rip off, their property and their neighbors, 

including those living in the rehabilitated houses. If 
.' 

the rehabilitati6~ project can be guided by a neighborhood 

organization indigenous to the community, and if the neighbor-

hood organization can secure further job training and job 
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slots from established. businesses, then the rehab work 

can become a form of "bridge" employment into the legal 

primary labor market. 

The insurance industry letter responds to the 

new, low key encouragement at the Federal level. A 

Presidential Task Force on Private Sector Initiatives 

has been established. Let's hope that everyone concerned 

takes a competitive, business-like approach to the 

challenge of minority youth unemployment. 

* * * * * 

Lynn A. Curtis is President of the Eisenhower 

Foundation for the Prevention of Violence in Wasnington, 

D.C. 

92-332 0 - 83 - 37 
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THE EISENHOWER FOUNDATION 
FOR THE PREVENTION OF VIOLENCE 

A Mediating Institution 

Executive Summary 
of Objectives 

October .1981 

Introduction. Criminal violence in the !Jnited States 

is changing the shape of our lives. 

-- Our friends or family members are injur~l or killed. 

Our schools in some ci ty neighborhoods tElach children 

not how to learn, but how to survive. 

Our neigbborhoods are communi ties of fec,r, where 

every stranger is a potential enemy. 

Our cities no longer belong to us at night, when we 

retreat behind such fortifications as lie can afford 

or fl ee ·to suburbs. 

In the wake of the suffering and the feal: of 

violence, we live, work, and think differently. M.any Americans 

have been touched by violence, and the FQ.unding Directors of 

the Eise"hower Foundation for the prevention of Violence are no 

exception. A son has been murdered and a daught'er attacked 

with a hammer. Several of us have been robbed, and all have 

known fear. 

Accordingly, the Eisenhower Foundatil,n is dedicated 

to reducing the kinds of criminal violence thz,t most threaten 

the safety of American citizens. The bipartisan, nonprofit 

Foundation will continue and implement through privat~ sector 

action and partnerships with corporations the National 

Commission on the Causes and prevention of Violence. Created 
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by president Johnson and continued under president Nixon, the 

Commission carried out the most comprehensive assessment of 

violence ever undertaken. In support of direct action-based 

prevention programs in communities, the Foundation also will 

continue this tradition -- by updating and disseminating 

present knowledge. 

Twelve years ago, the Eisenhower Commission drew this 

portrait of what violent crime could do to the American city of 

the future: 

Central business districts in the 
heart of the c~ty, surrounded by mixed 
areas of accelerating d~terioration, will 
be partially protected by large numb~rs'of 
people shopping or working in commercial 
buildings during daytime hours, plus a 
~ubstantial police presence, and will be 
largely deserted except for police patrols 
during night-time hours. 

High-rise apartment buildings and 
resident~al compounds protected by private 
guards and security devices will be 
fortified cells for upper-middle and high
income populations living at prime 
locations in the city. 

Suburban neighborhoods, geographically 
far removed from the central city, will be 
protected mainly by economic homogeneity 
and by distance from population groups with 
the highest propensities to commit crimes. 

Lacking a sharp change in federal and 
state policies, ownership of guns will be 
almost universal in the suburbs, homes will 
be fortified by an array of devices from 
window grills to electronic surveillance 
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equipment, armed citizen volunte~rs in cars 
I<lill supplement inadequate police patrols 
in neighborhoods ~loser to the central 
city, and extreme left-wing and right-wing 
groups will have tremendous armories of 
w~apons which could be brought into play 
with or without any provocation. 

High-speed, patrolled expressways will 
be sanitized corridors connecting safe 
areas, and private automobiles, taxicabs, 
and commercial vehicles will be routinely 
equipped with unbreakable glass, light 
armor, and other security features. Inside 
garages or valet parking will be available 
at safe buildings in or near the central 
city. Armed guards will "ride shotgun" on 
all forms of public transportation. 

streets and residential neighborhoods 
in the central city will be unsafe in 
differing degrees, and the ghetto slum 
neighborhoods will be places of terror with 
widespread crime, perhaps entirely out of 
police control during night-time hours. 
Armed guards will protect all public 
facilities such as schools, librar~es and 
playgrounds in these areas. 

Between the unsafe, deteriorating 
central city on the one hand and the 
network of. safe, prosperous areas and 
sanitized corridors on the other, there 
will be, not unnaturally, intensifying 
hatred and deepening division. Vkolence 
wklI kncrease further, and the defensive 
response of the affluent will become still 
more elaborate. 

Today, and every day, our cities look more, rather than less, 

like this forbidding picture of a futuristic Dark Age. 

Some of the men and I"omen who painted this grim 

portrait for the Commission in 1968-69, and some who have since 
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jOined with them, no\~ seek, through the Foundation, to slow our 

nation's descent'into violence. Reported violent crime rates 

in the united States now are nearly twice what they were when 

the Commission was created. Then, they were twice what they 

had been at the end of the 1950s. To look closely at the 

reality of increased suffering and spreading fear measured by 

such statistics is to want to do something. But what? 

We assert that individual action in the private 

sector can make a difference. We can do small things, one at a 

time, and each of them can help. 

In all of these actions, the Foundation will serve as 

a mediating institution. That is, we ~Iill facilitate working 

partnerships, negotiations, and improved understanding among 

groups and--organizations in Am.:rican society which, together, 

can renuce violence in ways which have been underutilized up to 

now. In particular, the Foundation will mediate among 

neighborhood organizations, corporations, foundations, law 

enforcement agencies, the press, and the general citizenry. 

Through this unifying role as a mediating 

institution, the Foundation has identified several specific 

initial projects that will move us toward the goal of reducing 

violence in America: 

i 
'0 

1 __ -
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proj ect One: Neighborhood Sel f-Help for Safety. 

Cost: $1,010,425 for Three Years. Violent crime in the United 

states stems disproportionately from the ghetto slum 

neighbot"hoads of our larger cities -- the areas of T;lOverty, 

unemployment, dilapidation and broken homes. The violence in 

these areas is both a cause and a consequence of their 

deterioration. As violent crime increases in adjacent 

neighborhoods, they too deteriorate, and violence, feeding upon 

itself, spreads throughout the city. 

The residents of poorer neighborhoods need most 

desperately what all of us need -- greatet" personal safety from 

violence. If they do not have that, none of us will have it, 

for their neighborhoods will continue to be the principal 

sources of __ the contagi.:·l'l of violent crime. 

Neighborhood safety cannot be achieved solely by an 

external program of police pacification. Neighborhood safety 

also requires indigenous self-help by the residents who are the 

victims of violence, and on whose streets and in whose homes 

the perpetrators of violence live. 

Neighborhood self-help safety programs are of many 

different kinds: 
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The personal development opportunities provided 

by the Center for orientation and Services, in 

Ponce, Puerto Rico, have reduced youth crime in 

an extraordinarily dangerous ghetto area. 

Directed by Eisenhower Foundation Board Member 

Sister Isolina Ferre, of the order of Missionary 

Ser"ants of the Holy Trinity, the Center has been 

called "the best example of community 

regeneration I have found anywnere in the united 

States" by Charles E. silberm1;ln in a recent Ford 

Foundation study. 

The House of umoja in.Philadelphia is the nucleus 

of "the first inner city' BOys Town in AI1I1~rican 

where thl! re-creation ot family relationships and 

the opportunity for useful work have 

significantly reduced youth gang violence that 

once caused 40 deaths and hundreds of injuries 

each year. In a recent speech on private sector 

initiatives, the president praised Sister Falakah 

Fattah, Founder of umoja, who is on the 

Foundation's Board. 

Tenant groups providing day-care and elderly 

services in the Carr Square public housing 
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project in St. Louis have worked to cut crime in 

half in a development that was once described as 

a "hellhole.1t 

Robberies and assaults at 7-Eleven convenience 

stores in dange~ous locations have been 

significantly reduced by the southland 

corporation's programs to hire ex-convicts to 

advise on securi ty, to train store employees in 

conflict resolution techniques, and to provide 

free coffee and other amenities to cab drivers 

participating in a neighborhood It to • i-wa tch lt 

program. 

What all of these successful programs have in- common 

is that those most threatened by criminal violence have found 

ways, even in the most deteriorated neighborhoods, to help 

increase their own personal safety. Individuals have worked 

with and through neighborhood institutions to achieve goals 

including, but typically r.ot limited to, the reduction of 

violent crime. These processes of ne~ghborhood self-help hQve 

frequently been catalyzed by financial or training assistance 

from a private sector institution such as a church, local 

bus iness or foundati.on. 
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The Eisenhower Foundation intends to be a catalyst 

itself, encouraging private sector institutions and groups with 

a stake in neighb~rhood safety to develop self-help anti-crime 

programs. The Foundation will get some who have succeeded 

tpgether with those who want to try. It \dll seek help for 

those who want to help themselves. In so doing, the Foundation 

will be initiating change, away from violence and toward order, 

in the neighborhoods where such change is most urgently 

required. 

Basic to the program is creation of mutual se~f

interest and a qu~d pro quo betw~en a neighborhood 

organization, ~n the one hand, and local businesses or 

franchises, on the other. The poten~ial hardly has been tapped 

for integrating residential safety wi t.l business safety in the 

same neighborhood. 

Accordingly, the Foundation will function as a 

mediating institution between neighborhood groups and the 

business-corporate world. The Foundation's program will 

require that neighborhood ~rganizations work to reduce fear in 

neighborhoods surrounding local businesses -- in return for 

financial support from those businesses. This will be designed 

to insure self-sustained local anti-~rime programs. In 

addition, the Foundation, working through its Board, will 
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develop partnerships with large national corporations which 

have many local outlets or interests -- as is the case, for 

example, for all-night convenience stores, insurance companies, 

and gas stations. Local outlets will be identified and linked 

to neighborhood organizations in mutually beneficial ways. If 

our initial efforts are successful, we will explore a 

computerized system of matching corporations and their outlets 

to neighborhood organizations and their constituents. We also 

will seek to apply our experience to Urban Enterprise Zones. 

No other comparable program has ever systematically 

integrated such self-sustaining partnerships with the business 

and corporate sector. 

project Two: self-help by and for Senior Citizens. 

Cost: $151,638 for Two Years. AS an adjunct to our first, 

neighborhood self-help, project, the Foundation also will 

implement a special concern for the needs of senior citizens. 

Today, there are more than twenty-five million 

persons aged sixty-five and over in the united States, and 

their proportion out of the total population is growing. 

Recently, older Americans have registered strong feelings about 

the need to retain, continue, and improve programs by and for 

them. The number one concern of senior citizens is fear of 

crime. National polls show that it is considered by seniors to 
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be a more serious personal problem than even health, income or 

housing. 

When given the opportunity, seniors have organized 

well as the leaders of and workers in predominantly voluntary 

neighborhood-based programs against crime. For example, in the 

Flatbush section of Brooklyn, volunteers with the Senior 

Citizen Anti-Crime Network (SCAN) have established self-help 

security systems in apartments, organized block-watches on the 

streets, and assisted victims in working with the criminal 

justice process. The overall effort has been a success. 

using such examples as SCAN, the Foundation will 

provide technical assistance to senior citizen groups settng 

out cn new, self-help anti-crime programs. We will promote 

training of older workers as: 

Neighborhood organizers, to bring residents 

together to plan and carry out local anticrime 

campaigns; 

Community advocates, to promote the involvement 

of local officials and agencies in more 

effective anticrime policies and programs; 

Crime prevention specialists, to provide 

information and education to residents on how to 

reduce their chances o,f becoming victims; 
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Victim counselors, to act as backup agents for 

the police and courts in providing emergency 

assistance and referrals for their neighbors who 

are crime victims. 

project Three: Youth Employment To Reduce Crime. 

Cost: $272,203 for Eighteen Months. In an October, 1981 

letter to the president, the leaders of over one hundred 

insurance companies promised that, as a public responsibility, 

they will target a share of their resources nationwide on 

reducing minority youth unemployment. 

The insurance industry letter advocated that 

businesses and communities work more closely·together to meet 

local needs. It went on to say that there were many competing 

needs, but···that the predicament of unemployment, particularly 

among minori ty youths, "reaches out to us for priority 

attention ." 

The Eisenhower Foundation shares this concern by the 

business community with the astronomical rates of unemployment 

among minority youths (estimated to be over 80 per cent for 

black teenagers in the most deteriorated inner-city areas) and 

with the need for more private sector initiatives. We also are 

aware that the rates for many kinds of serious crime (like 

muggings and other forms of violent street theft) are high 
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among many inner-city youths. yet little remains known about 

the potential for private sector minority youth employment 

innovations that also work to reduce crime. 

Therefore, beginning with a network of personal 

contacts through our corporate-affiliated Board members, we 

will ask selected corporations and foundations to help design 

the kind of minority youth employment/crime reduction programs 

which they would like to see -- and then help fund job slots 

and training ~ 

The role of corporations will not be b~sed on notions 

of handouts to the poor. It will be based on a sense of 

enlightened corporate self-interest and on a quid"pro quo 

between corporations and neighborhood organizations -- a 

business transaction in which all parties benefit. 

We also will ask neighborhood organizations to help 

design employment/crime reduction programs and, for the most 

part, directly administer them in partnership with 

corporations, merchant associations and local businesses. The 

Foundation believes that the past street-level experience and 

the great future potential of neighborhood organizations 

largely has been untapped in the design and implementation of 

employment/crime reduction programs. 
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We will seek coope~ative ventu~es, as well, with the 

Local Initiatives Suppo~t Corporation, which is funded in 

partnership with the Ford Foundation and a number of 

corporations. 

Th~ough mediating among all of these g~oups, we will 

design programs that seek to build on existing st~eet-level 

skills of minority youths and channel such skills f~om illegal 

or dead-ended "secondary" labor ma~ket jobs into more secure, 

upwardly mobile, "primary" job markets. We will ta~get many 

such jobs on physically and economically rebuilding 

deterio~ated inner city areas. 

Many organizations and entities in the private and 

public sector a~e concerned about mino~ity youth emplo~ment. 

However, to our knowledge, the Eisenhower Foundation is the 

only national organization which presently is proposing to 

systematically develop actual prog~ams in neighborhoods 

programs that employ youths, reduce violence and ~egenerate 

communities at the same time. 

Over the eighteen months of our p~oposal, such 

p~ograms will be designed and the funds secured to run and 

evaluate them. 
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project Four: Reduction in the Vulnerability of 

potential Rape victims. Cost: $345,677 for Three Years. Rape 

is a terrifying and repugnant crime, one that tears most 

devastatingly at the web of social restraints necessary to 

civilized life. Many believe that the vic~im of a rape attempt 

should submit to her assailant, in the hope of avoiding more 

serious injury or death. But important new findings, soon to 

be published under Foundation auspices by a leading university 

press, indicate just the opposite: non-aggressive, unresisting 

victim behavior actually increases the likelihood of rape and 

other injury. often the best strategy, it now a~pears, may be 

to resist assertively, in an appropriate manner, at the 

earliest possible point in the encounter. 

~his new information suggests that the assailant 

frequently is not interested in sexual release per se. Rather, 

often he is seeking to assert himself as someone who has the 

power to control another human being. (The typical political 

assassin in the United states appears to think similarly.) If 

a potential rape victim understands the underlying issues of 

power and control, she may be able to count~r them. She can 

attempt to maintain or gain control of the situation herself 

through assertive behavior which, 1n turn, diminishes the 

assailant's ability to orchestrate what is happening. 
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The new scientific findings on which this 

understanding is based need further testing and evaluation, 

which the Foundation will cause to be carried out. Eut they 

strongly suggest that strategies are available by which women 

can help defend themselves against, and reduce their 

vulnerability to, a particularly loathsome form of violence. 

If that is so, then these strategies of assertiveness should be 

communicated to women generally, and especially to women living 

in high-risk situations. That is something the Foundation also 

will do -- through training programs for churches, neighborhood 

groups, unions and businesses; through conferences and 

meetings; and through the media. 

To accelerate the process, we will seek to mediate 

between gr?.ups implementing the new findings and law 

enforcement agencies which may have been giving other, more 

traditional advice. 

project Five: Annual Review and Information 

Clearinghouse on Violence in America. Cost: $319,765 for Two 

~. The reports of the Eisenhower Co.nmission of 1968-69 

dealt comprehensively with violence in the united States. 

Assassinations, urban riots, violent demonstrations, terrorism, 

homicide, aggravated assault, rape and robbery -- all were 

probed and placed in perspective through an effort of research 
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and analysis that surpo.ssed any that had ever before been 

undertaken. At a time of national tension over the breakdown 

of law and order, the results of these studies reached tens of 

millions of Americans through television, newspapers, and 

paperback books -- and still more millions in succeeding years 

as the Commission's studies were reprinted and excerpted for 

use in schools and universities. 

Public understanding of the nature and extent of 

violence, its causes, and the means ~f its prevention is a 

bridge across the social divisions that violence creates. 

Public understanding is an inoculation against the extremism, 

demagoguery and intol erance that inevitably resul t from the 

fear of violence. Public understanding is the basis for 

constructive measures to reduce violence and improve the 

conditions that cause it. 

The time is overdue to update the Eisenhower 

Commission's findings and to initiate an Annual Review on 

Violence in America. An informed citizenry needs a dependable, 

accessible source of information and analysis about so 

conspicuous a feature of our national life. With its unique 

access to the best intellectual resources available in this 

field and its role as a mediating institution, the Foundation 

is the appropriate entity to produce and disseminate such a 

92-332 0 - 83 - 38 
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Review. Among other objectives,' the Report will summarize 

annual statistical publications, like the uniform Crime Reports 

of the Federal Bureau of Investigation, but also proceed beyond 

such reports by interpreting what the numbers mean in clear, 

straightforward language. 

The Review will be supervised by a Director of Public 

Information, working with consultants, and will be featured 

during an Annual Eisenhower public policy and Violence 

Prevention Week. The Director also will help staff special 

Foundation studies on civil disorders, vio~ent urban crises, 

probL=ms of implementing promising violence prevention programs 

and other emerging issues judged important and timely by the 

Foundation. 

Conclusion. Details of these five priority efforts 

are available upon request. The Foundation also has other 

projects under consideration. These include: 

o An evaluation of the Guardian Angels in New York 

City. 

A research/action program to reduce the 

victimization of Hispanic AmericanS. 

A feasibility study. to develop a handgun 

detection device for Secret. Service crowd 

L-________________________________________________________________________ __ 
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control, police investigations, and private 

secto!:' uses. 

A survey of citizens and offenders to provide 

the first comprehensive national information 

base for public policy decisions on handguns. 

Delinquency cohort research on criminal careers. 

and ~-criminal justice system intervention 

strategies. 

We believe that the Foundation is unique. No other 

national institution possesses this combination of attributes: 

A strategy for mediating among corporations, 

busines~es, neighborhood organizations and other 

groups in American society which, together, can 

reduce violence in ways which have been 

underutilized up to now. 

A historical continuity with a bipartisan 

presidential commission and a commitment to 

implement many of the Commission's 

recommendations. 

A greater emphasis on the community, underlying 

causes and prevention, rather than on the 

criminal justice system and its administration. 

'------_.------- - - - --- ----
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A desire, nonetheless, to lighten the burden of 

the criminal justice system -- for example, 

through community g~oups which assist police. 

A commitment to solutions based on indigenous 

self-help by ordinary citizens, more than 

solutions by outside professionals. 

An emphasis on the needs of minorities, women, 

the elderly, youth, the poor and the 

disadvantaged. 

An information clearingho~se that is based in 

Washington, D.C. and .is responsive.to the needs 

of legislators, executives and media there -- as 

well as to citizens throughout the rest of the 

country. 

As we build upon these attributes and seek support 

for our proposals, the Foundation will be guided by its basic 

objective: to mediate practical action within the private 

sector to reduce the kinds of criminal violence that most 

threaten the safety of American citizens. 
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ATTACHHENT I 

LEADERSHIP OF THE FOUNDATION 

Founding Directors and Officers 

Milton S. Eisenhower, Chairman of the Foundation, 
former Chairman of the Violence Commission and 
President Emeritus of Johns Hopkins University. 

A. Leon Higginbotham, Vice Chairman of the 
Foundation, former Vice-Chairman of the Violence 
Commission and Federal Court of Appeals Judge for 
the Third Circuit, in Philadelphia. 

Alanson B. Hou9hton, CO-Chairman of the 
Foundation's Executive Committee, Rector of the 
Episcopalian Church of the Heavenly Rest in New 
York City, and former Executiv~ with Corning 
Glass. 

Nelson T. Shields, III, Treasurer ~nd CO-Chairman 
of the Foundation'S Executive committee, 
Executive Director of Handgun Control, Inc. and 
former Marketing Hanag er, E. 1. Dupon t and Co. 

Lynn A. Curtis, President of the Foundation', 
former Urban pol,icy Advisor to the Secretary of 
HUD, former Director of the $43H Interagency 
Urban InitiatiVES Anti-Crime Program, and former 
viol ence Commi.ss ion Task Force CO-Director. 

Marvin E. Wolfgang, Director of Research for t.he 
Foundation, former Co-Director of Research of the 
Violence Commission and Director of the Center 
for criminology and Criminal Law, University of 
pennsylvania. 

Candace S. ll.ovacic, Secretary of the Foundation 
and professor of Law at American University. 

Edwar.:d W. Brooke, former United States senator, 
[orr-.er member of the National Advisorv Commission 
on Civil Disorders, and Partner of O'Connor and 
Hannan in Washington, D.C. 

James S. Campbell, Member of the Executive 
Committee, former General Counsel of the Violence 
Commission and Partner of Wilmer, Cutler & 
Pickering in Washington, D.C. 
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Henry G. Cisneros, Hayor of San Antonio, former 
Ford Foundation Research Grantee, former White 
House Fellow, Board Member of the council on 
Urban Economic Development, and Board Member of 
the National League of Cities. 

Lloyd N. cutler, former Counselor to the 
president, former Executive Director of the 
Vi.olence Commission and senior Partner of Wilmer, 
Cutler & pickering in Washington, D.C. 

Sister Fala},ah Fattah, Founder of the House of 
umoja, Philadelphia. The "first Inner City 
Boystown in the U.S.," the HOllse of umoja has 
reduced gang violence and \~orked to regenerate 
Philadelphia neighborhoods. In his speech of 
October 5, 1981 to the National Alliance of 
Business in which he announced formation of the 
Task Force on private Sector Initiatives, 
president Reagan praised the spirit and success 
of Sister Fattah and the House of qmoja. 

Sister Isolina FerrA, Director, Center for 
orientation an:'! services in ponce, the port of 
San Juan, puerto Rico. Sister Isolina belongs to 
the Order of Missionary Servants of the Holy 
Trinity. In his recent Ford Foundation funded 
book, Criminal Violence, Criminal Justice, 
Charles E. S~lberman called the Center "the best 
example of community regeneration I round 
anywhere in the united states." 

patricia Roberts Harris, fOl>ner secretary of 
Health and Human Services, former secretary of 
Housing and Urban Development and former Member 
6f the Violence Commission. 

Norval Morris, Dean, university of Chicago School 
of Law. 

Elmer B. Staats, Former Director, united states 
General Accounting office and president, The 
Truman Foundation, Washington, D.C. 

Franklin E. Zimring, former Co-Director of the 
Violence Commission Task Force on Firearms and 
professor, University of Chicago Scnool of Law. 
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Other Directors in the process of being 3dded. 

Initial Staff and Consultants 

Larue W. Allen, Professor of psychology at the 
University of Maryland and Associate of the Bush 
Center for Child Development, Yale University. 

Robert E. Duke, Deve.lopment Advisor to the 
Foundation and campaign Manager, Fund for the 
Metropolitan Museum of Art, New York. 

Rudolfo Hernandez, special Assistant to the 
President, InterAmerica, Inc., Washington,.D.C. 

victoria Jaycox, Director, Crime and the Elderly 
proj ect, National Council for Senior ci tizens, 
Washington, D.C. 

Imre R. Kohn, former Program Manager, Urban 
Initiatives Anti-Crime Program, U.s·. Department 
of Housing and urban Development, and consultant, 
The Police Foundation. 

Paul Lavrakas, Research Associate, Center for 
Urban Affairs, Northwestern University. 

Betsey Lindsay, former Director of the Se.3ttle 
Communi ty Anti-Crime Program and Technical 
Assistant for the ACTION-LEAA Urban Crime 
Prevention program. 

Jennie MCIntyre, Professor of Sociology at the 
University of Maryland and author of ~ 
Assault outcomes. 

Beth A. Paulson, Special Assistant to the 
Executive Director, Housing Authority of 
Louisville. 

Gene Rodriguez, Assistant to the Mayor of San 
Antonio and ASdociate, Mexican-American unity 
Council. 

Orlando Rodrigue~, senior Associate, Hispanic 
Research Center, Fordham university, New york. 

peter Rossi, Professor of Sociology, university 
of Massachusetts. 

paquita Vivo, president, National Conference of 
Puerto Rican Women. 

Neil Weiner, Research Associate, center for 
Studies in criminology and Criminal Law, 
University of pennsylvania •. 

Others to be added. 
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ATTACHMENT 2 

BUDGET SUHMARIES 

Core Functions. For the Foundation to operate as a 

focus of private-sector concern over violence, it is necessary 

for us to have the full-time services of Dr. Curtis as our 

staff head, the full-time services of a secretary and the part

time services of other staff and consultants. Travel expenses 

and costs. of office space also must be covered. Independent of 

funds from anyone specific project, we consider part of these 

costs as "core functions" of the Foundation. We estimate that 

approximately $100,000 per year will cover the costs. 

The Foundation is inviting individuals, corporations, 

and foundations to support these core functions with an annual 

sustaining --contribution. Since May of 198J., the Foundation has 

received contr.ibutions from the Ford Foundation, Handgun 

Control, Inc., the Houg·hton Foundation, the Jewish Communal 

Fund (the Margery and Harry Kahn Philanthropic Fund), the 

Police Foundation, Mr. A.G. Rosengarten, Jr., the Phillip and 

Lynn Strauss Foundation, and Wilmer, Cutl r and pickering. 

project-specific Functions. other costs of core 

staff are included in the budgets of specific projects. 

However, most of these project-specific budgets cover 

additional costs, beyond core funding. The Foundation is 
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seeking support not only for its core funding but also for the 

five specific projects which have been desc ibed -

Neighborhood Self-Help For Safety ($1,010,425 for three years), 

Self-Helf by and for Senior Citizens ($151,638 for two years), 

Youth Employment to Reduce Crime ($272,203 for eighteen 

months), Reduction in Rape Victim vulnerability ($345,677 for 

three years) and the Annual Review and Information 

Clearinghouse on Violence in America ($319,765 for two years). 

Individuals, corporations and foundations are being asked to 

consider full or partial support for all of the projects in 

which they have an interest. 

Budget summaries for the five projects are as 

follows. For more details on the budgets, the full project 

proposals a-re available from the Foundati. ., upon request. 



/ 
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project One 
Neighborhood self-Help for Safety 

Budget summary 

salaries and Fringes Year 1 year 2 
(Eisenhower Foundation Staff: 
Lindsay, Jessup, Hernandez, 
Curtis, secretary) $ 91,425 $ 100,568 

Overhead 
(30% of Salaries and Fringes) 27,428 30,170 

Neighborhood Advisor and 
Consultant Costs 17,850 27,300 

Funds for Seed 
Awards or Loans to Neishborhood 
organizatJ.ons 100,000 100,000 

SUEElies and Communications 2,500 ,2,500 

ReEroduction and 
publications 500 500 

WorkshoE Costs 6,000 6,000 

Eisenhower Foundation 
staff Travel 6,000 6,000 -------
Subcontract (TO Northwestern 
unJ.veksity Urban Affairs Center 
for Impact/process Evaluation) 147,522 65,565 

TOTAL COST $399,225 $338,603 

TOTAL FOR ENTIRE 
PROJECT (THREE YEARS): 

~ 

$ 110,624 

33,187 

8,050 

0 

2,500 

500 

0 

3,000 

114,740 

$272,601 

$1,010,425 
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project TWo 
Self-Help by and for Senior Citizens 

Budget Summary 

Salaries and Fringes 
(E~senhower Foundation Staff: 
Jaycox, Secretary) 

overhead 
(30% of Salary and Fringes) 

Suppli.es and Communication 

Reproduction and publications 

Eisenhower Foundation 
Staff Travel 

TOTAL COST 

$50,600 

15,180 

1,250 

500 

5,000 

$72 ,530 

$55,660 

16,698 

1,250 

500 

5,000 

$79,108 

TOTAL FOR ENTIRE 
PROJECT (TWO YEARS): $151,638 
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project Three 
youth Employment TO Reduce Crime 

Budget Summary 

Salaries and Fringes 
(Eisenhower Foundat~on staff: 
paulson, Rodriguez, Secretary) 

overhead 
(30% of Salary and Fringes) 

Technical Assistance 
(Ma~nly provlded by 
Neighborhood Organizations) 

Supplies and Communication 

Reproduction and Publications 

Eisenhower Foundation 
Staff Travel 

Subcontract (TO Northwestern 
Unlverslty Urban Affairs Center 
for Evaluation Design) 

Subcontract (To University of 
pennsylvania for Wolfgang 
Cohort Extension Design) 

TOTAL COST 

First Twelve 
Months 

$86,825 

26,048 

19,000 

3,500 

2,000 

8,000 

5,000 

12,000 

$169,373 

TOTAL FOR ENTIRE PROJECT 
(EIGHTEEN MONTHS): 

Last Six 
Months 

$47,754 

14,326 

19,000 

1,750 

1,000 

4,000 

5,000 

3,000 

$102,830 

. $272,203 
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Proj ect Four 
Reduction in Rape Vlctlm Vulnerability 

Budget summary 

Salaries and Fringes 
(Eisenhower Foundation Staff: 
Lindsay, Martin, 
Vivo, Curtis, Secretarial) 

Overhead (30% of 
Salaries and Fringes) 

Consultant Costs (Mainly 
for Year 1 and Year 3 Workshops) 

Supplies and Communications 

Eisenhower Foundation Staff 
Travel 

Subcontract (TO university of 
Maryland for Research Component: 
MCIntyre, Graduate Assistant, 
Secretarial, Data processing, 
Travel, overhead) 

Other Expenses 

TOTAL DIRECT 
PLUS INDIRECT COSTS 

Year 1 

$ 6,717 $ 47,771 $ 52,549 

2,015 14,331 15,767 

10,000 1,250 12,750 

200 900 900 

o 500 9,800 

77,715 66,559 24,153 

800 0 1,000 

$97,447 $131,311 $116,919 

TOTAL FOR 
ENTIRE PROJECT: 
(THREE YEARS) $345,677 
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proj ect Five 
Annual Review and Info_mat'on Clearinghouse on 

Violence ~AJ;\erica 
Budget Summary 

Salaries and Fringes 
(Elsenhower Foundatlon Director 
of Information (Kohn), Curtis, 
Secretary) 

Overhead (30% of Salaries) 

Consultants (TO Write Three 
Annual ReVlews and Two 
Special Reports) 

Supplies and Communications 

Eisenhower Foundation Staff 
Travel 

Eisenhower public policy and 
Vlolence prevention Week 

TOTAL DIREG~ PLUS 
INDIRECT COSTS 

$ 80,500 

24,150 

40,000 

2,000 

3,000 

15,000 

$164,650 

TOTAL FOR 
ENTIRE PROJECT 
(TWO YEARS): 

$ 88,500 

26,565 

20,000 

2,000 

3,000 

15,000 

$155,115 

$319,765 

L-_________________________________________________________ . ________ ~. 
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ATTACHMENT 3 

INTERNAL REVENUE SERVICE 
CERTIFICATION OF S01(c)(3) STATUS 

Center for the Study LInd Pt'C!vencion 
of I1nndgutl Violence <Ilk 

Eisenllo\ie!' Foundation for the 
Prevention of Violence 

c/o JC!1:E:O Ce~n'pbell, Esq. 
Wilcer, Cutler anu Pickering 
1666 K Street, N.i{, 
l'Ieshington, D,C. 2doo6 

Ladies and Gentlemen: 

DepFlrtrn~nt of lh~) T(o~sury 

Ed\·:a.rd Kurchcr 
r;:,:t:.'~("··.;1~' t·:~!:·I!J .... 

202-566-3!,97 
nt?r;.!( R:Jp:y lo' 

E:EO:T:R:2_5 
O::.t:.' 

!30JUNiS81 

This is with respect to a request for a nlling.submitted by you on 
J-Iay 5, 1981. The ruling requested is whether certain mino);' changes in 
your Articles ot: Incorporation would adversely a:r:rect your currently 
recognized status as an organization described in'Code'section 501(c)(3}. 

Prior to the change in your Articles, you were Im01m as the C~nter 
for the Study ani freventio!l of Sa..'1dgun Violence. The p'.tr;>oses of your 
organization prior to the change were linited to the study and research 
into violcnt acts co~~tted with either handguns or other firearms. 

The changes in your Articles merely expand your stalied purposes 
to embrace the study ( and preventicn) ot: all forms of ,~olence. 
Absent t\l.e expanded scope with respect to your targettcd research, there 
will be no cbange in your actual operation, 

Section 501(C)(3) of the Code provides for the recognition 01' exemption 
01' org~'1izations organized and uQerated e7-clusively f'or educational ~~~oses. 

Information provided indicates tbat 1ihile you have expanded the 
scope of permitted activities, you have done so in a manner consistenh 
with continued recognition of exemption under Code section 501(c)(3). 

ACCOrdingly, we r.lle, the continued operation of your organization 
in a manner co sistcn·t; with your amended Articles or Incorporation. 1dll 
not adversely affect ycur cu~rent status as an org~~zation described 
in Code section 501(c)(3). Please keep a copy of this letter in your 
permanent records to help resolve any :rurth~r questio:ls that I!lf!.y nrise~ 

Sincerely yours, 

e;;6;u /. cfkr-.-
Peter K, Bros 
Chlef', Rulings Section 2 
Exempt Or(;Hnizations 
Technical Branch 
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ATTACHMENT 4 

NEWS ARTICLES ON THE 
ORIGINAL COMMISSION 

AND THE NEW FOUNDATION 

THE. CHRISTiAN, SCIENCE MONIIOF 
~ Bettering neighborhoods to fighfvioleiifcrim'e 

• -" ..' --' '" -t.' __ :'_ __ 

,Friday, ~ober 9, 1981 

Ut~ complex phenomen~~' caned ~vi~lent crime 

From B recent address by thl'} president of 
the Eisenhower FoundaUon (or',the PreveD'" 

. ;~,u:::aex~;l~~·rih~tt e~t!! ~er:: 
ated with a larger volwne of crime in the 
Unlted States. eyen though rates~are dlspro
portloMlely high lor the urban worlly poor, :,~;,:~e:~:~ ~ :~.~~"! ~n.erllt~~w:.g 'trr 

. ; .:#~ ~~. _ ;, :·~~.l ':':- < 
As we debate Issues of vlolenee and pre-, 

ventlon. the fonowing rea.UUes should be kept 
(nmind: ~ ~." .,'.... : ~"'r:_ : ... 

Reported major crime has roUghly' dou" 
bled and doubloc! again over the la4t two d .... 
ades in the United States. It Is primarily a 
phenomenon of large ciUes, dIsproportioD'" 
ately committed by YilWlg minority males. 

With a concern for these" disprojlOrtionate 
• rates and an agreement that the perspectives 

I have sketched acccWll Cor ;nore of what is 
happenlDg than other persp,;ctfws. the (Ei
senhower) Violence Cornmis3iOD called for a 
policy 'response that balanced community·reo 
generation as the first priority. with. legal and 
crlminal justice reform as ,the second. 

· and disproportionately concentrated in 
· gbet~lum, Inner ~Ity, and barno nel,JlI; 

i b?r;~~r crime 'Is ~ong tb~ top co~c~ of 
· American cifuens. In recent years, nnUonal 
;. polls otten have found that the issue about 
which Americans are most concerned is 

: crime. FrequenUy, It Is ranked higher than 
, even a concern with inflation or unemploy~ . 
· menlo In Inner city areas. where so much 
I crime occurs, personal security at home.is 
i the number one concern of residents. It has 
, moved ahead at food, clothlog. employment. 
: and health. " .' -,. . _~. . 
I By far the greatest proportion of all seri .. 
· ous violence is conunitted by repeaters, DOt 
~ by one-time offenders. The number of hard-
• core repeaters lssmall relative to the number 

of one-time oUenders. Yet the repeaters have 
• amuch higher rate of v{olentcrlme and lnlUct 

considerably more injUi'y. 
Crime and lear 01 crime lead to neighbor

hood deterioration and abandonment. It Is 
convenUonally held that the physical deterio
ration of resfdeqUal neighborhoods, ·dlsInvest
ment, housing abandonment. Mock busting, 
and the like encourage crime. 

But the pattern works the other way as 
well: crime leads to deterioration. This 
means that a poUcy against violence also is a 
residential rehabilitation policy that can re
verse population oubnovement and losses of 
urban tax bases. N.ol only does crime result in 
residential and business outmovement. but· 
population and manufacturing departures 
feed on one another in further accelerating 
abandonment and encouraging deterioration. • 

No explanations cover more !.!!aD a part of 

Robert Kennedy's Committee on Juvenile 
Dellnquency and Youth Crime.. ultimately 
called Cor nloblllzation oC the poor to,help 
them.o;elves. Yet ~ Corrunlttee was as
mayed by "the absence ot demonstrated ia
dlgenous leadership fu slum communities," 
fo.t tbesame time. however? the Ford Founda
tion started to build such leadership -
through., for example, the BedIord·StuY"/e
sant Restoration CorporaUon and L'le 
Woodlawn OrgantzaHon. In 1967, the P""d' 
dent's Crime. Commission urged peJghoor
bood seU-help as a way to sUpplement over
taxed peUce forces - and. 'to return 
comrnunitiesio an earUer time when neigh
bors looked out a.tterooe another more than is 
commOD in today's Increasingly anonymous. 
urban communities. Similar recommenda
tions were made by'the National Advisory 
CommissfOD OD Civil Disorders and the VIo
lence CommIssIon. 

In response to Commission recommenda
tions and the state of the nation's neighbor
hoods, the 19705 saw a number of public sector 
neighborhood anti-crime programs. Some ex
amples of !U\.-cess started to emerge. Yet. in 
spite or Uu!ir potential. these pubUc sector 
programs today are being cut back or ellmi· 
nated in the name of ostensibly oyerrlding 
economic poUcles. Now. at least, it is up to the 
pn\'ate sector to pfck up the slack. Groups 
which have already succeeded in Qrganlzing 
against crime need to be brought together 
with groups which wanl to try.:-OIodest.startup 
resources are necessary. 

The new Elsenhower Foundation Intends 
to accept this responslbllity. We lntend to 
lacilltate: 
' .• _·IdentWcatiaJl' or'and !n\,cstment'!nlthe 
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~ core pf natural, Indigenous neighbrJrhood son' and property at reasonable rates - if :l 
leaders.: .. ,., ::. "",::""" ,; .~ , •. '" >. high pel'centage of aU' households and 

~ 'oo EstabJlshroent 'of block watches, pa- busine5.>p.s agrt!i! to buy the deSlgnatea insur' 
: trois. esc;ort services and related wl'ys to !n.. ance con:;>any's package. It will be the.task of 
· crease social cohesion and a sense of the .neighborhood organization to' mobilize 
: terrltory",:;·~!: :~. i- :.,. 'J. ::':' '.' •.• , enough residents to reach this proj:ortio)l -
, .. EstabUsbment cit ways In which neigh- say 70 perCent of the households on any given 

borhood youth are employed as doer-;;. rather bloCk. As part of the agreement. residents 
· than as reclpientsot belp from outsiders. : and busIDessmen will be asked to look out Cor 
:. .. PursulL of money-making ways to. one another •. mutually protect everyone's 

rechannel'ilIegai market activity by youth property against-the,tt, 'and arson, Increase 
: Intp legal market acthity wIth upward cooperation with and ~porting to police, and 
: mobility,':,,?:,''- 'T;:'~·-'···;:1.:.~.:: : ...... participate In a 'broader community anti-

• Establlsbment of social cohesion among crime er!or!; run by the. neighborhood organ!' 
, senior citizens who are Involved as co-work-' zatIon. .Insuf.mce .rates will be raised if vic
, ers In a community effort against crime.:";· - 0 timizaf:ion survey-based crime. frequencies 
_ .·Pursu!t 'of efforts tfiat have proveD:' and: other appropriate' measures increase 
'themselves 'elseWhere and fit local cir-- above a predetennJned level. Hence, it will be 
• CWnstatiCes:":'" J: -,., .', ,' . .',. . . In the economic self·lnterest of residents and 
: : The potential hardiy has been tapped lor. businessmen to work together, ~_ ' 
· integrating the protection of businesses Into But, because:be underlying causes [of V\O-

aD overall neighborhood safety plan. ',Iostlence} also relate to blocked economic oppor-
· businesses have concentrated OD private se- tunlty and structural unemployment, the no

curlty guards, ~et hardening and Internal . tlon of neighborhood setc-help must embrace 
t:raiJllng ot tbar employees. We will extend employment and 'economic development. i1S 
!he coverage to the surrounding community. well as crime prevention: ':".'. : !' .... . 
as well. We will especially look for situations. If youths can be trained to rehabiUtz.te 
where crime, threats of violence, and Incivil-' houses;'thej'Willieam'a profession with up
ltles from people on.Uie street create tear --' . ward mobility and COnsiderable promise lor 
wb!ch is translated Into fewer people making future job security.: -:- .• rather than. a dead
their way trom their homes to stor:es or com- ended task that just maK~ work. If Such Ie
mezclal strips.. , .. '. habUItation Is done In an Inner citY neighbo~

. ~ Basic to the plan Is a quid pro quo: the hood and the houses are homesteaded to tha 
neighborhood organization will promise to reo poor there, then constructive employment 
duce fear, Incivillty and violence In return for has been channeled Into physical stake III 
financial supporttrom merchant associations one's turf. With such a stake. it will be easier 
and Individual businesses. - hopefully made to mobilize, dtizens to protect their property 
easier through Increased revenues from the and their n~gbbors. If the process is guid£:d 
greater volume ot business. '. by a neighborbood organization Indigenous to 

We also will develop partnerships with the community, then there ls some insurance 
large national corporations which have many that the benefits will not drain oU and reward 
local outlets or Interests - like all-night COil- outside Interests. If the neighborhood organ!' 
venience stores, insurance compani~ and zation can secure joo trainlnltand actual job 
gas stations. Local outlets will be identified slots trom the corporate world In return from 
and linked to neighborhood organizations In some quid pro quo, then a partial alternative 
mutually beneficial ways. to present public and private sector employ· 

In the Insurance Industry. we will tacili- ment training programs may emerge. If it 
tate fonnation of Mutual Security Insurance does, then the possibility exists for new forms 
Corporations as subsicllariesof reliable neigh- ot public-private sector partnerships that aco 

borbood organizations. A specific geographic knowledge how neither sector, alone, can do 
area will be designated. Working through the much about black teenage unemployment 
neighborhood Drganizatlon. an estabUshed In- ' rales of over SO percent In the higheft crime 
surance eompany will ,issue policies for per- areas of Inner cities.' , • , , • , , • ~ 

92~332 0 - 83 - 39 
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........ "" ...... -...... T.:.:.;"_'-_''--....... __ ---.:N:.:.=E ...... W..::.Y.=ORK.=.::.:::.M:.=.:;ONDAY,NOVE.=.MB::=E:.::.:R 2:.:,:4 • .:.:.:19Ii:.:.-·9 ___ _ 

"--'-- I 
NEWS MEDIA GUIDE PANEL SEES CRIME VIOLENCE REPORT I VIOLENCE REPORT 

TURNING THE CITIES DECLARES NATION! URGED IN REPORT SAYS UB. JUSTICE 
INTO ARMED CAMPS· IS 'BLOODY -MINDED'f Center 10 Judge Press a.,d MUST BE REVISED 

.... _ ..... BroadcastJerfonnance Is 
i 

W~rns 01 Vlolenc. Dividing. Panel ;'n~~ a~ra~l!Ion 011 
Using Force Obscur~d by I Asked ~Y Violence Unil 

System of Law Enlorcement· 
A,e~s Into 'Fortresses' . 

'a Historical Amnesia' 
Found to Be Fragmented, 

and 'Pla~s of Terra,' . Inadeq'late ar.a ArchaiC 
-.,- ._. - _. - I 

C'TES NEED FOR POLICY 
---

U ..... 'fY'!2lltWWtI .. 

i\tINORlTY OPfNlON: I\., Leon HIGil'.lbat1uun. u.s. District Judge and vtce chairman at U",'! 
N tlonal CommlssiOD (In C&USI'S UkI PrltYV2t.iOtl or VI!llt!lc:e, eolnmtDlina' on commlsslaa t 
s~tement yesterday. MUtea s. ELse.a.bowtr, c:haJ~ also aD the minority side:, Ust.a.:.. 
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A Private Sector 
Youth Employment and 

Crime Reduction Program 

A Proposal By 
The Eisenhower Foundation 

for the Prevention of Violence 

October 1981 

Summary 

This proposal is for an eighteen-month, $272,203 

program that will develop the design. financing and evaluation 

for a private sector employment and crime prevention program 

targeted at minority youths. 

The proposal is ~ for the actual demonstration and 

evaluation. Rather, it is to design and secure the funds for 

that effort, which would begin immediately after the necessary 

eighteen-months of initial development activity. 

The program's ultimate objective is to identify and 

demonstrate as successful different approaches -- or models --

through which private sector employment can provide legal jobs 

which·have.meaning to minority inner-city youths, allow for 

upward mobility, ~ serve to reduce crime by these young 

people. 

The program is necessary because unemployment rates 

are astronomical among minority inner-city youths, rates for 

many kinds of crime are highest among them. the exact 

relationship between unemployrr.ent and crime for this population 

nonetheless remains a subject of intense scientific and 

political debate. past public and private sector demonstrations 

and evaluations have done relatively little to resolve the 

- 3 -

1 _____ _ 
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debate, public sector efforts now are being severely cut back, 

the role of the private sector is being encouraged, and private 

sector sources are beginning to respond. Yet little remains 

known about the potential for private sect.or innovations that 

consciously integrate employment ana crime reduction goals. 

Through the program that the Eisenhower Foundation 

therefore is proposing to address these realities, we hope to 

take the lead at the national level in finding employment/crime 

reduction strategies 'over youthful life cycles that also are 

cost-effective and productive for p1:'ivate sector employers. 

Many organizations and entities in the private and 

public sector are concerned about or doing research on minority 

youth employment. However, to our knowledge, the Eisenhower 

Foundation is the only national organization which presently is 

proposing to implement s¥ptematically actual programs in 

communities -- programs that are designed to reduce both 

unemployment and crime among minority youths. 

We seek solution~ for uSe by future decision makers 

in the private sector, but hope that lessons for private/public 

parnterships also emerge. 

Through the present proposal, the Eisenhower 

Foundation will facilitate all of this by serving as a 

- 4 -
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mediating institution -- bringing together and negotiating 

among corporations, business alliances, neighborhood 

organizations, foundations, individual philanthropists and 

researchers. 

Beginning with a network of personal contacts through 

our corporate-affiliated Board members, we will ?dk selected 

corporations to design the kind of minority youth 

employment/crime reduction programfl which they would like to 

see -- and then help fund job slots and training. The effort 

will build on and integrate with current interest by the 

corporate community in leveraging and co-targeting resources to 

reduce minority youth unemployment. For example, the leaders 

of over 100 insurance companies recentl'y pledged to the 

President that they will take a role in helping to reduce 

minority youth unemployment. In addition, the Eisenhower 

Foundation will build on past corporate successes in minority 

youth employment -- such as the work of IBM in Bedford 

Stuyvesant, the work of Control Data in San Antonio, and the 

guidelines for private businesses prepared by the National 

Alliance of Business. 

The role of corporations will not be based on nations 

of welfare or handouts to the poor. It will be based on a 

sense of enlightened corporate self-interest ar.d on a quid pro 

- 5 -
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guo between corporations and neighborhood organizations -- a 

business transaction in which all parties benefit. 

We also will ask neighborhood organizations to help 

design employment/crime reduction demonstrations and, for the 

most part, directly administer them in partnership with 

corporations, merchant associations and local businesses. The 

Eisenhower Foundation believes that the past street-level 

experience and the great future potential of neighborhood 

organizations largely has been untapped in the design and 

implementation of employment/crime reductive programs. 

Accordingly, the Center for Orientation and Services 

in San Juan, Puerto Rico and the House of Umoja in Philadelphia 

will take the lead with the Eisenhower Foundation in bring~ng 

to bear the skills and resources of neighboorhood organizations 

as an integral part of our program. The two neighborhood 

groups are among the most nationally recognized community 

organizations successfully engaged in blending neighborhood 

regeneration, youth employment and crime reduction. Sister 

Isolina Ferre, Director of the Center, and Sister Falakah 

Fattah, Founder of Umoja, are Board members of the Eisenhower 

Foundation. In his recent speech on private sector 

initiatives, the President praised the spirit and success of 

the House of Umoja. 

- 6 -
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To add another vital element to the partnership, we 

will ask foundations to help design employment/crime reduction 

demonstrations -- and co-target, leverage, and match in funds 

for job slots, training, evaluation and related cohort 

research. Consistent with this strategy, we will seek 

cooperative ventures with the Local Initiatives Support 

Corporation, which is funded in partnership with the Ford 

Foundation and a number of corporations. Individual 

philanthropists also will be approached. 

The most rigorous and promising scientific knowledge 

must be brought to bear on the program's design, 

administration, and evaluation, as well. Accordingly, we will 

review what has been written -- and focus our conclusions on 

innovative designs of youth employment and crime reduction 

programs for use by neighborhood groups and corporations. In 

particular, the Eisenhower Foundation will base action on areas 

of knowledge not previously brought together. For example, we 

will base at least part of our design of employment and crime 

prevention initiatves on the illegal market versus legal market 

employment decisions that the Vera Institute has obs.erved among 

young ex-offenders in Brooklyn, the intervention policy aimed 

at critical life cycle stages suggested by Marvin Wolfgang at 

the University of Pennsylvania and Peter Greenwood at the Rand 

Corporation, the need to build on and not fight inner-city 
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street-level competencies as suggested by Nathan Caplan at the 

University of Michigan, the possibility of rechanneling such 

competencies from secondary or illegal to primary and legal job 

markets as analyzed by Bennett Harrison at M.I.T., and the need 

for embracing all these stl:ategies within the context of labor 

intensive, inner-city, neighborhood "bubble-up" economic 

development generated by E.F. Schumacher's notions of 

appropriate technology. 
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Background and Need 

In an October, 1981 letter to ,the President, the 

leaders of over one hundred insurance companies promised that, 

as a public responsibility, they will direct a share of their 

resources nationwide toward jobs for minority youths. (See 

Attachment 1.) 

The insurance industry letter advocated that business 

and commu~ities work more closely together to meet local needs. 

It went on to say that there were many competing needs, but 

that the predicament of unemployment, particularly among 

minority youths, "reaches out to us for priority attention." 

Individual companies have agreed to reassess what they are 

doing locally to create jobs, train youths and work together 

with neighborhood groups. Importantly, there was a sense that 

any new initiatives must be pragmatic anr1 acknowledge the stake 

of the corporate world in the long-term health of society 

but also avoid "welfare," "do-goodism" and be consistent with 

the economic objectives of free enterprise. 

The insurance industry letter is sensitive to the 

new, but low key, encouragement at the Federal level of the 

need for 'more private sector initiatives. A Presidential Task 

Force on Private Sector Initiatives has been established. 
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The present proposal shares this concern with the 

astronomical rates of unemployment among minority youths 

(estimated to be over 80 per cent for black teenagers in the 

most deteriorated inner-city areas) and with the need for more 

private sector initiatives. The proposal also addresses the 

facts that rates for many kinds of serious crime (like muggings 

and other forms of violent street theft) are highest among 

minority inner-city youths, the exact relationship between 

unemployment and crime among them nonetheless remains a subject 

of both scientific and political debate, past public and 

private sector demonstrations and their evaluations have done 

relatively little to resolve such debate, public sector efforts 

now are being severely cut back, and little remains known about 

the potential for private sector minority youth employment 

innovations that also work to reduce crime. 

In a separate proposal (A Neighborhood Anti-Crime 

Self-Help Progrtun), the Eisenhower Foundation argues that 

indigenous neighborhood organizations have perhaps greater 

potential than other organizations for administering local 

self-help programs which have financial and in-kind support 

from corporations, local businesses and foundations. The 

present proposal applies this thinking to the need for 

simultaneous action on employing minority youth~ and reducing 

the crime by them. 
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The proposal is for an eighteen month, $272,203 

effort that will develop the design, financing and evaluation 

for a private sector job training and placement program 

targeted at minority youths. 

The proposal is not for the actual program and its 

evaluation. Rather, it is to design and secure the funds for 

that effort, which would begin immediately after the eighteen 

months of necessary development activity. 

The program's ultimate objective is to identify and 

demonstrate as successful different approaches -- or models -

through which the private sector can provide legal jobs which 

have meaning to minority inner-city youths, allow for upward 

mobility, ~ serve to reduce crime by these young people. 

The Eisenhower Foundation seeks' to take tue lead at 

the national level in finding employment/crime reduction 

strategies over youthful life cycles that also are cost

effective and productive for private sector employers. 

Many organizations and entities in the private and 

public sector are concerned about or doing research on minority 

youth employment. However, to our knowledge, the Eisenhower 

Foundation is the only national organization which at the 

present time seeks to implement ~ctual programs in communities 
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-- programs that consciously are designed to reduce both 

unemployment and crime. 

We will demonstrate solutions for use by future 

policy makers in the private sector. But lessons for 

private/public partnerships also will emerge. 

Through the present proposal, the Eisenhower 

Foundation will facilitate all of this by serving as a 

mediating institution -- bringing together and negotiating 

a!nong corporations, neighborhood organizations, foundations, 

indiviCiual philanthropists and researchers. 

The pages that follow describe: 

1) The pragmatic assessment of existing 

knowledge that will be undertaken as 

one basis for the design of our 

program. 

2) The way in which we will mediate with 

and build on the experience of 

successful neighborhood organizations 

in designing and administering the 

program. 

- 12 -
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3) Our mediating partnerships with 

corporations, foundations and 

individual philanthropists in 

designing and funding the program. 

4) The Kinds of minority youth 

empLoyment/crime reduction innovations 

that are liKely to emerge in and be 

tested by the program. 

5) Proposed staff. 

6) Evaluation -- and complementary 

research based on the l'lolfgang youth 

cohort data files at the University of 

Pennyslvania. 

7) Time-specifi.c tasks, milestones and 

budgeting. 

A Pragmatic Assessment of What We Know 

The Foundation will laok at. existing written 

knowledge on how employment programs involving minority youths 

can be vehicles for not only supplying jabs wi,th upl"ard 

mobility but also for reducing crime by these youths. This 

will not be a lengthy or academic review. Rather, it will be a 
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rigorous, pragmatic, action-oriented assessment which 

translates failures of the past into a design for the 

Foundation's employment and crime reduction program. 

As described more completely below, the assessment 

will cover the following area.s, which previously have not been 

integrated with one another: 

The relationship between minority unemployment 

and crime. 

Cohort studies and interventio~s at different 

stages of the life cycle. 

Structural minority youth unemployment, crime 

and street level competencies. 

Neighborhood economic development, jobs and 

crime prevention. 

Evaluation of past youth employment and crime 

preventiol1 programs. 

Consider, in turn, each of thee,e areas: 

The Relationship Between Minority Youth Unemployment 

and Crime. The Foundation will review studies on the 

relationship between minority youth unemployment and crime. 
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Posit:.ve macro-economic correlations between unemployment and 

crime have been demonstrated -- but also critiqued. It has 

been asserted that minority teenage unemployment has increased 

over a period when reported crime by this group also has 

increased. The National Urban League also has estimated that, 

,in the highest crime inner-city areas, teenage minority 

unemployment is over 80 percent. Official monthly government 

unemployment figures fluctuate from the mid-forties to over 

fifty percent nationally for black teenagers. (See Brenner, 

1978: Curtis, 1981: Leveson, 1976: Phillips et al., 1972, 

National Urban League, 1981 and Whitte, 1980.) 

The implications of these macro-level conclusions 

will be incorporated into the design our program. But the 

Foundation will pay even more attention to new, micro-level 

data from the Vera Institute which suggest a more complex 

relationship between unemployment and crime than implied by the 

macro-level data. Vera has been following a very small sample 

of ex-offenders to trace their work decisions over time on 

activity in illegal and legal markets. Based on preliminary 

findings, the assumption that ex-offenders operate either in 

the illegal market 2E the legal market appears to be 

incomplete. It defines just one possible pattern. Some ex

offenders work in the legal market to earn enough capital for 

an illegal enterprise (for example, they take a straight job to 
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earn enough money for a supply of drugs to sellon the street), 

Conversely, some work in the illegal market to earn enough 

capital for a legal activity (for example, they steal to 

finance a licensed T-shirt peddling operation). 

More than anything else, what appears to prevail in 

the Vera study is a pattern of alternating between crime and 

employment at different ages and stages of personal 

development. For younger ex-offenders, such alternating 

appears to represent an exploration of possible income

producing options. For somewhat older ex-offenders, "such 

alternation may reflect the perpetration of adolescent patterns 

in a lengthy and delayed process of 'maturing out' of crime." 

Such maturing may occur when an ex-offender marries and 

"settles down." (Sviridoff and Thompson, 1977.) 

Cohort Studies and Interventions at Different Stages 

of the Life Cycle. This critically important and highly 

creative work by the Vera Institute encourages the Foundation 

also to examine what has been written on the human life cycle 

and its implications for our youth employment and crime 

prevention program. 

The possibility that, over time, youth may change 

their orientation to crime and employment (as well as alternate 

between them) suggests that programs need to gear specific 
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types of employment approaches to individuals in different 

phases of the process of maturing out of crime and settling 

into work. Certain employment opportunities might be 

completely irrelevant to a fifteen-year-old high school drop

out, but might be right on target for a twenty-four-year-old 

ex-offender. 

If alternation between employment and crime is a 

reality for many youths, programs could develop differential 

strategies that make use of this pattern. Clients who at the 

time of entry into a program are hustling to invest in a legal 

business might require a different approach than others who may 

currently be legally employed just to cool out from an intense 

period of highly risky criminal activity. For some poor 

minority youths, a demonstration program to rechannel skills 

used in illegal employment into legal employment may take hold 

and lead to more or less permanent legal market activity. For 

others, simply improving the quality of the legal work in which 

they alread¥ are engaged may have the same effect. For still 

other youths, these and other interventions may not be worth it 

-- because concerns about making a living may be irrelevant to 

them at that time, because they are committed to a criminal 

career, or because they already have matured out of the illegal 

market. 

- 17 -
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For some minority youths in their early to mid-teens 

and from broken families, an alternative, exte~ded family --

like that offered by the House of Umoja in Philadelphia (see 

below) -- may be an essential social support to complement an 

employment and training program at their particular life cycle 

stage. For some minority youths in th~ir upper teens or 

twenties, marriage may provide one of several other possible 

social supports and stabilizers more appropriate during this 

relatively later life cycle stage. 

It will be helpful hare to apply the lessons of t,he 

now classic cohort study by Marvin Wolfgang, Board ~Iember and 

Director of Research for the Eisenhower Foundation, of 10,000 

Philadelph~a boys. The Wolfgang ~~. (1972) study suggests 

points in the criminal lifetimes of youths and young adults 

when various forms of intervention would have the highest 

likelihood of success -- in terms of reducing the odds that an 

individual would be involved in me -e police contacts. Many of 

the study's implications point to very early interventions:1/ 

If the question of social intervention is 
posed in terms of the greatest amount of 
offense reduction registered between 
groups, preventing the nonwhite lower 
socioeconOlnic status boys from continuing 
delinquency after their first offense would 
produce the maximimum delinquency 
reduction. By l:ocusing resources and 
attention on this group. not on11' would the 
general rate of delinquency be affected, 
but the incidence of violent acts of 
greatest seriousness would be most 
drastically decreased. 
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Other innovative cohort and life cycle work along 

these lines that will be reviewed for their application to our 

employment and crime reduction program design include Elliott's 

national longitudinal survey of delinquent experiences (1977) 

and the Rand Corporation's study of criminal careers 

(Petersilia and Greenwood, 1977). 

~1e work of Wolfgang and of Greenwood. in particular. 

has had very imruediate and practical policy implications fol' 

the criminal justice system. These studies have led C"rilllinal 

justice practitioners to identify youthful repeaters via new 

computer-based operations and attempt to swiftly process them 

through the criminal justice system. 

The Eisenhower Foundation believes that swift and 

sure punishment for youthful repeat offenders is one effective 

means of crime control. However. it does little to prevent 

another cohort of inner--city youths from emerging just as 

swiftly as the preceding cohort is being imprisoned. 

~lerefora. the Foundation will pursue what no other 

group has yet done. We will search for what .!!2!'!.-criminal 

justice interventions are suggested by the Wolfgang cohort 

study. the work of Greenwood. and the work of others. We will 

begin with employment interventions and strategies supportive 

of them (like House of Umjoa type extended family .. ocial 
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structures in which poor black males can live -- see below). 

As a BOdrd member and the Foundation's Director of Research. 

Professor Wolfgang is especially interested in pursuing non

criminal justice approaches to the key intervention points 

which his cohort research has uncovered. 

Although it is extremely underdeveloped from the 

viewpoint of urban minority youth. the new psychological 

development literature on male life cycle stages also will be 

reviewed for implications helfpul to our program design. This 

literature. illustrated by Levinson's (1978) The Seasons of a 

Man's Life and Vaillant's (1977) Adaptation to Life. may give 

further clues to time-bounded ways in which young men in crisis 

are receptive to non-criminal justice interventions. 

Structural Minority Youth Unemployment, Crime and 

Street-Level Competencies. Searching for such non-criminal 

justice interventions. the Foundation will review what is known 

about structural unemployment and street-level competencies. 

Implications for designing our youth employment and crime 

reduction progrrun will be spelled out. 

Most past employment and crime reduction programs 

implicitly or explicitly have been based on a human capital 

model: low levels of self-investment in education and training 

make individuals relatively unproductive. hence unattractive to 
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potential employers. Violent theft, like robbery, and property 

crime are not improbable consequences of the low investment in 

human capital characteristic of inner-city youth, according to 

this view. (See Thompson, 1980.) 

However, other observers of employment policy have 

suggested that -- irrespective of the level of human capital 

deficiency -- youths face structural barriers to adequate 

employment. Through institutional racial discrimination and 

inflated skill and educational requirements, youths in high

crime inner-city areas tend to be excluded from the legal 

"primary" labor market -- where there are adequate wages and 

stable jobs. They tend to be limited to the legal "secondary" 

market -- with inadequate wages and unstable jobs. 

Alternatively, they often have better opportunities in illegal 

or quasi-legal markets. Most past public sector job training 

programs have recruited primarily for the legal "se~ondary" 

market. (See Harrison, 1972.) This is illustrated 

in Figure 1. 

The Foundation will look at the extent to which these 

structura. characteristics of the labor market explain the 

lukewarm attitude of crime-prone youth toward past public and 

private sector employment programs, which appear to only offer 

another version of the types of dead-ended jobs they already 

can find in the legal secondary labor market. 
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Figure r 

~: Har::ison, Benne'.:t, ·~lcyme!'lt, Une!tplcyment ar.c 
Struc:rure of the Ur!:an :.ai:or ~rl<e1:,· w'har:on Cuanerly, 
Spring !S72, ~. ~-30. 
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For example, Caplan's (1973) evaluation of the 

Federal JOBS program found that many verbally skillful, 

enterprising, street-savvy minority youths dropped out of job 

training because they experienced more personal self-esteem and 

often more economic rewards from working in illegal markets 

than-the legal secondary markets offered by the Federal 

government. 

More recent observations among criminally involved 

youth in neighborhood settings also show that they develop 

self-esteem from the skills involved in criminal crafts, and 

from the autonomous work conditions of criminal business, 

especially when these are compared to the low skill potential, 

limited scope and sometimes arbitrary authority found in 

available legal secondary labor market jobs. (Vera Institute, 

1981; Anderson, 1978; Valentine, 1978; West, 1974.) 

These insights potentially have very important 

implications for the approaches that youth employment anti

crime programs realistically may take. For example, the 

findings suggest that employment programs may be attractive to 

youths only if and when they fail in the highly competitive and 

risky world of hustling. In essence, new, innovative programs 

would have to present competing legal alternatives that offer 

self-esteem, autonomy, and an opportunity to enter rewarding 

legal occupations. 
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To the extent that past public and private sector 

programs have recognized this finding at all, the response has 

been less in the realm of job training that avoids legal 

secondary labor markets than in the area of criminal justice 

interdicts. That is, criminal justice deterrence efforts (like 

more police, swifter processing or tougher sentences) have been 

advocated to make the costs of working the illegal markets so 

high that inner-city youths will seek the legal secondary 

markets -- in spite of their low psychological and economic 

payoffs. 

There is little evidence that such programs have 

worked -- in no small part because they make simplistic 

assumptions about what does and does not deter inner-city 

minority youths. We suggest that the values and behaviors of 

many such youths are based more on peer pressure and 

sophisticated, pragmatic street level reasoning than on statute 

books and the logic of the legal system. 

As an alternative strategy (or, perhaps, more 

pragmatically, a complementary one), an attempt might be made 

to accept existing inner-city competencies -- not fight them or 

try to neutralize them, as past job training/criminal justice 

responses have tried, but most failed, to do. 
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An effort then could be made to rechannel such 

competencies from illegal to legal primary markets. 

The challenge is to do this so that the psychic and 

economic rewards to youths in legal markets are greater than in 

illegal markets. Similarly, the costs of such new training to 

society at large must be demonstrated to be less than the costs 

of the crime which otherwise might be committed by the inner

city youths of the costs of criminal justice interventions. 

This also must be demonstrated to specific corporations which 

might participate in our new private sector minority youth 

employment program. To be successful, the rechanneling from 

illegal to legal markets must be based on a guid pro quo: the 

youths, the society, and the corporations must be better off. 

To succeed. the game will have to non-zero sum: Everyone wins 

and no one loses. 

As the Foundation considers designing its employment 

and crime prevention program along these lines, it also will 

examine the argument that the skills necessary for success in 

illegal markets are similar to the skills necessary for success 

in small businesses, as well as major corporations. This 

suggests that the techniques of Harvard Business School, to 

take a notable example, may have to be meshed with inner-city 

values and skills through carefully tailored training curricula 
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which use examples familiar to the street. According to this 

view, inner-city street savvy needs to be repackaged and given 

the opportunity for expression in ways more acceptable to the 

American free enterprise'system. (Curtis, 1981.) 

Neighborhood Economic Development, Jobs and Crime 

Prevention. Building on these inner-city-based possibilities, 

the Foundation will review what is known about neighborhood 

economic development and its linkages to employment and anti

crime programming. 

Based on the groundbreaking work of Schlmacher (1973) 

and related contributions (for example, Hallett, 1972), an 

alternative, micro-economic, "bubble up" theory of targeted 

neighborhood development has emerged. This view contrasts to 

non-targeted, "trickle-down" Keynesian macro-economic theory 

which, according to some, has done little to reduce economic 

inequality, structural unemployment among minority youths, or 

violence in the streets. 

On the other hand, bubble-up economics means 

empowering neighborhood residents; facilitating their 

management, control, and ownership; investing in human capital 

to create jobs that define careers and encourage a stake in the 

community; and integrating neighborhood economic development 

with community anti-crime organization. 

- 25 -
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Consider an illustration. If youths can be trained 

to rehab houses, they can learn a profession with upward 

mobility and considerable promise for future job security 

rather than a dead-ended task that just makes work. If such 

rehabilitation is done in an inner-city neighborhood and the 

houses are homesteaded to the poor there, then constructive 

employment can be channeled into physical stake in one's turf. 

Witll such a stake, it may be easier to mobilize citizens to 

protect their property and their neighbors. If the process is 

guided by a neighborhood organization indigenous to the 

community, then there is some insurance that the benefits will 

not drain off and reward outside interests. If the 

neighborhood organization can secure job training and actual 

job slots from the corporate world in return from some quid pro 

~ through which corporations also benefit, then a par~ial 

alternative to past public and private sector employment 

training programs may emerge. (Curtis, 1981.) 

Here, then, we will suggest ways of integrating the 

goals of neighborhood economic development, youth employment, 

stake in the community and crime prevention. 

Evaluations of Past Public and Private Sector Youth 

Employment Programs. Finally, the Foundation will review past 

youth employment programs for lessons learned. This will 
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include ongoing efforts -- like certain demonstrations funded 

by the Department of Labor's Office of Youth Programs: the 

employment component of the ~43M Interagency Urban Initiatives 

Anti-crime Program, administered at the Department of Housing 

and Urban Development (BUD): and the employment component of 

the ACTION-LEAA Urban Crime Prevention Program. 

The evaluations of the HUD and ACTION-LEAA programs 

have not yet been completed. But the impact findings of past 

major evaluations of youth employment anti~crime programs 

generally have been disappointing (see Thompson ~ ~., 1980). 

The Foundation will take a close look at these evaluations to 

determine not only the causes of the failures but also to 

discover other program aspects of possible use in our 

innovations. For example, what aspects of the Job Corps' 

approach led to that program's relatively more positive 

employment and crime impacts than other programs? 

The Foundation will ev.amine, as well, the 

administrative and social contexts of these demonstration 

programs in order to consider possible reasons for their lack 

of impact. For example, in hindsight, it is not surprising 

that prosecutorial diversion programs -- which offer vocational 

counseling and job placements to youths charged with property 

felonies in exchange for suspended prosecution and eventual 
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dismissal of charges -- seem to have no impacts. These 

programs offer legal secondary labor market jobs to unskilled 

high school drop-outs who could avail themselves of these jobs 

on their own. 

Summary and Perspective. What is unique about this 

proposed review of what is known? It integrates potential 

action in areas not previously brought together. For we are 

suggesting that the design of the Foundation's new private 

sector youth employment and crime prevention program will be 

based in part on the street level decisions by minority youths 

between illegal and legal employment that the Vera Institute 

has observed in Brooklyn, the intervention policy at critical 

life cycle stages suggested by Wolfgang at the University of 

Pennsylvania and Greenwood at the Rand Corporation, the need. to 

build on and not fight inner-city street-level competencies as 

sugges·ted by Caplan at the univesity of Michigan, the proposal 

by Harrison at M.I.T. for rechanneling such competencies from 

secondary or illegal to primary and legal job markets, and the 

possibility of embracing all these strategies within the 

context of labor intensive, inner-city, neighborhood bubble-up 

economic development derivable from Schumacher's notions of 

appropriate technology. 
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Building on the Experience of Successful 
Neighborhood OrganIzations 

Our review of what is known from written material 

will provide one source of information for designing the 

Eisenhower Foundation's employment and crime prevention 

program -- but only one. Another source, at least as, if not 

mo.re, important, is the practical experience with youth 

employment and crime prevention of leading neighborhood 

organizations and street-level practitioners. Although their 

experiences usually have not been evaluated in formal, 

scientific ways, these organizations provide common-sense 

approaches based on real life inner-city and barrio behavior 

and values which can lead to specific Foundation facilitated 

programs tested at specific sites. 

For the most part, past public sector youth 

employment and crime prevention programs have imposed distant 

bureaucra~ic decisions and the opinions of outside 

"professionals" on the persons at the local and street level 

who then are ordered to implement them. The Eisenhower 

Foundation believes that it is of absolutely critica~ 

importance to reverse this ~rocess. Accordingly, early on, a 

workshop will be held in which neighborhood organizations and 

leaders from throughout the country will be invited to share 

-cheir experience, network with their peers and make their 
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recommendations for the design of the Foundation's youth 

employment and crime reduction program. 

The workshop will be co-hosted by Sister Isolina 

Ferre, Director of the Center for orientation and Services (El 

Centro) in San Juan, Puerto Rico and Sister Falakah Fattah. 

Founder of the House of Umoja in Philadelphia. El Centro (see 

Appendix 2) and Umoja (see Appendix 3) are among the most 

nationally recognized neighborhood organizations with success 

in linking community regeneration. youth programs and crime 

prevention. Sister Isolina and Sister Fattah are both on the 

Foundation's Board of Directors. !. his October 1981 speech to 

the National Alliance of Business (reproduced as Appendix 4), 

the President praised the spirit and success of Sister Fattah, 

as he announced his new Task Force on Private Sector 

Initiatives. 

"l'lith such leadership, the Foundation is assured of 

having the neighborhood organizations and le~ders most 

experienced in community level youth employment and crime 

preven.tion invited and represented at the workshop, which will 

be held in Philadelphia. Although Sister Isolina and Sister 

Fattah will take the lead in deciding who is invited, examples 

of other organizations with innovative experiences which 

therefore may attend include the Louisville, Kentucky, 
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Charlotte, North Carolina, and Toledo, Ohio exemplary public 

housing sites in the $43M HUD Interagency Urban Initiatives 

Anti-crime Program (see our separate Neighborhood Anti-Crime 

Self-Help Proposal for detail s on t},ese sites). Still other 

possibilities may be the Carr Square Tenant Managemen~ 

Organization, Jeff-Vander-Lou, Inc., Syracuse, New York's 

Harambee-Westcott Youth Organization, neighborhood groups with 

successful records as ~ETA Prime Sponsors, and neighborhood 

groups with successful involvement in the CETA Title VII 

Private Sector Initiative Program. 

The workshop will be run by (not for) the indigenous 

neighborhood participants, will not involve bands tanding 

sessions or one-way lectures, will require that all 

participants come with a prepared summary of their experience 

and recommendations, will include critiques of the review of 

what has been written (discussed above), will be organized into 

peer sessions in ~hich positions are presented and revised 

based on feedback with others, and will conclude with a group

prepared outline for how the Foundation's demonstration should 

be designed and what sUbstance it should embrace. 

To help create the right atmosphere for a process 

aimed at eventual partnerships with corporations, selected 

companies with good track records in youth employment 
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in11ovations also will be invited to bring summaries on paper, 

make recommendations, and participate in th~ feedback 

workshops. Examples are IBM, with its work with the Bedford-

Stuyvesant Restoration Corporation, and the Control Data 

Corporation, with its sponsorship of the City Ventures 

corporation and its youth elliployment programs in San Antonio. 

(San Antonio's Mayor Heary Cisneros is on the Eisenhower 

Foundation's Board and is interested in pursuing such 

ventures. ) !\rnong others, we also will invite the National 

Alliance of Business and related organizations, representatives 

of insurance companies leading the new minority youth 

employment initiative discussed at the beginning of this 

proposal and persons from successful Private Industry Councils 

(PICs) . 

What kinds of experiences useful in the design of the 

Foundation's program can this in-person networking expect to 

yield? Until the workshop, we can only be illustrative, but 

neighborhood groups to date have provided experience in the use 

of: 

92-332 0 - 83 - 41 

Existing competencies 1 

Peer counseling, attitude change and 
self-help1 

Employment that benefits the individual as 
well as the community 1 and 

Human supports that help make employment 
programs work to reduce crime. 
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Consider in more detail how the experience of 

neighborhood organizations in these areas can be expected to 

yield innovations at our workshop -- ideas which contribute to 

the design of the Foundation's employment and crime prevention 

program: 

Existing Competencies. At the workshop, Sister 

Isolina can be expected to describe how El Centro builds on, 

rather than competes with, street-level interests and 

competencies. This is consistent with Caplan's work (above) 

and reinforces the need to reverse past youth employment and 

crime prevention program failures by utilizing these 

competencies. In her community of La Playa, Sister Isolina has 

successfully cultivated individuals by building on existing 

interests:3.1 

La Playa adolescent boys are fascinated 
with horses, and stealing them has the same 
appeal that stealing cars does in some 
cities of the United States. By taking 
advantage of the universal interest in 
horses, El Centro was able to attract many 
young people. Without commenting on the 
stealing it~elf or trying to apprehend or 
punish thieves, El Centro announced an 
equestrian club and drew a large number of 
enthusiastic volunteers, each bringing his 
"own" (stolen) horse. A veterinarian was 
·recruited to the center to explain how to 
care for horses and to discuss riding and 
relate~ topics. This inspired intense 
discussions that went beyond horses to 
mdtters of club organization aad to 
questions of values and personal conduct. 
Little by little the youths themselves 
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found it necessary to learn things and 
sought answers to problems. The process of 
learning was intimately bound up with their 
own initiative. In the course of a growing 
involvement of young Playeros with the 
center activities, horse stealing gradually 
stopped. At first, says Sister Isolina, 
boys nobody wanted to touch were running 
wild over the streets with stolen horses, 
but then these same boys became part of a 
society organized with recognized rules and 
values. 

Hence, El Centro has used existing competencies as 

magnets to attract additional values and behaviors more 

acceptable to the outside society and economy, where most 

employment opportunities can be found. 

Peer Counseling, Attitude Change and Self-Help. 

Similarly, Umoja has employed peer counseling in how to prepare 

for job interviews. without discarding street values and the 

family-based sense of community cultivated by Umoja, young men 

there taught themselves, through help of older Umojans, the 

values and behaviors needed to win a job in the outside 

world:~/ 

The youths came up with the idea of a job 
clinic where they would teach one another 
basic articulation and English language 
skills and participate in self-development 
and debating classes. They collectively 
decided that, when a brother was granted a 
job interview, everyone else in the House 
would lend him a piece of clothing so that 
the brother going on the interview would be 
the best dressed person coming out of House 
of Umoja that day. Cool caps and earrings 
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were abandoned, and street talk was 
minimized. These employment strategies 
paid off. The Umoja brothers started • 
getting jobs, slowly, one by one. 

In much the same way, the Louisville site of the HUD 

Interagency Urban Initiatives Anti-Crime Program has 

implemented a Pre-Employment Placement (PEP) Program through 

tbe NAACP. It is designed to deal witb the conclusion by many 

young inner-city men that, given structural unemployment and 

institutional racism, illegal activity is more rewarding 

economically and psychologically than legal activity. For some 

young men, this indeed is the case. For others, the Louisville 

experience to date suggests that "decriminalizing their 

attitudes" can facilitate behavior that leads to jobs with 

upward mobility. For youtbs prepared to make the attitude 

change, rechannel their existing competencies, and learn new 

primary-job-market-oriented competencies that co-exist with 

street level competencies, a job pla'cement and skill training 

bank provides jub slots made availac,le by businessmen and 

contractors. Hence,tbe Louisville program is on the front 

line, dealing witb the issu7 of whether recbanneling a youth 

from illegal to legal employment can prove to be a non-zero sum 

game --with minority youths, employers and society all winning 

and no one losing. 
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Other organizations r.hat are likely to attend our 

workshop can be expected to describe ways in which street level 

skills are channeled more directly into the primary job market 

with a minimum of additional, "straight" economic skills 

required. For example, the Harambee-Westcott Youth 

Organization has reported successful ventures in businesses 

with light trucking run by members of youth organizations. 

Employment that Benefits the Community. With black 

teenage unemployment rates at 80 percent in many deteriorated 

inner-city areas, public job cutbacks, and insufficient 

partnerships to date between neighborhood organizations and 

businesses/corporations, job slots from corporations often are 

not available for innovative new ~rivate sector programs. At 

Umoja, this is dealt with through work done for the extended 

family and community, which mayor may not involve immediate, 

or any, financial remuneration: i / 

House members work collectively to address 
the needs of the family and the larger 
community. Integrated with the concept of 
service is a host of needs, such as 
p~otecting the neighborhood against crime 
and vandalism, caring for children, 
repairing houses, and assisting in 
providing recreational opportunities for 
youngsters. In return for labor, a youth 
receives clothing, food, temporary shelter, 
and other forms of acknowledgment. There 
is less emphasis on individual pursuits 
than on collective goals and achievement. 
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Although many efforts to involve the poor in unpaid 

service work fail, Umojans stick with it. This is because such 

work builds their own identities -- by contributing to the 

extended family which nourishes those identities. 

Corporations may not set aside job slots for such 

work, but some do provide financial suppor.t to Umoja, which, by 

reason of its continued existence, then can continue to provide 

employment, even if the rewards are more psychic than economic. 

The means by which corporations have become involved with Umoja 

center back on the unity, stability and safety-inducing 

qualities of the House -- the very features that make 

nonremunerative or poorly paid employment bearable to the 

youths who live there:1/ 

When the phone company threatened to shut 
off service, Sister Fattah and the young 
men went down to the company to plead their 
case. Sister Fattah called this their 
introduction to corporate responsibility. 
When executives at Bell Telephone heard 
their case and the history of their 
efforts, they were genuinely interested. 
Bell Telephone and the House of Umoja 
became immediate friends, and Bell often 
lent financial support to Umoja's programs. 
The company had previously been plagued by 
young vandals who frequently defaced and 
destroyed service trucks as they went 
through the community. When word got 
around that Bell Tel was "cool" and 
sympathetic to the efforts of Umoja there 
was an appreciable decline in the vandalism 
of service trucks. 
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But over how many years of a life cycle for how many 

young men can Umoja, and institutions like it, expect to offer 

low-paying or non-paying work that builds self-respect as it 

regenerates the community? After they have left the House, 

some Umojans come back to help out younger men. What of others 

who leave Umoja? Does their Unoja-based self-respect alone 

lead to upward mobility, job opportunities with meaning, and an 

associated avoidance of illegal job markets or violent theft? 

Likewise, do El Centro's highly successful methods of building 

on existing competencies or Louisville's attitude 

decriminalization lead to jobs that are not dead-ended and that 

overcome racism, structural unemployment and resort to illegal 

markets later on? Or are there critical links still to be made 

with those who control upwardly mobile job slots in the private 

sector? Can such slots provide a career ladder for the 

individual, be targeted on revitalizing the indigenous 

community and also induce less crime? The workshop will 

address these issues through a review and self-criticism by 

neighborhood leaders of their progress to date. 

Human Support that Helps Make Employment Work. El 

Centro, Umoja and other neighborhood organizations with 

experience in job training, community building and crime 

reduction use various forms of h~an support to provide a 

stable base upon which an individual can build -- in,terms of 
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securing jobs as w.:dl as creating personal identities. Umoja 

offers an extended family-type organization and a form of 

black, street-level, group therapy for personal problem solving 

through which individuals build positive identities. This 

affects willingness and ability to secure employment. 

The Eisenhower Foundation's workshop will compare 

such human supports in different forms and places and ask how 

essential they are in leading to our ultimate objectives in 

this project -- securing employment with upward mobility and 

reducing crime by those employed. Might Umoja-type supports be 

a critical part of an employment strategy for a 

fifteen-year-old gang member from a broken home? 

Alternatively, for some twenty-four-year-olds, might marriage 

be a better vehicle for human stability, with the tie to the 

community organization being as mentors to fifteen-year-olds? 

For other youths, perhaps the right job is the key, with 

additional human supports being marginal. At the workshop, we 

will probe for experiences which will illuminate these 

issues -- and draw conclusions which can be tested in our 

employment and crime prevention program. 
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Program Design and Funding: 
Working with Corporations, Foundations and Philanthropists 

The Eisenhower Foundation has been established as an 

institution which mediates between and brings together 

neighborhood organizations and corporations, among other 

groups. Hence, we intend to work with corporations in 

designing the employment demonstration at the same time that we 

work with neighborhood organizations. 

From the very beginning of the project, the 

Eisenhower Foundation will begin lining up job slots provided 

by major corporations, national business alliances and local 

businesses. We also will seek to leverage commitments from 

corporations, local businesses, foundations and individual 

philantllropists for direct funding of neighborhood 

organizations certified by the Eisenhower Foundation. The 

neighborhood organizations will use such funds to employ youths 

in jobs that regenerate the immediate community and reduce 

crime. Following the El Centro and Umoja examples, this work 

might include training and placement in housing rehacilitation, 

child care, elderly services, recreation programs, and 

supportive crime prevention efforts to maintain person and 

property in regenerated areas. 
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As the Foundation 'secures and leverages slots and 

funds, we will ~~ ask for "hand outs" -- but rather will seek 

to negotiate quid pro quos whenever possible -- for example, a 

business transaction where a corporation helps itself while it 

facilitates ways in which others can help themselves. This is 

detailed in our separate Neighborhood Anti-Crime Self-Help 

proposal. To illustrate, we might seek job slots from a 

corporation in return for a neighborhood organization's plan to 

reduce crime and fear in places surrounding corporate plants or 

franchises -- including convenience stores (for example, 

*/ 7-Eleven) and fast food stores (for example, McDonalds).-

This approach is consistent with the vie\'/ of the one 

hundred insurance leaders, quoted in the opening section of 

this proposal (and also in Appendix 1), that their minority 

youth programming will avoid "welfare," "do-goodism" and be 

consistent with the economic objectives of free enterprise. 

It ~!ill be the major responsibiii ty of the Director 

of the project to secure such commitments from corporations. as 

!:./ As much as possible, we will try to target persons 
receiving these slots in neighborhoods already involved in 
self-help anti-crime organizing by residents -- either through 
our own Neighborhood Anti-Crime Self-Help Program or through 
community anti-crime programs funded from other sources. 
Indeed, our own Neighborhood Proqram incorporates employment 
strategies, along with other components. However. because 
youth employment and crime prevention programs have had such 
low levels of success in the past, the Eisenhower Foundation 
believes that the separate proposal made on these pages is 
necessary before a more successful effort can be mounted to use 
youth employment as a means of reducing crime. 
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well as from foundations and individual philanthropists. The 

task will not be easy -- but corporate minority youth 

employment initiatives, like those of the insurance industry, 

the concern with new youth employment innovations by many of 

the leading foundations, and the current Federal government 

encouragement of private sector initiatives all are promising. 

Our strategy will be based on a network of 

personalized contacts made by the Eisenhower Foundation's Board 

Members. The Board has considerable access to the corporate 

world, and we will begin with contacts at the highest 

levels -- Chairmen and Chief Executive Officers. Working 

closely with our Board Members, the project Director then will 

follow-up the initial contacts, staff out the development of a 

plan jointly with each corporation on a highly individualized 

basis, and serve as an intermediary in final negotiations and 

assurances with the corporation. the Eisenhower Foundation and 

the neighborhood organizations involve~. 

At initial meetings with corporations, the Project 

Director will present options for how an employment and crin.e 

reduction program might be implemented at a site chosen by the 

corpor.ation (probably in places where the corporation is 

located). If a corporation is interested, we will co-design 

with it a program based specifically on the corporation's 
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experiences and needs. Depending on how f,ast the design 

proceeds, corporate representatives will be invited to the 

neighborhood organization workshop. The program design that 

results from the workshop recommendations as well as the 

review of what has been written will be presented in later 

one-on-one meetings with the corporation -- where we will 

negotiate out a design which also fits the proposals of the 

corporation. This will include negotiations on specific sites 

and neighborhood organizations with which the corporation will 

work. 

Whereas the Eisenhower Foundation initially will 

approach corporations in an informal way, we will more formally 

submit proposals to foundations and individual philanthropists. 

Support will be sought for job slots and training leveraged 

against corporate commitments -- as well as funds for the 

program evaluation and related research based on the Wolfgang 

youth cohort data files (see below). 

We also will seek to co-target, leverage and match 

resources with the Local Initiatives Support Corporation (LISC) 

-- which is financed by the Ford Foundation and a number of 

corporations. LISC is focused on private sector neighborhood 

economic development. The potential link is obvious with a 

private sector Eisenhower Foundation program that seeks to 
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integrate crime prevention, minority youth employment and 

neighborhood regeneration. 

Although we emphasize that, at this point in time, 

there are no formal agreeme~ts between LISC and the Eisenhower 

Foundation, we have made preliminary contacts. We also believe 

that the following LISC sites illustrate the kinds of places 

where L!SC-corporate-Eisenhower Foundation partnerships may be 

possible: Bayfront Action, Erie, Pennsylvania; the Chicago 

Rehabilitation Network. Chicago. Illinois: the Flatbush 

Development Corporation, Brooklyn, New York: Inquilinos 

Borecuas en Accion, Boston, Massachusetts: the North River 

Commission, Chicago, Illinois; the Pacifi'~-Asian Consortium, 

Los Angeles, California: the People's Consumer Cooperatives, 

Chicago, Illinois: the Pontiac Citizen's Coalition, Pontiac. 

Michigan: Pyramid West, Chicago, Illinois: the San Bernadino, 

California West Side Community Development Corporation. San 

Bernardino, .California: the Southern Brooklyn Redevelopment 

Association, Brooklyn, New'York: the Sunset Park Redevelopment 

Association, Brooklyn, New York: the Southwest Detroit Business 

Association, Detroit, Michigan: and the Southwest Germantown 

Community Development Corporation, Philadaelphia( Pennsylvania. 

After details have been worked out in more 

individualized negotiations, a second workshop will be held in 

which all the corporations, foundations, individual 

philanthropists and neighborhood orginizations which are' 

committed to a direct role in our employment and crime 

reduction program'wo~]c out any remaining issues and discuss how 

they fit into the overall effort. 
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Design of the Program: 
Some Illustrations 

Ultimately, after mediating among the recommendations 

from the review of what has been written, the recommendations 

of the neighborhood organizations, and the priorities of the 

participating corporations, foundations, and philanthropists, 

the Eisenhower Foundation will design a nwnber of innovative 

demonstrations at different sites. 

Although the specifics of the design only will emerge 

within the course of the proposed eighteen-month grant period, 

we can at least make clear at this stage the kinds of 

characteristics that all of our employment efforts will possess 

-- as well as the kinds of innovations which we will vary so we 

can test their effects. In other words, what do we envision as 

the "givens" and what are likely to be the "variables" at 

different employment demonstration sites? 

Based on what has been discussed so far, the givens 

will include: 

Placement of youths in primary labor 
market employment -- or positions that 
can at least "bridge" the gulf between 
secondary and primary labor market 
placement. 

A partnership with neighborhood 
organizations certified by the 
Foundation as the vehicles for 
administering and coordinating most 
training, placement and ongoing 
support. 
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A partnership with corporations, 
foundations, philanthropists .and 
(possibly later) the public sector as 
the providors of job slots or 
resources through which neighborhood 
organizations can administer youth 
employment with crime reduction 
implications. 

Selection o~ minority youths who have 
some degree of street skill and 
competency, show promise for further 
developing their street competency, 
live in high crime areas, and h~ve no 
or minimal prior police contact~ 
(ideally no more than one). 

Avoidance of youths who already h~ve 
demonstrated great success in street 
hustles and illegal market activity or 
who already are well into a criminal 
career. 

The last two bullets, above, require further 

explanation. The Foundation does not propose to test primary 

labor market employment for highly successful hustlers or hard 

core repeat offenders. This would be interpreted by people on 

the street as well as in the corporate and foundation worlds as 

rewarding such activity. In addition, the mind set of the 

relatively small number of highly successful street hustlers or 

repeat offenders probably would proscribe them from making a 

sincere effort with any legal primary market p.mployment we 

propose, however attractive. We believe that interventions 

here are more appropriate by the criminal justice system. 
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For its part, the Foundation will seek out minority 

youths who have at least minimal street cOmpetencies or the 

potential for parlaying existing street competencies into 

successful hustles or criminal careers. In looking for 

candidates, we will be mindful of the Wolfgang, ~ al. (1972) 

cohort study conclusion that the optimal point of intervention 

is after one police contact (although we surely will not 

discriminate against youths in high crime areas who don't have 

any contacts). With such youths, then, we will seek to develop 

successful primary market or bridge employment -- so 

neighborhood organizations can point to them on the streets as 

alternative role models to highly successful hustlers in 

illegal markets or hard core repeat offenders. 

With these givens in mind and based on the 

preliminary discussions, above, key variables that our 

demonstration sites are likely to test and compare include: 

The type of employment program (e.g., 
placement in a firm versus community 
work) -- and its relationship to the 
life cycle stage of the employee. 

The type of underlying human supports, 
training, counseling, and 
education -- and its relationship to 
the life cycle stage of the employee. 

The means by which the employee's slot 
is financed (e.g., corporate sector 
slots, Eoundation fin~ncing of 
community slots, or later public 
sector financing). 
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The relative impacts over youthful 
life cycles of noncriminal justice 
interventions compared to criminal 
justice interventions. 

It is premature to detail here all the issues of 

design which such a list raises, other than to say that we will 

examine the effect of a discrete number of interventions judged 

to be most important -- based on recommendations from the 

review of what has been written, recommendations from the 

neighborhood organizations, and priorities of the participa~ing 

corporations, foundations and philanthropists. (The section 

below on evaluation design specifies more of these issues.) 

However, based on the variables and the givens which 

have been suggested, we can illustrate some possible approaches 

or models which might be tested at demonstration sites. While 

these approaches aim toward primary labor market placement of 

youth and partnerships between corporations and neighborhood 

organizations, each one would attain these objectives through 

different means and at different speeds. The approaches also 

differ with respect to the speed with which primary labor 

market placement is effected. Consider, then, a bridge 

employment model, an inner city enterprise model, and a 

corporate career model: 
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Bridge employment. This possible model places youths 

in subsidized, on-the-job-training and education slots in 

medium and small sized firms w:th prospects for high growth in 

coming years. 

New York's Private Industry Council has pointed out 

that -- in the midst of macro-level labor surpluses -- some 

firm; in certain industrial sectors nonetheless are 

experiencing shortages of skilled and semi-skilled labor. 

These firms 

of new jobs 

which recently have been the fastest generators 

stand halfway between the secure companies of 

the primary sector of the economy and the precarious small 

firms of the secondary sector (Burch, 1979). While available 

semi-skilled job slots are just barely beyond the grasp of 

minimally trained inner-city youth, these firms are unable to 

find adequate labor supplies elsewhere. 

Under this mOdel, cooperating private sector 

organizations would subsidize youth placements in participating 

smaller firms -- for example, the corporatioa's customers or 

supplier companies. Youths could be placed in part-time 

trainee positions combined with part-time schooling. Over the 

course of the program, the mix of training and schooling would 

be changed in the direction of greater work involvement. 

Placements in these small firms might del ;.berately be designed 
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as the first steps to eventual work placements ir firms more 

closely approximating the primary labor market model. 

Participating private sector firms also migh~ devote staff 

resources to provide technical assistance. 

Inner-City Enterprises. This possible model would be 

designed for younger individuals with fewer academic 

skills than persons in the first model. One particular 

approach might be to create community organization-sponsored 

and youth-managed businesses. Private sector organizations 

would supply technical assistance and buy products or services 

from these ventures. For example, a participating firm might 

contract for cleani.lg services from a community organization 

youth business. 

While the types of labor envisioned under this model 

are similar to the secondary labor market jobs which youths 

often appear to reject in favor of illegal job markets, the 

emphasis in this approach is on the development of enterprise 

skills and the acceptance of adult responsibilities through 

self-management and peer pressure. Educational competencies 

could be develope~ within this approach as they seem to fit in 

with the requirements of the enterprise. For example, members 

in the v~nture might elect to send some of their participants 

to take business courses in a local high school or community 
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college. if it were necessary to improve the venture's 

bookkeeping practices. As a specific objective of the model 

individual transitions to higher education or to primary labor 

market employment also could be designed. 

More than the first model. this model might lend 

itself to human supports. like the Umoja extended family. and 

to employment that rebuilds the inner-city community -- but 

this is the kind of assertion which would want to carefully 

test in evaluating such a demonstration. 

Corporate careers. Under this possible model. youths 

with the highest street competencies and the potential for 

successful careers in illegal markets would be offered 

training/education slots in participating corporations. It 

would be our assumption -- to be tested -- that enough youths 

would be willing to trade-off a high but unpredictable income 

from potential future success in illegal markets in return for 

the lesser risk and more regularized income from primary labor 

market employment. 

The program might involve three successive steps: 

one year for catch~ng up with academic competencies. one year 

for apprenticeships in production line and clerical rungs 

combined with community college courses (either individual 

enrollment or a special community college program). and a final 
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year in management trainee positions combined with community 

college courses. 

Participating priv.;lte sector organizations might 

provide financial suppor i :' in the form of starting level 

salaries and community c()lleg.:. tuit~on. They also might devote 

internal staff time to training, .3upervision, and organization 

of the program. 

Other Models. These are just illustrations of the 

kinds of models which might evolve in our design. There are 

likel.y to be others, based on the review of what has been 

written and on the recommendations of neighborhood groups, 

corporations, foundations and philanthropists. As just one 

example, we may build on some of the lessons from the. L.I.F.E. 

Project evaluation, run by Dr. Kenneth Lennihan, one of our 

technical advisors (see below). 

Programmatic Development Staff 

Ms. Beth A. Paulson will serve as overall Project 

Director. Her tasks will be to work with Eisenhower Foundation 

Board Members to secure funding from corporations, foundations, 

and individual philanthropists for job slots, training and 

evaluation 1 implement the recommendations from the literature 

review, neighborhood organizations and corporations into a 
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detailed, practical action plan that can operate in the real 

world; and generally administer and coordinate the entire 

operation. 

Currently, Ms. Paulson is Special Assistant to the 

Director of the Louisville Housing Authority. She has written 

and lobbied for successful grant applications for the Authority 

that have brought in over $30M in public funds. This qas 

included CETA youth employment funding and funding for the HUD 

Inter~gency Urban Initiatives Anti-Crime Program (which was 

composed of grants from HUD, the Labor Department, the Justice 

Department and the Department of Health and Human Services). 

Ms. Paulson administered the local HUD Anti-crime Program 

dliring its early developmental stages, selected all staff 

members, and facilitated the leadership of indigenous 

neighborhood and public housing groups in the overall self-help 

plan and its incorporation of youth employment job slots. 

Equally important, Ms. Paulson has just completed an 

Urban Development Action Grant proposal for the City of 

Louisville. The proposal presently is under consideration by 

HUD. The application leveraged $IIM in local private sector 

financial commitments. Such success in leveraging with the 

private sector is a crucial ingredient in the Eisenhower 

Foundation's program. 
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This track record illustrates the many qualities 

which the Eisenhower Foundation requires of the Director of the 

present, ambitious project. The Director must have the 

intelligence, confidence, assertiveness, style, tact, political 

saavy, personal appearance, persuasiveness, and writing ability 

to negotiate with corporations, foundations, and individual 

philanthropists for funds. She must have substantive knowledge 

in employment training, anti-crime self-help, community 

organizing and neighborhood economic development -- in order to 

relate to the persons reviewing thw literature, neighborhood 

leaders, foundation experts and corporate/financial executives. 

Finally, she must have a commitment to indigenous self-help, 

based on experience gained at the local, non-Washington, D.C., 

grass roots level. 

Ms. Paulson possesses all of these qualities. She 

holds an M.A. in Political Science from the University of 

Kentucky and an M.S.W. from the University of Louisville. 

Dr. Orlando Rodriguez will serve as Director of 

Information. He will integrate what has been written and 

researched to date, systematically contact other scholars 

working on issues of em?loyment and crime prevention for their 

insights and feedback, participate in the preparation of the 

recommendations from the neighborhood organizations, work with 
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the outside assessment team in the design of the program's 

evaluation, contribute to the design of the proposed Wolfgang 

cohort research (see below), coordinate with Ms. Paulson in 

developing the details of the ultimate demonstration design, 

and generally serve as a partner with the Project Director in 

identifying and solving problems as they arise in every aspect 

of the project. 

Dr. Rodriguez is an Associate at the Hispanic 

Research Center of Fordham University; formerly was an 

Associate on the Vera Institute's Crime and Employment Project; 

has written extensively on minor~ty, mental health, crime 

prevention and humanpower issues; and currently is involved in 

NIMH sponsored research with community groups in the South 

Bronx. He holds a Ph.D. in Sociology from Columbia University. 

The Board of the Eisenhower Foundation will be 

involved at many levels. Sister Isolina and Sister Fattah, 

along with their staffs, will run the neighborhood workshop, 

attract other minority community leaders, and direct 

preparation of recommendations from neighborhood organizations. 

Dr. Eisenhower, Reverend Houghton (Corning Glass), Mr. Brooke 

(O'Connor and Hannan), Mr. Cutler (Wilmer, Cutler & Pickering), 

Mr. Shields (Dupont) and other persons now being invited to 

join the Board will help network in the corporate world. Mayor 
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Cisneros, working through his aide, Mr. Gene Rodriguez (of the 

Mexican-American Unity Council and the University of Texas), 

will facilitate opportunities for linking employment to 

economic development. Dean Morris and Professor Wolfg~ will 

advise on the literature review and demonstration design, as 

well as help approach foundations for support. 

Mr. Ross Jessup illustrates the other neighborhood 

leaders who may be tapped by Sister Isolina and Sister Fattah. 

Hr. Jessup presently is Director of the OASIS Youth Self-Help 

and Employment Program in Louisville, Kentucky. OASIS sees 

crime as a symptom and addresses its underlying causes in hard

core, low-income neighborhoods. Mr. Jessup provides training 

to youth in how to solve a variety of day-to-day problems. -His 

pre-Employment Placement Program is designed to "decriminalize 

young men." The focus is on first changing attitudes of young 

minority men so that they then allow themselves to learn what 

it takes to gain legal market jobs that provide upward mobility 

and overcome structural unemployment. An ex-offender, 

Mr. Jessup also is Chief Program Coordinator for the Louisville 

NAACP and Director of the NAACP's State Prison Program -- in 

which he applies his consciousness-raising methods to presently 

incarcerated offenders. 
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Mr. Joseph B. McNeely, Director of the Development 

Training Institute Baltimore, Maryland, which is affiliated 

with the Corporation for Public/Private Vetures, Philadelphia, 

Pennsylvania, will supply management training to neighborhood 

organizations on the administration of youth employment job 

slots and training. He also will assist corporations which may 

be administering job slots and training programs on any 

refinements in present corporation programs which may be needed 

for the low-income youth minority population that will be 

involved in the demonstration. 

The goal of the Development Training Institute which 

Mr. M~Neely runs is to increase the number of competent 

neighborhood economic development professionals available for 

che staffs of neighborhood development organizations, community 

development corporations ana public economic development 

agencies. The Development Training Institute is accomplishing 

this goal both by training new professionals for the field of 

community economic development and by prov~ding systematic 

education programs for those already in the field. 

Mr. McNeely formerly was Director of the Office of 

Neighborhood Development at HUD. In addition to facilitating 

neighborhood self-help economic development, the Office 

administered a na~ional $8M youth employment demonstration 
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program with funds from the Department of Labor. Neighborhood 

organizations supervised these job and training slots at the 

local level. 

Dr. Kenneth Lenihan will consult with Dr. Rodriguez 

on the literature review, the demonstration design, and the 

design of the evaluation. From 1971 to 1975, Dr. Lenihan 

directed the L.I.F.E. project (Living Insurance for Ex

Offenders). The study was done in Baltimore, Maryland. '!'he 

purpose of the work was to reduce recividism among released 

prisoners by providing them with financial aid. The results of 

the study were published in a DOL Monograph entitled Unlocking 

the Second Gate. Based on the L.I.F.E. project, another study 

was done with the American Bar Association. It was called the 

Transitional Aid Research Project. As a result of the project, 

a book entitled Money, Work and Crime has been published 

(Acad~mic Press). Dr. Lenihan holds a Ph.D. from Columbia 

University and is an Associate Professor at John Jay College in 

New York. He is the Project Director on the Eisenhower 

Foundation's proposed evaluation of the Guardian Angels in New 

York City. 
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Evaluation 

In the course of the proposed eighteen-month project, 

the Eisenhower Foundation will develop and secure funds for an 

evaluation of the demonstration program at all sites. 

Past programs which have been even remotely close to 

the intents of the present proposal have been poorly evaluated. 

The Foundation will reverse this -- and design an evaluation 

upon which future decision-makers can implement with confidence 

variations of our efforts, if they prove successful. 

At this point in time, we cannot provide 

methodological details of what the evaluation will look like. 

First, we will have to design the substantive demonstration 

models and determine how many job and training slots in what 

places can be secured. 

However, we can suggest the likely directions of the 

evaluation. There will be at least three objectives: (1) to 

measure -- for each demonstration model -- the program's impact 

on employment experiences and criminal behavior; (2) to examine 

the demonstration's planning, implementation, and actual 

program operations; and (3) to estimate the economic and social 

benefits of the program among participating minority youth and 

corporations and foundations. 
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These objectives will be accomplished by a 

combination of quantitative and qualitative research 

techniques. For example, intake statistics on the criminal 

background and labor force experiences of participants ~an be 

supplemented with documentary accounts of program managers' and 

corpJration personnel's attitudes toward youths' criminal 

background and labor force experience. Among the questions the 

evaluation might answer are the following: 

What impacts did the program have on 
youths' employment and criminal 
experience? How did these impacts 
vary by program model? 

What was the relation between the 
program's assumptions and its impacts? 
Did the program succeed for reasons 
other than its action premises? If 
the program failed, was it because of 
incorrect assumptions about the causes 
of youth employment and crime, or for 
other reasons? 

How were the program models 
implemented? What kinds of 
difficulties were experienced by 
participating neighborhood 
organizations and corporations in 
putting the program's plan into 
action? 

How did participating minority youth 
perceive the program? Were their 
attitudes toward the program in accord 
with the demonstration's assumptions 
about the orientation of inner city 
youths toward legal and illegal 
activities? 
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Did the program payoff with respect 
to youths' increases in human capital 
and productivity? What economic 
benefits, if any, did participating 
corporations derive from the youths' 
work? 

Can the program's anti-crime impacts 
be expressed in terms of economic 
benefits to individuals and 
corporations from reduced crime? 

Insofar as program conditions permit, a rigorous 

experimental evaluation will be conducted. Youth whose 

criminal background and labor force experience fit a particular 

demonstration approach's intake criteria will be randomly 

selected for participation. Youth who are not selected will be 

assigned to a control group. structured interviews will be 

administered to both experimentals and controls prior to 

participation in the program. Over the demonstration's life, 

participants and controls will be administered follow-up 

interviews. 

Because of our emphasis on changing behaviors and 

intervention possibilities over different life cycle phases, 

and because past experience has shown that the impacts of such 

demonstrations -- targeted at one of the most intractable 

American dilemmas -- take time to become ev{dent, the 

demonstration and evaluation will need to follow participating 

youths for a considerable time. Three years is a minimal 

period which we may consider. 
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The key research variables (some of which we 

discussed in the previous section) will be measured both for 

pre-program experience and program participation. A small 

subsample of participants Hill be rancomly selected for in

depth interviews about their perceptions of and attitudes 

toward past and present involvement in legal and illegal 

activities. Program personnel and personnel from participating 

corporations will be interviewed in-depth for their perceptions 

and attitudes toward the program and its participants. 

Participant observations at host sites also will be 

incorporated. 

The evaluation will be designed during the eighteen 

months of the present proposal by the Center for Urban Affairs 

and Policy Research at Northwestern University. Later, the 

Center will actually undertake the evaluation. The Center has 

conducted or advised on almost every major citizen/neighborhood 

anti-crime evaluation or research effort over the past six 

years. 

The evaluation design leader will be Dr. Paul J. 

Lavrakas, Research Associate at the Center. Dr. Lavrakas has 

headed the following neighborhood anti-crime evaluations: 

Principal Investigator for "Citizens' 
Reactions to Crime in Evanston," 
funded under contract from th~ 
Evanston Police Department. 
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Co-Principal Investigator and project 
Manager for the "Citizen Participation 
and Community Crime Prevention 
Project," funded under grant 
#78-NI-AX-Olll from the National 
Institute of Law Enforcement and 
Criminal Justice. 

Principal Investigator and Project 
Director on "Crime Prevention Through 
Environmental Design Commercial 
Evaluation," funded under contract 
#J-LEAA-022-74 from the Law 
Enforcement Assistance Administration. 

Project Administrator, "Citizen Crime 
Reporting Projects' National 
Evaluation," fUJided under grant 
#75-99-0088, from the National 
Institute of Law Enforcp.ment and 
Criminal Justice. 

Dr. Lavrakas has a Ph.D. in So~ial Psychology from 

Loyola University of Chicago and an M.A. in Experimental Social 

Psychology from Loyola. 

Other professional staff from the Northwestern Center 

also will contribute to the design -- especially Dr. Dan 

E. Lewis and Dr. Wesley G. Skogan. Dr. Lewis has been Co

Investigator of the National Institute of Justice funded 

Reaction to Crime Project, the Citizen Participation and 

Community Crime Prevention Project and the Local Crime Survey 

Dissemination Program. He was Director of the Stanford 

University Workshop~ on Political and Social Issues. Dr. Lewis 

has a Ph.D. from the University of California, Santa Cruz. 
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Dr. Skogan has been Co-Investigator on the same projects as 

Dr. Lewis. He has written seven books or monographs -- the 

most recent, forthcoming from the Oxford University Press, on 

victimization of the elderly. He is a member of the Editorial 

Boards of many leading journals. 

Coordinated Wolfgang Cohort Research 

Earlier, we discussed the special i.lterest that 

Professor Wolfgang, Boari Member and Director of Research of 

the Eisenhower Foundation, has in using his cohort analysis to 

examine the impact of ~-criminal juatice interventions ov~r 

the youthful part of the life cycle. 

We therefore propose to do just that, and integrate 

into our plan an invaluable source of additional information 

which can provide gu~dance to future decision makers. 

To explain, we first need briefly to describe the 

remarkable Wolfgang data base. It consists of the complete 

history of police contacts from age ten to age eighteen of all 

persons born in Philadelphia in 1958. This "birth cohort" 

comprises approximately 28,000 subjects, who are nearly evenly 

distributed across sex and age categories. Of these subjects, 

more than 6,300 have had at least one recorded juvenile police 

contact. Of those having at least one such contact, about 

- j55 -

92-332 0 - 83 - 43 



668 

1,200 have had the contact for a violent offense, including 

homicide, forcible rape, robbery and aggravated assault. 

We now propose to do several things with this 

enormous and utlique data base. A sample of the 28,000 subjects 

will be identified. Their official ~ecords of police contacts 

over time will be updated to age ;'wenty-five. Hence, we will 

have tileir criminal justice histories empirically recorded from 

ages ten to twenty-five. 

The persons in this sample then will be located and 

personally interviewed. The interviewers will ask questions on 

the variables of interest in our demonstration/evaluation. For 

example, the interviewers will record employment histories: 

patterns of movement between legal and illegal job markets: the 

reasons for such patterns: movement among secondary, bridge and 

primary employment: the reasons for such movement: experience 

in any consciouf3ly designed private or public sector employment 

programs: perceived costs and benefits of those programs: the 

degree to which any job experience built on or competed with 

existing str~et competencies: the impact this had on the 

recorded criminal justice experience over years ten to twenty-

five: the influence of the community: the presence or absence 

of various human support systems at different t.imes between 

ages ten and twenty-five: and type and extent of education --

among many other variables. 
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Hence, we will obtain both criminal justice and 

non-criminal justice information over a fifteen year period for 

a large number of subjects. Sophisticated forms of data 

analysis then will be used to reconstruct a time-indexed 

sequence of lif,~ events in which significant relationships 

among these vari,ables are uncovered. For example, if certain 

kinds and degrees of illegal and legal economic participation 

typically precede or occur simultaneously with variolls forms of 

other criminal activity, then evidence exists for their causal 

connection. Policy initiatives then cal; be developed which 

focus on the most important causal antecendents, or combination 

of them -- for example, on unemployment as a determinant of 

criminal activity. Similar time-indexed sequences can be 

traced with the other variables which we have discussed in this 

proposal. 

This is the sort of thing which the pathbreaking Vsra 

Institute study, cited throughout this proposal, has started to 

do -- but with a very small number of subjects over a few 

years. The unique Wolfgang data base will allow us to test the 

Vera ideas (hypotheses) -- but for a far larger number of 

subjects and variables over a much longer period of time (the 

age ten to twenty-five life cycle period when ~oth unemployment 

rates and crime rates are disproportionately high for minority 

males) • 
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Such an analysis -- \~hich has never been done before 

-- then can be compared with the results of our demonstration 

program and its evaluation. The demonstration/evaluation has 

the advantage of carefully constructing innovative non-criminal 

justice intervention strategies and testing whether they work. 

Its disadvantage is that we will do this for only a relatively 

few individuals over a relatively short time. The Wolfgang 

cohort study now also proposed has the advantages of far more 

subjects and a far longer time period. However, rather than 

examining only the specific interventions in which we are 

interested, a grab bag of interventions and experiences will be 

recorded in the Wolfgang cohort. The statistical analysis will 

have to identify which are irrelevant and which shed light on 

our effort to unravel desirable non-criminal justice 

interventions -- and their relationship to criminal justice 

interventions, personal development, human support systems and 

the many other variables of interest here. 

In sum, then, the proposed Wolfgang cohort research 

will complement the demonstration program and its evaluation. 

Our eventual recommendations to decision makers on youth 

employment programs that provide upward mobility and reduce 

crime by those employed will integrate both the cohort results 

and the demonstration/evaluation conclusions. This is a way of 

"triangulating" different kinds of imperfect information to 
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verify that our practical program, recommendations are on 

target. 

Let us be clear, however, on just what we propose to 

do during the eighteen months of the present proposal. Just as 

we plan only to design the demonstration/6valuation and secure 

funds for its implementation. so we here are only proposing to 

plan the new Wolfgang cohort ~tudy and secure funds for it.~/ 
The actual new cohort study then would be undertaken at the 

same time as ~he actual da~onstration/evaluation program. 

The plan will b~ designed under the supervision of 

Dr. Wolfgang and Dr. Neil Weiner -- Research Associate at the 

University of Pennsylvania's Center for Studies of Criminology 

and Criminal Law. Dr. Weiner has a Ph.D. from the University 

of Pennsylvania and was a post-doctoral fellow at Carnegie

Mellon University unde~ Dr. Alfred Blumstein. He is Director 

of the Center's Interdisciplinary Study of Criminal Violence 

Program. funded by the National Institute of Justice. Dr. 

Weiner will work closely with Dr. Rodriguez and Ms. Paulson. 

~I The cohort study plan will have to address a host of 
difficult methodological issues. like problems of recall during 
the interviews. The complete plan will include designs for the 
interview schedule. sampling procedures. pilot testing. 
training of interviewers. data collection. data preparation for 
analysis. and the actual analysis. 
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Tasks and Milestones 

Figure 2 lays out eleven tasks over an eighteen-month 

period: 

1. Seek Job Slots, Training and Funding from 

Corporations. (Months 0 to 18.) Securing corporate 

involvement will be the most difficult and time consuming task. 

It will occupy more of Ms. Paulson's time than any other 

activity. We will begin contact with corporations, the 

National Alliance of Business and many other groups immediately 

-- and carry on until the very end of the eighteen months. Our 

contacts will be based on personal networking, beginning with 

calls from our Board m~mbers to corporations and business 

groups judged to have a potential ability and willingness to 

participate. Written and in-person presentations will be 

carefully planned and transacted by Ms. Paulson. They will be 

refined as we move further into the project. As agreements are 

reached with some corporations and business alliances, we will 

seek to create a bandwagon effect in our approaches to other 

corporations and groups. The Eisenhower Foundation also will 

seek to leverage corporate job slots.in cities where the Ford 

Foundation initiated Local Initiatives Support Corporation is 

engaging in neighborhood economic development. Our approach to 

corporations will emphasize mutual self-interest between 
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Tasks and Milestones 

Tasks 

1) Seek job slots, training and funding fran corporations. 

2) Aljsess existi>"lg written k:nDwledge. 

3) Plan neighborhood organization workshop. 

4) Hold neighborhood organization workshop. 

5) Draft and revise dem:nstration design. 

6) Seek funding fran foundations for dem:mstration and 
evaluation. 

7) Plan corporation/foundation/neighborhood organization 
Irorksoop. 

8) Hold corporation/foundation/neighborhood organization 
workshop. 

9) Finalize detlDIlstration design and program ircplementation 
plans. 

10) Design/pretest evaluation and secure funds for its 
:implementation. 

11) Design/pretest Yblfgang interview schedule and secure 
funds for cohort follow-up. 

~ntiW 
1 2 3 4 5 6 7 8 9 10 11 12 13 14 15 16 17 18 

-------------

x 

x 

~ 
c:.:l 
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corporations and neighborhood organizations. We will be 

flexible to corporate interpretations of our proposals for how 

to provide primary or bridge employmen'c and also decrease 

criminal and illegal market activities by those employed. 

2. Assess Written Knowledge. (Months 0 to 6.) 

Dr. Rodriguez will immediately review and integrate the 

literature, so that we can use it to help design our 

deffionstration program as early as possible. 

3. Plan Neighborhood Workshoe. (Months 1 to 7.) 

4. Hold Neighborhood Workshop. (Month 7.) Sister 

Isolina, Sister Fattah, Ms. Paulson and Dr. Rodriguez will 

agree on a Iist of participants, ask that each group prepare a 

brief paper beforehand on its successful experience in linking 

jobs to crime reduction and commun •. ty regeneration (the 

Foundation will provide stipends for paper preparation), and 

plan the details of the Philadelphia workshop. The workshop 

participants will critique Dr. Rodriguez' written review (to be 

distributed beforehand), share their own experiences, and 

reconunend the substance and design of the demonstration. 

5. Draft and Revise Demonstration Design. (Months 

7 to 15.) Consulting with Sister Isolina, Sister Fattah and 

their statEs, Ms. Paulson and Dr. Rodriguez will integrate 
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recommendations from the literature review and the workshop 

into a draft demonstration design. Specific models for 

minority youth employment/crime reduction will be spelled out. 

A specific time length for the entire demonstration will be 

determined. Feedback will be solicited from Dr. Wolfgang and 

his staff, Dr. Lenihan, corporations, business alliances, and 

neighborhood organizations. Revisions will be made. 

A give-and-take process then will ensue during which 

the models are discussed with corporations interested in 

participating and compromises are negotiated. Here the 

Foundation will play its critical role as a mediating 

institution, with both staff and Board members involved in 

negotiating agreements. We also will match neighborhood 

organizations judged by the Foundation as capable of 

administering job slots and training with corporations willing 

to participate in specific locales. If necessary, we will 

brief corporations on the potential of such neighborhood 

organizations. We also will encourage the community groups to 

be flexible to the priorities of the corporations, within the 

boundaries of the proposal objectives to provide primary or 

bridge employment and also to reduce crime. For the most part, 

these will be individualized, one-on-one, transactions. We can 

envision neighborhood groups visiting corporate headquarters 

and corporate representatives visiting places like EI Centro 
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and Umoja. On a smaller scale, such negotiations also will be 

carried out with local merchant associations and businesses 

other than large national corporations. 

6. Seek Funding from Foundati('"'l. s and Individual 

Philanthropists for the Dewonstration and its Evaluation. 

(Months 9 to 18.) Early on during this interval of time, we 

will have proceeded far enough with integrating recommendations 

and securing at least tentative commitments from corporations 

so that we can prepare and submit proposals to foundations and 

individual philanthropists for funding job slots and training. 

Public sources of funding also may be sought and hence public

private partnerships, depending on the availability of public 

resources. 

It is at this time that the mediating and bargaining 

on various options will be most pronounced. For example, if a 

foundation has an interest, will it want to solely fund a 

specific job model and neighborhood organization? Will it be 

interested only if we can match the resources of other 

foundations? Will a corporate partnership in a specific place 

be a sine qua non for a foundation's involvement? Conversely, 

will some corporations only find our models attractive if 

corporate job slots are macched, say, by foundation training 

and human support funding? Might a given foundation be 
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especia~ly interested in working in a specific local 

neighborhood organization? Will this give a corporation in 

that community the incentive and confidence to join the 

partnership? There are countless varieties to the leveraging 

process. Ms. Paulson and Dr. Rodriguez will supervise it and 

write the proposals, working on a one-on-one basis with 

foundations. 

The proposals also will include funding for 

Eisenhower Foundation staff to coordinate and monitor the local 

programs over the demonstration period -- as well as to provide 

some technical assistance directly or through consultants. 

7. Plan the Corporation/Foundation/Neighborhood 

Organization Workshop (Months 12 to l4). 

8. Held the Workshop. (Month l4.) Up to this 

point, the emphasis will be on individualized approaches to 

corporations, foundations and philanthropists tailored to their 

priorities. The second workshop will begin the process through 

which a coherent demonstration plan with a discrete number of 

models emerges. All the corporations, business groups, 

foundations, philanthropists and neighborhood organizations 

which have bought into the demonstration or made partial 

commitments will be invited. Intentions will be exchanged and 

final changes in the demonstration models transacted. Nuts and 
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bolts problems of practical implementation will be laid out, 

and the Eisenhower Foundation staff will work with the group in 

resolving them. The discussion and feedback may lead to 

further commitments, once the participants gain a full sense of 

who is inVOlved, what will take place and where it will happen. 

Corporations and foundations which have an interest 

but have not committed resources also will be invited, with the 

hope that the workshop will lead to positive decisions by them. 

To bring national attention to the project and further build 

momentum, the workshop will be held in Washington, D.C., and, 

if possible, conducted during that year's Eisenhower Violence 

Prevention and Public Policy Week (Which is part of our 

separate Information Clearinghouse proposal). 

9. Finalize the Demonstration Design and Program 

Implementation Plans. (Months 14 to 18.) During the last four 

months of the proposal, Ms. Paulson and Dr. Rodriguez will 

carry out the recommendations of the Month 14 Workshop -

particularly the details of how, on a day-to-day basis, the 

demonstration will be implemented and administered. They will 

be assisted by Dr. Lenihan, Mr. McNeely, Sister Isolina, Sister 

Fattah -- along with the participating corporations, 

foundations, philanthropists and neighborhood organizations. 
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10. Design the Evaluation and Secure Funds for its 

Implementation. (Months 11 to 18.) Dr. Lavrakas and his 

colleagues at Northwestern will draft an evaluation plan as 

soon as the design of and funding for the actual demonstration 

have emerged with reasonable clarity. Proposals to fund the 

evaluation will be submitted to foundations (and possibly 

public sector sources), with the understanding that later 

demonstration refinements will produce later evaluation plan 

refinements. 

11. Design the Wolfgang Cohort Study Schedule and 

Secure Funds for its Implementation. (Months 7 to 18.) After 

the literature review and the initial neighborhood workshop, we 

will have the information needed to write the cohort study 

plan, and then seek funding for it from foundations (and 

possibly public sector sources). 

Conclusion 

By the end of the eighteen-month period for which 

funds presently are being requested, we therefore will be ready 

to finance and operationalize the demonstration, the evaluation 

and the Wolfgang cohort study through a unique consortium of 

corporations, business groups, foundations, individual 

philanthropists, neighborhood organizations and research 

institutions -- among which the Eisenhower Foundation will 

continue to mediate as it coordinates and monitors local 

'program administration. 

Ultimately, we will provide practical,' workable 
J 

programs to increase minority youth employment with upwara 

mobility and reduce crime for whatever consortia are interested 

in implementing them. 
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Figure 3 

Eisenhower Foundation Salaries 
(10% cost of living increase 

during last six months) 

Paulson 

Rodriguez 

Secretary 

Total Salaries 

Eisenhower Foundation Fringe 
Benefits 

(15% of total salaries) 

Eisenhower Foundation Overhead 
{30% of salaries and fringes} 

Eisenhower Foundation Travel 
(Mainly air fares and per diem 
for Paulson to negotiate job 
slots and funding with 
corporations, business 
associations, and foundations) 

Eisenhower Foundation Suppliers 

Eisenhower Foundation 
Communication 

Eisenhower Foundation 
Reproduction 

Eisenhower Foundation 
Workshop Costs 

(Mainly travel and per diem 
for neighborhood leaders 
other than those from El 
Centro and Umoja. Plus 
hotel rental space) 

First Twelve 
Months 

$ 36,000 
(100% time) 

23,800 
('70% time) 

15,700 
(100% time) 

$ 75,500 

$ 11,325 

$ 26,048 

$ 8,000 

$ 500 

$ 3,000 

$ 2,000 

$ 7,000 

Last Six 
Months 

$ 19,900 
(100% time) 

13,090 
(70% time) 

8,635 
(100% time) 

$ 41,525 

$ 6,229 

$ 14,326 

$ 4,000 

$ 250 

$ 1,500 

$ 1,000 

$ 7,000 



681 

Technical Assistance 

El Centro (Development and 
implementation of program 
design -- and co-management of 
Workshops by Sister Isolina and 
her associates. Includes 
travel to Philadelphia and 
Washington. D. C. Workshops 1 

House of Umoja (Development 
and implementation of 
program design -- and co-
management of workshops by 
Sister Fattah and her 
associates. Includes travel 
to Washington, D.C. Workshop) 

Other Nei hborhood Or anizations 
As identified by Sister 

Isolina and Sister Fattah --
development and implementation 
of program design) 

Kenneth Lenihan (Consultation 
on design of program and 
its evaluation) 

Joseph McNeely 
(Consultation on neighborhood 
organization management of 
job programs) 

Total Technical 
Ass~stance 

Northwestern University 
Evaluation Design S,.bcontract 

University of Pennsylvania 
Wolfgang Cohort Stuc.l 
Subcontract 

TO'l'AL, ALL COSTS 

:;; 8,000 

:;; 6,000 

:;; 3,000 

$ 2,000 

a 

$ 19,000 
l 

$ 5,000 

$ 12,000 

EIGHTEEN 140NTH 
TOTAL 

:;; 4.000 

:;; 3,000 

$ 1,000 

:;; 1,000 

:;; 10,000 

$ 19,000 

$ 5,000 

$ 3.000 

$102,830 

'------------------------------------ --~ -----
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Footnotes 

1.) Wolfgang I et a1. (1972) • 

2. ) Woodson (1981: 94-95) 

3. ) Woodson (1981: 56-57) 

4. ) Woodson (1981: 80-81) 

5. ) Woodson (1981, 80-81) 

6. ) Woodson (1981, 80) 



683 

BIBLIOGRAPHY 

Anderson, Elijah 
1978 A Place in The Corner, Chicago: University 

of Chicago Press 

Brenner, M. Harvey 
1975 Estimating the Social Costs of National Economic 

Policy: Implications for Mental and Physical 
~ ~nd Criminal Aggression, washington, D.C.: 
Joint ~~onomic Committee, Congress of the 
United States, Government Prin"ting Office. 

Burch, David 
1979 The Job Generation Process, 

Cambridge, MIT/Harvard Joint Urban Studies Center 

Caplan, Nathan 
1973 "Competing Competancies," Institute for Social 

Research Newsletter, Fall. 

Chambers, Marcia, 
"How the Police Target Young Offenders," 
Sunday New York Times Magazine, September 20, 1981, 
p. 116. 

Crimes of Violence Task Force Report, National 
1969 Violence Commission, Washington, D.C.: G.P.O. 

Curtis, 
1981 

Lynn A. 

Elliott. 
1979 

"A National Policy for Reducing Violence in the 
Nineteen Eighties," Keynote Address, National Forum 
on Reducing Violence in America, The Kennedy Library, 
Boston, Mass., September 9. 

Delbert S. 
The Dynamics of Delinquent Behavior A National 
Survey: Boulder, Colorado, Continuation 
research proposal to the National Institute of 
Mental Health. 

Hallet, Stanley, 
1972 Neighborhood Economic Development, Washington, 

D.C.: Center for Community Change. 

Harrison, 
1972 

Bennett 
"Employment, Unemployment, 
the Urban Ghetto Market." 
(spring): 4-30 

-83 -

92-332 0 - 83 - 44 

and the Structure of 
Wharton Quarterly 



684 

Leveson, Irving 
1976 The Growth of Crime, Croton-on-Hudson, N.Y., 

Hudson Institute. 

Levinson, Daniel J. 
1981 The Seasons of A Man's Life. New York: Ballentine, 

1978. 

National Urban League 
1981 ~ne State of Black America, New York. 

Osterman, Paul 
1975 "The Structure of the Youth Labor Market." 

N.Y. Research Center for Economic Planning, Mimeo. 

Petersilia, Joan; Peter Greenwood and Marvin Lanvin 
1977 Criminal Careers of Habitual Felons. Santa 

Monicq, California: The Rand Corporation. 

Phillips, Llad, Harold Votey, Jr., and Darold Maxwell 
1972 "crime, Youth, and The Labor Market." 

Journal of Political Economy 80 (May/June) 

Schumacher, E. F. 
1973 Small Is Beautiful: 

Mattered. New York: 

Silberman, Charles E. 

Economics As If People 
Harper and Row, 1973. 

1978 Criminal Violence, Criminal Justice, 
New York Random House. 

Sviridoff, Michelle, and James 'W. Thompson 
1979 Linkages between Employment and Crime: A 

Qualitative Study of Rikers Releases 
N.Y. Vera Institute of Justice 

Thompson, James W., Michelle Svirdoff, Jerome E. McElroy, 
with Richard McGahey and Orlando Rodriguez 
1980 Employment and Crime Relationships: A Review of 

Theories and Research, N.Y. Vera Institute 
of Justice 

Valentine, Betty Lou 
1978 Hustling and Other Hard Work: Lifestyles in the 

Ghetto, New York, Free Press 

Vaillant, George E. 
1977 Adaptation to Life. Boston: Little, Brown, 

1977 • 

- 84 -



685 

Vera Institute of Justice 
1981 Employment and Crime: A Proposal for continued 

Research, N.Y. Mimeo. 

West, 
1974 

Witte, 
1980 

William 
serious Thieves: Lower-Class Adolescent Males 
in Short-Term Occupations. Ph.D. Dissertation, 
Northwestern University 

Ann Dryden 
"Estimating the Economic Model of Crime with 
Individual Data," The Quarterly Journal of 
Economics (February) 

Wolfgang et al. 
1972 -oeITnquency in A Birth Cohort, Chicago: University 

of Chicago Press. 

Woodson, Robert L. 
1981 A Summons to Life. Cambridge: Ballenger. 

- 85 -



686 

Al'I?ElIDIX 1 

The In.'l'arance Industry's Pledge to 
!:he PreSl.Ck' .. tc on Minorit'j YOI.'tll i:lll"lOYl'bJ.t 

THE_ NBW YORK TIMBS,. SUNDAY, OCTOBER 4, 1981 

Leaders of more than 100 lnsurance 
companies have promisU PresIdent 
R~gan that as 11 "public responsibil· 
Ity" thay wUI direct a share of their re-

~"':f,""" ~~::'O=.,:~~~.J:l'!W 
among mInorltyyouths. 

The pledge was made in a letter to the 
President sent Friday in the name or ex
ecutives who held a twQ..day private 
meeting in Chicago last week to formu
late the industry's role in community re.
sponsibility for the 1980's. 

The move is certain to be regarded 
witl1ln the business world as a slgnill
cant commitment because of the tnfiu· 
eneo and wealth of the Industry, w'olich 
controls $500 bUllon In assets, employs a. 
mUUon people and (or more than a dec. 
ode has been heavily 1n""'~ved lu. 'nvest .. 

~J::~=:J~~~~t~~"'""-
AIH7COmmllmenl 

Many of the same companies, after 
the li67 racial riots In dU .. aroun~. the 
C:OWltry, comm.ltted tMlIllsJll.\'~ 'i.O In· 

~~~:n $~~~1:.a ton:fge;e~~tu~ 
'later tor creating Job:;, housing and eco
nomlcdeve1opment. 

The message to the White Houst- un
derscored the company leaders' a~ 
preclatlon of the President's statements 
advocating d18.t Government, business 
and communiUes work more clooely to
gether to meet local needs. It went on tD 
say that there were many competing 
needs, such as education and urban 
reconstruction, but thut the predica
ment or unemployment, particularly 
among minority youths, "reaches out to 

US4h~P~~~e!\;t:!;~ttves did not 1 
specify how they expected to tackle the I 
lob Issue. BUI individual companies I 
have agreed to rea~ess what they a.rt! I 
doing locally to create Jobs, train youths 
and work together wIth community 
groups on unemployment. and a com
mittee from the group plans to meet 
?Jl~II:!':' this month to follow up the I 

INSURERS PROMISE 
TO HELP JOBLESS 

100 Executives Send Reagan a 
letter Directed at Problem 

Among Minority Youths 

By KATIlLEENTELTSCH 
Sped"toTbeNewyGttttmn 

The Chicago session WeJJ not caJlecl In 
response to Mr. Reagan's overtures to 
private enterprise to assume a larger 
share of the cost ond resr-onslbillty for 
commUolity scrvlces being curtailed In 
tho Administration's new budget. 
Neverthelcs!J, partldpants agreed that 
the chaUf':Ige from the Whlte House be
came a dominant theme at theirsessloD, 
which was planned months ago to com- r 

memorate the 10th annlver· trY of 0. 
meeting at which ottlcen of 100 health 
and me insurance companies agreed to I 
work together on improving the quality 
of ute In poorer communities. 

They also set up at that time a Clear
Ing House on Corporate SocIal Responsl. 
blUty In Wash!ngtoo, headed by Stanley 
G. Karson. to which membercomp.anJes 
report "".tlnely •• 

In contrast to their $2 billion commit
ment in 1967, the executives shied away, 
from a specific fi~ure. Robert A. Beck, 
chait inan 0' the Prudential Insurance 
Company of ,America, proposed setting 
a goal ot investing $5 bUlton over the 
next five years, but others wera reluc-

~5~~~::~~IlJ:::1t~~~ch would 
No 'Ro~keta" tor Success 

Prudential is the country's largest t.n-

fn~cl':::Co~~~~OS~::::::: 
try and enterprises at mJddle and small 
size. Some were said to be uneasy be
cause of cash-flOW problems. 

While there was suppon tor a target, a 
number of paltlclpant! obJecled to 
creating the Impression thttt money 
alone could resolve community prob
lems. Others aegued for treedom tor In. 
dividuai ;'OO1panies to choose how to 
make thE:!ir contributions. 

According to Richard R. Shinn, chalr. 
man of the Metropolitan Ute Insurance 

~~~~y~tjo~m;:~~hP:S:~~ 
there will have to be close collaboration. 
The work will not be dramatic, and 
there will be no Urockets going off to sig
nify success," he cautioned. adding that 
mem~r companies, includtng his own, 
were already working to place young 

worken: and woUld be carefully mview. 
ing the merits ot those efforts. : 

. The Ind,oS"Y's ellort In the 1960's III 
help create Jobs ... part of Its broad p .... ' 
gram In depressed IlI'ban ...... was a 

;~~c:"";;;':"~~fi~ if: 
and co.chalrman of the Chlcago m..,.,. 
lng, Mr. Gerkin addressed tho letter to 
Pre<ldentReagan. 

"Not ovetyona was totally amvlnced 
oi its value," he said. "If we teU a tittle 
short oC e).~LRdoll$, JUt. lnvestments 
did have a meaningful IruJ>a.~ In the 
Clbes - 116,000 new housing Uolit! and 
40,000 to 50,000 jobs, along With a num,. 

=t~~:d~tt:~=l~~ttl~'y care 
Feasible end Pragmatic 

"We also learned." be continued, "an. 
Important lesson tram tbe urban invest
went program: 10 keep our goals feasi
ble end flexible and to> base them on a 
PIP,gm&.tic appreciation of corporate re
sources, including but nOI IImlled 10 in
vestments, in order to avoid raising pie
In-th .. sky expectallons either within 
ourOWtlranksol1nthepubllcmind.'· • 

In panel disCUSSiOns, a number of par .. 
ticipanls enLQwlastlcauy endarsoo: the 
fiscal alms of the Roagon Admlnistra
Uon. Ian Rolland, presldenl at lincoln 
NaUonal We Insurance Company, eald 
company leaders had recognized the' 
nt!tKI for drastic steps against lnfIatfon 
and welcomed the elimination of cum. 
bersome regulations. 

John H. FJJer, chairman ot the Aetna 
Life &. Casualty Company of Hartford, 
COM., said hE;: disliked the term "social 
responsibility" because II smacked of 
IIdo-goodlsm. ,. 

"My bottom line," Mr. Fllersald."'is 
really do these things because we ha\'e a 
~e in the longterm health ot society." 

------
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The Center for Orientation 
and Services 

Charles Ee Silberman 

-------------~"---------

CRIMINAL 
VIOLENCE, 
CRIMINAL 

JUSTICE 
~ 

RANDOM HOUSE 

New York 

The best example of community regeneration I found anywhere in 
'the United States is the Centro de Orientaci6n y Servicios (Center 
for Orientation and Services, or C.O.S.), a "delinquency prevention" 
project in Puerto Rico. Situated in La Playa, the most impoverished 
section of Ponce, the island's sfcond largest city. the Center is 
technically a Youth Service Bureau whose nominal function is to 
divert yo~ngsters from juvenile court. That goal has been achieved; 
the number of adjudicated delinquents has been reduced by about 
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85 percent since 1970. But EI Centro, as almost everyone in La 
Playa refers to it, is far more than a juvenile court diversion project. 
ft has originated several programs for adults as well as juveniles
programs that are reshaping the tone and fabric of the entire com
munity; in the process, the delinquency rate has been cut in half, 
despite an exploding teenage population. 

The premise of Sister Isolina Ferre, the Center's founder and 
dire.:tor, was that the most effective way to change juvenile behavior 
is to change adult behavior-and that the most effective way to 
change adult behavior is to create a structure that enables people 
to assume roles that require responsibility in and to their own com
munity. For in the last analysis it is the disorganization of the 
community at large-the evidence on all sides that their parents are 
unable to control their own lives, unable to impose sanctions on 
pt'llplc who threaten their own or their community's well-being
that persuades the young that the cards are hopelessly stacked 
against them, that fate (or the omnipotent and omnipresent "they") 
will not pennit them to "make it" in any legitimate fonn, thereby 
allowing crime to seem a rewarding alternative. 

When the project began, fatalism and disorganization were the 
dominant characteristics of the are~-the kind of hopelessness and 
fatalism that springs from generations of grinding poverty. La Playa 
residents saw themselves as powerless victims, as indeed they were; 
but the definition they gave to their situation helped perpetuate it. 
Two-thirds to three-quarters of its 16,000 residents lived below the 
poverty line, many of them in lean-to shacks made of castoff wood 
and metal; the 1970 Census found that 9I percent of all housing 
unib lucked some or all plumbing facilities. (A new public housing 
project has increased the population to 20,000.) The unemploy
ment rate was (and still is) catastrophic-on the order of 30 per
cent-with a significant propo,-tion of those who are employed able 
to find only casual or part-time work. Education is scanty; according 
to the 1970 Census, only 13 percent of the adults had finished high 
schllol, and 7 percent had had no schuoling at all. Children begin 
dropping out of school in the third grade, and school-leaving reaches 
a pt!ak in seventh grade. 

Hopelessness was compounded by the barriers that separate La 
Playa from the rest of Ponce. The area is physically cut off from the 
rest of the city by a six-lane highway on one side, a series of small 
river, and canals on another, and the harbor on a third. The cultural 
and psychological barrias have been even harder to cross. When 



689 

CRIMINAL JUSTin, 

it was an active port. La Playa had a thriving red-light district to 
service the sailors passing through; its longshoremen had a reputa· 
tion for violence, drunkenness, and gambling, and its womell a 
reputation for promiscuity. This notoriety still lingers. To grow up 
in La Playa is to carry a life-long stigma; anyone from the area. 
even someone who has "made it" and moved away, is known as a 
Playero, in contradistinction to the Ponceiias who inhabit the rest 
of Ponce. In short, if any community could be said to contain a self
perpetuating "culture of poverty," it was La Playa. 

No longer; the seeds of change have been laid. Not that La Playa 
has become a middle-class enclave; grinding poverty is still the 
norm-Puerto Rico is a depressed, as well as underdeveloped, area 
-and it is difficult to abandon cultural traits that help people adjust 
to poverty. But the area has a different tone and "feel" than it had 
ten years ago. 

Although the Center was organized in 1968-69 and the Youth 
Service Bureau in 1970, the roots go back to the creation in 1950 
of the Dispensario San Antonio, a small clinic operated by the 
Catholic Missionary Sisters of the Most Blessed Trinity. The gift 
of Don Antonio Ferre, Sister Isolina's father and the founder of 
Ferre Industries, * the Dispensario began as a classic act of noblesse 
oblige, with a doctor coming to visit two mornings a week. Even 
so, the Dispensario gradually became an important institution in 
La Playa. Living in the same building that housed the clinic, a 
building larger but no more grand than others in the area, the 
Sisters were present twenty-four dtours a day, seven days a week. 
For all its limitations, the Dispensario developed into a place where 
local residents felt ell SII casa (at home), f ·r it was virtually the only 
source of refuge, comfort, and help to troubled individuals. 

In 1968, Sister Isolina Ferre returned to Ponce to become Di
rector of the Dispensario; she brought a radically different perspec
tive with her, and neither the Dispensario nor La Playa (nor Ponce 
itself) will be the same again. That perspective had been forged 
over years of work in impoverished communities-in Appalachia, 
in the mountains of Puerto Rico, in Cape Cod (with migrant work
ers), and, for the preceding ten years, in a black and Puerto Rican 

* The Ferre family is one of the most prominent in Puerto Rico; Sister Iso
tina's brother, Don Luis Ferre, was Governor of Puerto Rico when the 
project began. (Don Luis has donated a large art museum to the city of 
Ponce, and family members also have been major benefactors of Catholic 
University in Ponce.) 
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section of Brooklyn, where she became deeply involved in com
munity organization and urban politics whih earning a master's 
degree in sociology at Fordham University. Nhen Sister Isolina 
arrived in La Playa, she found that the Dispensario was providing 
health care to ten children a day. "That seemed a little silly," she 
says bluntly. "There were hundreds of kids in the streets, some of 
whom never went to school at all. And those who did go had only 
a half-day program, so they were on the streets the rest of the day." 
It seemed unlikely that youngsters with nothing to do all day would 
stay out of trouble; with 10 percent of Ponce's population, La Playa 
accounted for nearly 20 percent of its juvenile crime. 

Although it was the plight of the children that troubled her the 
most, Sister Isolina rejected a narrow concern with delinquency in 
favor of a focus on the community as a whole. The o"eraIl, long
range goal, she decided, should be to build individual and com
munity competence, so that Playeros could begin to take control of 
their own lives. At the same time, Sister Isolina understood that she 
couId accomplish little if she simply imposed a project of her own 
design on the community; she would have to engage adult Playeros 
in ways that had meaning for them. From ti beginning, therefore, 
she walked the -streets and alleys of the twenty barrios, getting to 
know Playeros on a personal level and listening to the ways in which 
they defined their problems and needs. 
T~w any successful community organizer begins; but cre

ating personarrelaiTonshlps "Wiili -peOPleaTIcneamin-g--how they 
viewed their own reality was esse'htial in La Playa because of the 
importance Puerto Ricans attach to a quality they caJI personalismo 
-!L£~l!ception of the world ~_c:9.!ll'is!ing pri!lla:!Iy o~ a network of 
p<;r~onal relatioris.hip~o community organization can succeed un
less people conceive of it as belonging to them. In Puerto Rico, as in 
most Latin countries, "belonging" is thought of in terms of personal 
relationships, rather than power and control; whereas the main
lander asks, "Do I control the people who run the organization?" 
the Puerto Rican asks, "Do I knolV the people who nm it, and do I 
have a personal relationship that ensures that my welfare wiII be 
served?" These are radically different world views, and they lead 
to profoundly different conceptions of the nature and source of 
power. To the Puerto Rican, power is derived from, and exercised 
through, personal relationships rather than through formal organi
zation, and preserving those relationships takes precedence over 
achieving organizational goals. As a result, mainland Americans 
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often see Puerto Ricans as inefficient, while Puerto Ricans regard 
mainlanders as cold and impersonaI.'o 

Adapting mainland styles of community organization to Puerto 
Rican culture made it possible for Sister Tsolina to convert what 
might have been a liability into a m"ajor asset. EI Centro's programs 
could not have had such impact without her ability to use the Ferre 
family's network of relationships with governmental and business 
l~aders to attract public and private resources for job training. 
compensatory education. recreation, medical care, social service, 
and court diversion programs. But that same ability might have 
destroyed everything Sister Isolina was trying to do. Had she played 
Lady Bountiful-had she merely brought out~ide funds and per
sonnel into La Playa-she would have exacerbated the dependency 
that, after poverty itself, is the area's greatest curse. 

She chose otherwise. What makes the Playa-Ponce project so sig
nificant, as well as so successful, is that it is providing help in ways 
that reduce dependency and enhance dignity and self-respect. The" 
central mechanism ha~ been the creation of a corps of ten full-time. 
paid "advocates"-Iocal residents trained to look out for, protect, 
represent, and help youngsters in trouble with the law, other govern
mental agencies. or the community itself. Some of the advocates 
are ex-addicts or ex-offenders. and many never went beyond the 
seventh grade. They are selected for their knowledge of the com
munity and their leadership potential, which is considerable; at the 
time of my first visit, the chief advocate was a man who had started 
as the Center's janitor-a job he had held while on parole as a drug 
offender. 

Under the original project design, developed with the help of 
_ Sister Isolina's former teachers, Father Joseph Fitzpatrick and Dr. 

John Martin of the Fordham University Institute for Social Re
search, the advocates were to become aggressive champions of 
community youth. Their major role was to be to pressure public. 
service bureaucracies to become more responsive to the needs and 
interests of the juvenile delinquents they were representing. and. 
through them, to the needs of Playero youth as a whole. 

That design was modified from the start; advocacy in the aggres
sive, mainland sense was not suited to the Puerto Rican tempera
mcnt. which shrinks from confrontation. In addition to c£lI';I10. the 
care and concern that binds people together in a persollalismo net
work, the cardinal virtues of Puerto Rican culture arc digll;tftld 
(dignity) and respeto (respect). To be aggressive toward another 
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is to show jalla de respeto, a lack of respect which violates that per
son's dignidad; one is expected to settle ~isputes a la buella (in a 
nice way), in accordance with the axiom that "courtesy does not 
imply lack of valor. "* 11 

The advocates (intercesores) were therefore temperamentally un
able to play the assertive, adversarial role envisioned for them. Nor 
was a more limited, mediating role available; the professionals in 
the agencies with whom the advocates were expected to de!!l fol
lowed the traditional rule that professionals talk only to one an
other. Hence the project's own professionals took over most of the 
interagency relationships that the advocates had been expected to 
handle. 

I nstead of trying to achieve the original goals, the advocates ac
commodated their role to what could be done; the constraints on 
their activities pushed them in unexpected, and in some ways more 
productive, directions. Rejected by the professionals, who com
municated their conviction that local residents could be chauffeurs 
and aides but nothing more, the advocates turned inward toward 
their own community. They began to bring children's medical prob
lems to the attention of their parents and to put the whole family 
in touch with the clinic operated by the Dispensario; they helped 
organize and lead recreation programs and conununity outings, 
urged residents to attend meetings and participate in community 
programs, and in general became mediators between the Center 
and the community, linking people with problems to those able to 
provide help. 

One important by-product was a redefinition of the advocates' 
clientele. Initially, the advocates worked only with youngsters re
ferred by the juvenile court. But since they were doing relatively 
little advocacy, they began picking up "cases" on their own-young
sters who needed, or could benefit from, the services provided by 
EI Centro or by the advocates themselves. Sister Isolina promptly 
recognized the enormous advantage of this ad hoc arrangement and 
turned it into formal policy. By including youngsters who have 1I0t 

heL'n in trouble with the law-such youngsters often comprise a 

• When they try to capture the essence of the national character or tempera
ment, Puerto Ricans use the term fa pefea mOIlIi" (literally, "the limp 
cock")-a term drawn from the popular national sport of cockfighting. 
LII pefea mOllga is the cock Who wins by constantly retreating unlil it ex
hausts the aggressor to slIch an extent that it can (Iuickly come in for the 
kill. 
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majority of the advocates' caseloads-the Center has avoided the 
stigmatization that otherwise would have been attached to involve
ment in the program. Thus the Youth Service Bureau is perceived 
as serving the entire community. (The Center's education and 
recreation programs have been open to all community youths from 
the start; during the summer, when children arc out of school, 
virtually the entire juvenile population is involved in one or another 
C.O.S. program.) 

As the advocates turned inward toward the community, they be
gan to be assigned to a specific barrio or group of barrios, rather 
than to a caseload of individual youngsters who might live anywhere 
in La Playa. This made it easier for advocates to use their existing 
networks of personal relationships and encouraged them to broaden 
those networks-to increase their identification with the communi
ties in which they worked, and vice versa. 

At the same time, the advocates learned how to do things with 
people instead of for them. One of the turning points occurred when 
an advocate came to Sister Isolina to report that. in his barrio of 
La Boca, a water spigot-the only source of water for several 
dozen families-had been shut off by muniCipal officials. A single 
phone call from Sister Isolina undoubtedly would have gotten the 
water turned back on. but it also would have perpetuated the resi
dents' dependency. Instead of mal,ing the call, she asked the proj
ect's community organizer to work with the advocate in mohilizing 
La Boca residents; together, they organized a campaign to restore 
water service. After a mass meeting and a series of letters and peti
tions to the Public Works Department, the spigot was turned back 
on. It was a small matter to the department. but a major achieve
ment for La Boca residents; acting for the first time in their own 
behalf, they discovered that they could affect change. 

The lesson was anplied (and learned) again. J n mak ing their 
rounds in Barrio Palmita. advocates hear-d adults complaining that 
teenagers were keeping them awake at night by engaging in raucous 
hooliganism. The teenagers. on the other hand. complained that 
there was nothing t!lse for them to do; from their perspective. they 
were not causing any real harm. The advocates organized a public 
meeting, at which the barrio elders acknowledged that the absence 
of recreational facilities contributed to the hooliganism: the teen
agers suggested that a basketball court might channel their energies 
in a more constructive direction. Since the barrio contained a piece 
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of vacant land that could be turned into a basketball court, the 
advocates turned to the community organizer for help. 

hI knew that a few phone calls to the Kiwanis and Rotary Club 
might have produced the money for the court," Antonio Justiniano, 
the commun1ty organizer, later recalled, "but our real goal was to 
get the members of the barrio to realize that they had the means 
to hdp themselves." Whereas the Palmita residents saw the basket
ball court as an end in itself, Justiniano saw it as a means to a 
larger end; he suggested that the advocates help the residents raise 
the money themselves. It was considered an outlandish proposal, 
but Justiniano persuaded the advocates to give it a try. He helped 
them muster up a steel band, which, with a sound truck belonging 
to the Center, went from block to block, playing music and putting 
on improvised skits; teenagers circulated with coin boxes, collecting 
contributions of nickels and dimes. Huge posters were painted and 
placed all over Ponce to publicize the campaign, leading to a radio 
marathon that brought in additional contributions. Playero house
wives organized "friendship lunches," inviting workers from nearby 
factories and charging $2 for the meals they cooked themselves. 
Over the course of the summer, residents raised some $700, a re
markable achievement for a poverty-stricken barrio that had never 
taken joint action of any sort. 

Having created a formal organization to handle the money, resi
dents then appointed a committee to call upon executives of the 
National Packing Company, a tuna-packing plant located in the 
barrio, with a request for additional help. An engineer retained by 
EI Centro had estimated the cost of materials at $ r ,506, and the 
company agreed to donate whatever was needed over and above 
what the community raised. Another committee approached the 
Parks and Recreation Department and secured a promise that the 
labor to build the court would be provided by the department. 

Since then, the advocl)tes have become increasingly involved in 
community organization, to the point where it is hard to know where 
their work ends and that of the community organizer begins. For the 
most part, projects have been modest; rapid and tangible results 
are needed to persuade poor people that they can change some of 

. the circumstances of their lives. 12 However modest the accomplish
ments may seem from the outside, they have been significant in the 
lives of the people involved: installation of a pay telephone in a burrio 
with no phone service at all; a paved street. in another barrio, so 
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that garbage could be removed via city garbage trucks; swamp 
drainage; persuading a previously unresponsive bus company to 
change to a route more convenient for La Playa residents; gettinl! 
the police to crack down on organized prostitution in one barri; 
where young girls were being actively recruited~ch victory chips 
away at the tradition of impotence and depen~ency and develops 
a sense of individual and community competence~ 

No one has changed as much as the advocates themselves. Several 
of the advocates told me in 1974 that none of them were the same 
people they had been three or four years before. They had lost their 
"shyness," they explained, and had gained the self-confidence needed 
to make decisions, as well as to represent the youngsters in their 
caseload and, indeed, the entire barrios to which they are assigned. 
The change was made possible by the compelling force of Sister 
Isolina's faith in. their capacity to change, together with the support 
she and other members of the professional staff provided. Change 
was nurtured, too, by ·the continuous training the advocates have 
received. But the most important source of change has been the 
sense of competence that derives from solid achievement. 

Their growing self-co:Uidence has enabled the advocates' to as
sume the role initially envisioned for them; they now feel able to 
take the initiative in interceding with governmental agencies OIl 

behalf of youngsters with one or another problem, and they have be
come sophisticated in dealing with some of the same professionals 
who used to shun them. In one more or less representative incident. 
a recently returned Nuyorican (a Puerto Rican born and raised in 
New York) got into a fracas in a local school. In the breezy manner 
of a Nuyorican, he had simply walked into the school to visit his 
girl friend, not realizing that Puerto Rican schools are exceptionally 
fonnal institutions that refuse to permit any nonstudent or non
teacher to enter without prior arrangement. The volatile young man 
got into an argument with the policeman stationed in the school, 
who called for reinforcements. An advocate happened to be passing 
by when the police car arrived, and he stopped to investigate; upon 
learning what had happened, he persuaded the policeman, whom he 
knew, to release the Nuyorican in his custody, promising to bring 
the young man to the police station later, after he had cooled off. 
Since it was the principal who wanted to press charges (the police
man was willing to forget about the incident once he had calmed 
down), the advocate negotiated with the principal until he, too, 
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agreed to forget the matter, thereby obviating the need to bring the 
boy to the police station. 

But the advocate would not leave it at that. He persuaded the 
unemployed youth to enter one of the vocational training programs 
operated by the Center and referred him to a Center counselor, for 
help in learning to put some internal restraints on his temper; at 
last contact, the boy held a steady job. "I managed to convince the 
kid that we were willing to accept him, but that we could not accept 
his antisocial behavior," the advocate told me by way of explaining 
his success. 

Experiences of this sort have been commonplace. A significant 
by-product has been a widespread strengthening of family life. Par
ents who in the past had called the police or the juvenile court 
because they knew no other way of controlling their children began 
turning to the advocates instead. With the advocates' help, these 
parents have gained some understanding of their children's be
havior and have learned more effective way'S of responding to it; 
and the children, in turn, have had their energies directed in more 
productive channels. 

After an initia} pe,riod of suspicion mixed with hostility, the police 
;dso have come to rely more and more on the advocates. La Playa 
policemen now bring juveniles to the barrio advocate, instead of 
making an arrest, unless the youngster's offense is particularly seri
ous; and when the police are called to settle a domestic dispute or 
put down some sort of disorder, they are likely to contact the barrio 
advocate and ask him to meet them at the location to which they 
have been called. As a result, several advocates now have police 
"hot lines" installed in their homes, so-that they can be notified in
,t;lIltly of any after-hours trouble that may occur. 

},luch tlle same has happened in juvenile court, which was more 
,ympathetic to tl1e advocates from the start, perhaps because the 
jUdg.e sitting in juvenile court when the project began was himself 
:t Playero. In any event, the judge and his successor discovered that 
Ih t, advocates knew far more about the juveniles brought to court, 
.Ind provided far more (and far more accurate) information about 
iheir progress than the court's own probation officers. As time went 
"n. tht! judges also discovered that the advocates were more effec
li\~ than probation officers in changing juvenile behavior. As a 
:~~ult. the great majority of juveniles who get into trouble with the 
"'I\' arc now diverted to the program before any formal proceedings 
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begin: in 1976, delinquency proceedings were filed again~t IInl~ 
20 youngsters, compared to 144 in the year the program began. 

Thu,s the advocates now play an almost bewildering variet), (,( 
roles. At times, they are friendly mediators between child and par· 
ents, or between child and other adults. On other occasions. till:): 
play the role of parent or older sibling, standing up on behalf of a 
child about whom they care deeply and intervening on his hehalf 
with teachers, principals, doctors, policemen, judges, probati(1n 
officers, and any other person or institution that impinges on the 
youngster's life. But advocates also represent the community to its 
juvenile population, and the juveniles to the community. With their 
intimate knowledge of the barrios to which they are assigned, advo
cates are able to gauge when a youngster, or group Qf youngsters. is 
overstepping the limits of acceptable behavior; depending on the 
behavior and the community, they may intervene to put firmer con
trols on juvenile behavior, or to expand the limits of the community's 
tolerance for deviant behavior. (The sense of community had been 
so fragile in some barrios that any deviance, no matter how trivial, 
seemed to threaten the community's survival; almost anything an 
advocate does to strengthen community ties tends to alter the way 
in which people respond to misbehavior.) 

Whatever role they play, the advocates operate within a network 
of personal relationships that link them on one side to barrio resi
dents and on the other to EI Centro and its staff. Under the tradi
tion of personalismo, this means that when an advocate takes action 
on behalf of an individual or a barrio, it appears (and feels) to 
residents as though the Center itself were acting-that the advocacy 
role is being exercised not by an individual, but by the project as 
a whole. More important, the close relationship Playeros have with 
Sister Isolina and the Center staff, as well as with the advOt:ates, 
makes it feel as though the advocacy role is being exercised by the 
community as a whole-that things are being done by and with 
people, instead of for them. * And people's perception that they are 
acting on their own behalf in turn helps develop the sense of compe
tence they need in order to act; as one of the basic axioms of soci
ology puts it, what people perceive as real is real in its consequences . 

.. Virtually all the members of the Center's stuff are Playeros, with a stron/;: 
effort to have every barrio represented. Only 10 percent of the stuff are 
professionals; several hegan as advocates and moved lip to positions a, 
counselors or social workers. 
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All elements of the program feed into this growing sense of 
competence. To bring educational, recreational, and social services 
closer to the people being served, four satellite centers have been 
created, each with its own governing board, in addition to the com
munity board that oversees El Centro itself. The boards are begin
ning to raise money to contribute to each center's operating costs; 
to make their contributions appear more significant, the boards are 
raising money for a specific functic:: -the center's phone bill, the 
cost of electricity used to ilIumm'lte the Palmita basketbaI! court 
at night-rather thun for the budget as a whole. 

Sister Isolina has also used a new public health facility as a means 
of bringing the community toE~ther and eXJ:>anding its capacity to 
manage its o~n affairs. When she learned that the Commonwealth 
government was planning to erect a building that, in her words, 
would have housed U a typical municipal clinic," she got in touch 
with officials of what was then the Office of Economic Opportunity. 
The result was a large federal grant that turned the clinic into a 
genuine community health facility-the Centro Diagn6stico y Trata
miento--with an annual budget of $ 1.4 million in federal and Com
monwealth funds. The Health Center is an independent nonprofit 
corporation run by its own board of directors, consisting of fifteen 
elected Playeros (twelve represent individual barrios and three are 
chosen at large) and six people designated by various agencies in 
La Playa; each member has one vote. Elections are vigorous affairs 
that heighten people's sense that the health center is their organi
zation.* 

There is a limit to what the Center, or any program of community 
development, can do. Ultimately, La Playa's fate is tied to that of 
the Puerto Rican economy; unless it grows rapidly enough to sup
ply jobs for anyone who wants to work, poverty and unemployment 
will continue to be the fate of all too many Playeros. And the disa
bilities growing out of past generations of poverty are SUGh that 
massive help is needed if Playeros are to be able to take advantage 
of new opportunities as they arise. In the last analysis, 131 Centro's 
greatest contribution has been its most subtle: it has given large 

• When the Health Center came into being, board members were given a 
training course to provide them with the knowledge and skills they would 
nced, and Sister Isolina served as president of the Board of Directors. 
"After a year or so," she recalls with delight, "they told me I didn't need 
to ralk so much"--she had been feigning sore throats in order to encourage 
Playcros to talk at bonrd meetings-and she ~tcppcd down as president. 
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numbers of people the sense of dignity and worth that enables them 
to accept help--to use help as a means toward self-sufliciency r:uhC'f 
than dependency. For help now comes (or seems to come, whith 
amounts to the same thing) as a result of their own efforts, rather 
than through charity. In the process, crime and delinquency have 
been reduced dramatically. 

92-33? 0 - 83 - 45 
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PARADE May 4. 1980 Philadelphia, Pennsylvania's House of UTOja 

r" 
The Fattahs of. Philadelphia turn 
their home into a haven 
for street fighters-and bring new 
-hope and meaning into 
hundreds of young mens 1 lives 

by Hank Whittemore 
alice in many of the no-' 
tlon'S cili ... are braci"g lar 
anothersumrneroiteenage 
gang wars. In the slum "",. 

tion. of Chicago. lo:s Angel .... Boston 
and other areas. them has been a re
cent surge or gang ..... lated violence 
and death, with all signs pointing to 
more or the same this ye.,. 

Philadelphia. lT~amvhlie. is vL'tUaI. 
Iv free or the stabbings and shootings 
that once earned the city its reputa. 
tion as the youth-gang capital of 
America. The gangs still exist. buttheir 
constant wariare is over. Police 
authorities around the country are 
asking why. 

The answer appears to haveJ ... to 
do wtth etieaive police tactics or gov. 
emment programs than with citizen 
action. In fact therelllessonoi Phila~ 
delphia begin. with a single fa1ndv.ln. 
credIble as It may sound. a father and 
mother and their SlX SOMS were pnmar-

ilv responsible for the grawoou pres. 
sure that brought the bloodshed in 
tile .. city to an end. 

Their story begins in 1969. which 
had been dubbed "the ve., of tbe 
gun" in Philadelphia. Some.w black 
teenage mal .. in the city were then 
dying annually in the gang wars. and 
each year hundreds ITIO<t! were being 
maimed far life. '" 

"We were killing each ather off," 
recall. a fctmer gang member. "There 
was so much gunfire going on that 
you'd be out en the stroets dudtin' 
bullets. I used to get up each mornIng. 
and p.~~ jor.?ea.th::. __ _ 

The leader of West Philadelphia's 
Empire gang. Fat Rob. now 27. recaUs 
bemg wounded six times within a 
single three-month period of f!ghting. 
"To me it was like Vietnam," he says, 
"only we wasn't gettm' paid." 

As in other cities. Philadelphia's 
youth gang.! were created for the pur· 
pose of defending territory. Out or 
self .. protectiOil, a young man had lit~ 
tie choice but :0 become a member; 

and me" be was lorced to ioin' his 
comrades in defending their "turi" 
against rivals from other neighbor
hoods. 

The gang> -with na1n.. such as 
Empire. Moon, Vallev. SUIcide Squad 
and Zulu Nation-controlled 'epa· 
rate ,ections of Phllad<'~hia's sprawl· 
ing slums, Some; Of tbe gangs were 
named after the "comers" where 
members congregated: 5Bth .. Osage .. 
54th & Il<!oo. and so forth. The young 
men were given nicknames such as 
Shotgun. Killer. Snake and Flash. In 
all. more than 5000 youngsters be
longed to some BS different gangs. 

In- West Philadelphia. David and 
Falaka Fattah lived in tbe mldnoi the 
'ilolence with their SIX sons. DavId was 
studving business a~minl5tration at 
Temple UniversllV, whIle Falaka. a 
former journalist. was on the staff or a 
new local magazine geared to th~ 
'croblellls iaced bv blacks .. like other 
parents. thev were" con~emed about 
the gang wars: but when they discoy· 



ere<! that their oldest son had become 
a fringe member 0; the Oymer SL 
gang. they becarn<. 50 alarmed th.t 
they changed not only their career· 
plans but their entj,.. liv ... 

'We felt that the reason fll< the 
g,;;; ... "' ... ~ destruction of the fam
ily," says Falala, """ known as 500..- . 
Fattah,''Th<.kldsweresubstitutlngthe 
gang for their family." 

Most of the gang membeN did. in 
fact. come from brok"" t.omes where' 
supervision wa5 loose or nonexbtent. 
Within the 8&lI!>, !hey Telt a ",nse of 
identity, security am structure for 
which !hey were' willing to kUl and 
po<Slblydie. 

"Ourthooory was that if the problem 
was the bn.akdown of families," S'1SIer 
Fattah ~II5, "then the .olution was 
to rebuild one for them." 

And so!her,..,ponded with ereoi 
the boldest. most UIlOf'_'>a.h move< 
""er made by a fadt.. ... and mother. 
they invited 15 tough. alien 'led mem
ben of the Oymer 51. gan& '1tO. their 
small, two-5IO<Y row ~ on North 
Frazier 51. If the young men would lav 
down their weapon, and become part 
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of an "ertended"" family, the Fattahs 
would SUjlE<V;'" them for a year. 

.. AlI_ promi>ed was tahelp them 
stay alive and out of ;ail," says S'1Stet 
Fattah. now in her 405, whose wann 
per.!<Xlality provided a motherly inll .... 
ence for the boys. 'We said we'd tn.at. 
them thesamewaywetn.atedourown 
,:.. boys-oobetter and no worse:' 

T
he ho"se ~ Frazier St was 

. in the tenitocy oi the Me '., 
gang. so Davie! Fattah. a· 
"stn>et~vvy" man, ~ 

ated with its memben until !hey 
"ljn!<!<I to let the home become a 
"".", haven" from the.treet hatti ... 
When the 15 mernben of the Oymer 
51. gang warily moved in, all the iumi
tun. in the four-room house was re
moved to make way. for mattresse5. 

David and Falaka began tutoring 
the young men '" English, math and 
economics, and pre?ared thern for 
court appearances and job intervieoM. 

"After a year," Sister Fattah recaHs. 
OIwe were all alive and no one went to 
jad, nor did any of the kids want to 
move back home." l\I\oreover. as woni 

spread, """"ben of other _ began 
seeking sanctualY at the house. 

Outside the Fattah family, however, 
gang-re!ated vialone" continued to 
grow. It reached a high point in 1973 of 
41 killings. To try to rP.Vef>e the 
sla.uaJrter, the boys at the Frazier 51. 
house began carrying their "summons 
to life" to other neighborhoods. 

One IUch vouns man, nicknamed 
Spoon,. went to his "come," and 
pleaded with his former comrades to 
stop their fii;hting. In I1!1lJm, they 
call.o him a cowand (the wom po<Si
b"'lnsult) ruid...,ere!y stabbed him in 
the back pf his head. later, in his 
hospital bed. 5poon gotwortl that die 
gang was preparing for al"lie battle. 
His head stili oandaged, he .igned 
hin1Self out of the hospital and re
tumed.to the neighborhood. 

"Come and talk to S'I>IerF.ttah." he 
utUed them. "Whar. the use ~f killing. 
each other1 If we dqn't respect our
selves, who el5e is gonnal" 

. Moved as much by Spoon's cour
age as his words, the gang memben 
eventually went to Frazier 51. and 
made a pledge of peace. 

The Fattah family's impact on the 
entire city began to be felt In 1974, 
the family sponsolw a "Ncr Gang 
l'.'l1rfa"" campaign and held "gane • 
conferences" ....ulting in peace pacts 
and the =ation of a UN-type council 
to resolve problems by talking. not 
fighting. 

''There was a cornmunity outcry," 
n.caIl> U. Willie WIlliam., command
... of Philadelphia'. gang-contml unit 
"The turnaround c:ame when neigh
bori>ood parents became involved. 
Matheis marched in the streets. That 
was eiiective because !hey knew the 
kids would not .hoot their own 
mothefs." . 

Gang-re!ated deaths dropPed to 32 
In 1974.15 in 1975,six in 1976 and only 
one in the past three-and-a-halfyears. 
"Theturf wars are now aJmost gont!;/, 
U. Williams reports. 

With the help of business, church 
and civic gfoups, as well as their CHIn 
fund-raising efiorts. the Fattahs ac· 
commodated new arrivals by acqUir
ing and repairing 21 rundown houses 
on the same block of Frazier 5t To 
maintain their "integrity" as a family 
unrt. David and Falaka never ac· 



copted """" than 30 boys at a ti",.,. 
Yet to date. some SOO needy youna 
men have lived there under their 
supervision. 

From the beainnin& the Fattahs 
wee delennined to instill pridein the 
boys by ~ African names 

"iIi1d concep!s. Cal1ina themselves the 
Howe of Umoja (SwahIJI for "uniir'!. 
they. have ptaced 5tn>na ompIwis on ' 
the African "oxt.ended farnUy" c0n

cept by which·all members lend eaclt 
other support. • 

Anctherpofntemphasized by SisW
Fattah is that the H ....... does not is0-
late the boys from the community. On 
the contrary, there is strong suidance 
toward community service. The 
Howe now provides a wide variety of 
neishborltood pnlWi1InS for children. 
elderlv citiz .... and local businesses. 

Curmrtly the House is raisinH $1 
million. far permanent I1!nOYatiQn d 
the Frazilir St buildings. ConsIruction 
is serto begin lal2r this .prina forwhat· 
will beccme the nation's first "Boys 
Town" in an urban se!1ing-althouah 
it will remain ". family: not an /mU. 
tudan." as SisW- Fattah puts It 

Amons these studying the Houseof 
Umo;a is the American Enterprise 1".
nitute for Public Policy R .... arch. a 
cDm<!1Vative-leaninS .. think tank. .. 
Robert L Woodson. 42. formerly of 
the Fallahs' West Philadelphia neigh. 
borIlood and now resident fellow at 
the lrutitut .. , believes the family'. sut' 
cess .. demomtrate1 the wisdom of 
supportina such gr.ISStODts efforts In
stead of attempting to impose sol.,. 
tions from the <lUtslde." 
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Could the !-louse of Umo;a be du
pJlcat20d elsewhere? "Jr. po5.ibl ..... 
says S~er Fattah. "Them ""' people 
like us in cities allover. But we have 
no manual. We're not asocial agmcy. 
The Howe was started by a husband 
and wife and their .1>< sons. It needs 
that blood family." 

Mast o.f Ihe boys who have passed 
throush t& HOWl! have sane on tr 

. live productiw lives. S'oster Fattah 
WIm5, ~, that even in PhiJa. 
delphQ the _ hav'l by no moans 
~_ "They'restiU reauiting." 
she says. "I:ieause there ""' always 
new younSSbn The viol"""" in the· 
pa5t was really just a cry for help: 
'lDokatme-I'm in ttcuble.' This new 
aencration needsour>lJllPO!t in temu 
of education and jobs. Somebody ha$ 
ggt to ""IIOOd to that 5Ire5s. Wrt_ 
aot to maJce the youth of this ccuntJy 
apriority." ].II 
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The President's Speech (,;!'1 Private Sector 
Initiatives to the National Alliance of Business 

TH': ',mITE HOUSE 

Office of the Press Secretary 

Fe.. Immediate Kel,-:e:-:a:-:s:-:e:--------------------O=c-.:t-::;0:;::b-::;e:-:r:-E5~,-'1981 

10, 35 A.~I. ED1' 

REMARKS OF THE PRESID';N? 
TO TilE 

NATIONAL r.LLIl,NCE OF BUSIHES:l 

The Sheraton \\ashington Hotel 

October 5, 1981 

'nIE PRESIDENT: Thank you very much for a very warm 
we: ·:ome. Your organization is concerned with jobs. I heard of a fell(;. 
who had been unemployed for a long time and a few days ago he found a 
joi) at: a china ~Iarehouse. He had only worked there a couple of days 
when he smashed a large oriental vase. The boss told him in no uncertuin 
te':ms that the money would be deducted from his wages every week until 
the vuse \~as puid for. And the fellow asked, "How much did it cost?" 
lie told him $300. And the fellol; cheered and said, "At last, I've found 
s "'" 3.dy work." (Laughter. ) 

Seriously, I'm a~iare that the National l\lliance of Businc.~s 
~Ias Eormed to reduce the despair of unemployment -- to provide opportun
itce:; where they would otherwise not e:.ist. You've set for yourselves 
i:i :.0ble and necessary goal. You kno\~ that a job at four do11ars an 
hour is priceless in terms of the self-respect it can buy. 

Hany people today ..!re economically trapped in Welfare. 
Tn ... y'd like nothing better than to be out in the work-a-day world with 
tho rest of us. Independence and self-sufficiency is what they wallt. 
Thr'l ",ron' t lazy or unwilling tc ~Iork. They just don't know how to [I:'" 

th.~.".s:;lves from that Welfare security blanket. 

t.fter we undertook our Welfare reforms in CaliforniCl, 1 
L(;coi';etl ... letter from a woman wi th several children who had been on 
,',1. to Dependent Children. She 'Ilrote that she had become so dependeI.'~ 
on tne ~;elfur(: check that she even turned down offers of marriage. ;,h·, 
JU::~ could not give up that security blank<:!t that it represented. Gu'. ..': 
s .. " that she' oi always kno~m thOlt it couldn't go on -- couldn't L.st 
[orover. :0':' \'i(,en our refOJ:ms beg,m, she just assumed that t..~e time It .. llI 
c,, ." .:111<1 tholt ,·omehow che \~ould be off Nelfare. So she took her "'Iildn",· 
&:1<'1 the $600 sile had saved fro," l:ere, as she put it, so-called "povcrtj," 
.C.:.· "Jent to 711Clska where she had relatives and sne was writing the lct~"r 
now not to complain about our reforms but to tell me that she had a oood 
jOt and blat \1urkimJ now had given her a great deal of self-respect, fe. 
I,'!: .. ch she thanked me, and then one line that I'll never forget -- she 
s&:d, "I~ sure beats daytime television." (Laughter.) Our economic 
:'tv;cam is designed for the veej l'llrpoS(; of creating jobs. As I said 
on Labor Day, let us make our ~oal in this program very clear -- jobe , 
j .");j..j, jt):'::;, and more jobs e i\n6 ' ... ·It.:lt is more, our program will reducC:!r: 
inflation so the wages from th",se jobs ~lill not decrease in earning 
pc..\oJar. 
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Part of tha~.eco~omic package also includes budget cuta. 
NO\<l, some of these cuts w~~l p~nch which upsets those who believe the 
less fortunate deserve more than the basic sUbsistence which the 
governmental s.,fety net proq£ams provide. The fact is, I agree •. MorE' 
Ciln be done. ;·Iore should be done. But doing more doesn't mean to 
s~t;.ply spend mOJ:e. The size of the federal budget is not an appropriaLp 
barometer of Lc.ciill conscienc" cr charitable concern. . 

Economic problc:;c.s or not, isn't it time to take a fresh 
look at the war we provide social services? Not just because they cost 
so much and waste so much, but because too many of them just don't 
work. 

E,:,en if the federill government had all the money it I~ished 
to spend on soc~al programs, I'lould we s till want to spend it the way 
,:e hilve in the past? In all r.',y years as governor, and now as Presidp.:ll: . 
.. '·~r.1.ve never found an agency, ::l pI:ogram, a piece of legislation or a . 
~u'l'Jet. tha~ Wil~ a~equate to meet the total needs of human beings • 
.,,,.:,elh~n? ;.S. m~,:,s~ng from such an equation. I believe that somethinq is 
pr~vate ~n~t~at~ve and community involvement -- the kind the NAB 

exemplifies. 

There is a legitimilte role for government, but we musn't 
t'll"iet before the idea got around that government was the principill 
'!'JI"cle of social change. It "'as understood that the real source of 
"uc progress as a people was the private sector. The private sector 
st"l offers creative, less expensive, and more efficient alternatives 
to salviny our social problems. Now, we're not advocating private 
initiatives and voluntary activities as a half-hearted replacement for 
bud'jet cuts. ~ie advocate them because they're right in their own regard. 
Th""'re a part of what we can proudly call "the American personality." 

The role of voluntarism and individual initiative has been 
misunderstood. Federal loan guarantees will not be restored by charity 
alone nor will we replace the Department of Health and Human Services. 
Voluntarism is a means of delivering social services more effectively 
and of preserving our individual freedoms. John F. Kennedy knew this 
when he said: "Only by doing the work ourselves, by giving generously 
cut of OUl: own pockets, can we hope in the long run to maintain the 
authoLity of the people over the state, to insure that the people 
remain the master, the stat~ the servant. Every time that we try to 
lift a problem from our own shoulders and shift that problem to the 
hands of the government, to the same extent we are sacrificing the 
liberties of the people." 

There are hard-headed, no-nonsense measures by which 
thE' priv,1tc aector can meet those needs of society that the .govcrn
m')nk. hilS not, cannot or will never be able to fill. Volunteer 
ilctivities and philanthropy playa role as well as economic incentives 
>:Iei inves tmen t 0i?portuni ties. 'fa be certain we're talking abou t 

America's deep spirit of genecosit~', but we're also talKing about a 
buck for business if it helps to solve our social ills. 
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With the same energy that Franklin Roosevelt sought 
\l.)vernrnent solutions to problems, we will seek private solutions. 
'rhe challenge before us to find 'Nays once again to unleash the 
independent spirit of the people and their communities. That energy 
will accomplish far, far more than government programs ever could. 
t'lhat federalism is to the public sector, voluntarism and private 
initiative are to the private sector. This country is bursting with 
ideas and creativity, but a government run by central decree has no 
way to respond. 

Having been a governor, Franklin Roosevelt knew something 
of the dangers of over-centralization. In a message to the Congress, 
he wrote, "Continued dependence upon relief (it hadn't yet been given 
the name welfare) induces a spiritual and moral disintegration funda
rr.nntally destructive to the national fibre. To dole out relief in this 
'ddY is to administer a narcotic:, a subtle destroyer of the human 
spirit ..• The federal government must and shall quit this business 
of relief." 

l'ihat exactly is voluntarism? I gue!3s Gary Cooper did 
about the best job describing it in the movie "Mr. Deeds Goes to TOI"Il." 

"Prom what I can see," he said, Uno matter what f;y~t0.1!l 
(.; (}r)vr'rnmcnl we hL1VC, there ~"ill alway a be leaders and always be 
tJllowers. It's like the road out in front of my house. It's on a 
:;teep hill. And every day I watch the cars climbing up. ,Some go 
,;ckety-split up that hill on high -- some have to shift into second 
and some sputter and· shake and slip back to the bottom again. Same 
,ers -- same gasoline -- yet some make it and some don't. And I say 
the fellal~ who can make the hill on high should stop once in a -"hile 
and help those who can't." 

over our history, Americans have always extended their 
!1 .. nds in gestures of assistance. They helped build a neighbor's 
earn when it burned down, and then formed a volunteer fire department 
"" it WOUldn't burn down again. They harvested the next fellow's crop 
w;1en he was injured or ill and they raised school funds at quilting bees 
'::lId church socials. They took for granted that neighbor would care 
for neighbor. 

When the City of Chicago was leveled by fire, urban 
renewal programs didn't exist; the people simply got together and rebuilt 
C~~cago. The great French observer of America, de Tocqueville, 
"!rote, "Whenever at the head of some new undertaking you see the 
government in France, or a man of rank in England, in the united States 
you will be sure to find an association (of individuals)." 

The association of Americans has done so much and is 
so rich in variety. Churches once looked after their own members and 
during the Depression the Hormon Church undertook its own welfare 
plan based on the work ethic -- a plan that is still successful today. 
l'1i th no disrespect intende'l on'.) can't help but wonder if government 
~lclEarc ~lOuld exist at ull, to' our churches had at that same time (~ 
-- all of them, piCked up t~ldt task. Before World War I, the Rocke!:cll",,\.. 
and Carnegie foundations to,;et,!ler spent twice as much as the government-
for education and social serVlces -- simply because there was a need. 
:'he :lational Foundation for Inf.antile Paralysis set out to conquer 
polio with dimes •.• and did it. In a fitting symbol of lImerica, our 
o,"n Statue of Libert" was buil';:: "'ith the nickels and dimes of French 
schoolchildren and the contri;'lltlons of their parents. 
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tve all know cO'lIltless stories of individual and perso""l 
gencrosi ty. There was an incident in Los Angeles a couple of years '''10 
involving a man named Jose Salcido whose wife had died of cancer, 
leaving him both father and mother of 13 children. In an accident only 

the Lord can explain, one day the brakes on his truck did not hold and 
he was crushed against a brick wall as he walked in front of the 
vehicle. The children who had lost their mother now had lost their 
father. But they were not crphaned by their neighbors or even complete 
::trangers who immediately began collecting contributions. 'rhe parish 
~hurch started a drive. Finally a fund was set up at the bank and a 
committee was formed of citizens to take care of it. They also 
discovered how kind the people of this land can be. 

One letter accompanying a check said it all. "This 
is for the children of Jose Salcido. It is for them to know there are 
always others who care; that despite personal tragedy, the world is 
not always the dark place it seems to be; that their father would have 
~anted for them to go on with courage and strength, and still open 
hearts." 

I know there are cynics who dismiss the notion of 
;.nler~cans helping other Americans. They say that I speak of an 
Amer~ca that never was and never can be. They believe voluntarism is a 
mushy idea and the product of mushy thinking. They say that our soci"ty 
today is too complex or that we're trying to repeal the 20th century. 
~i01~, the cynics who say these things have been so busy increasing tVClsh
inqton's power chat they've lost sight of America. Have they forgotten 
the great nationa l efforts before there ever was a thing called "foreig" 
.lie.' '; The American people or"3n.lz~d to help Japan in the great earth
quai<e, famine in India, bundle:. for Britain. The spirit is not dead. 

~ wish the cynics '.,'ould visit David and Falaka Fattah ir, 
Phi ,.delphia. I don't know wh",';.h~r I pronounced their name right, bt.t 
the Fattahs decided to put their hearts and minds into reducing the l}ana 
violence in v;est Philadelphia, ~lhich killed up to 40 persons a year in 
the early 1970",. They were ins~r"r.,ental in negotiating a city-wide peac', 
treaty among gangs that reduced the number of deaths from 40 to about 1 
a year. 

This one couple did something that all the social welfare 
and law enforcement ac;encies together had been unable to accomplish. 
They replaced the gang structur" '.dth a family structure. They actuall',' 
took a gang of 16 into their hcme. Their House of Umoja has helpeci nler--, 
than 500 boys now develop into self-SUfficient and productive young n'on. 
And today they are establishing Iqhat might be called an urban BOyS Tmm. 

I wish the doubters Iqould visit Detroit where a fe,. years 
ago hundreds of children awaiting adoption were in the foster care systc::·. 
Potential black parents were judged by arbitrary income standards and no~. 
whether they cOllld offer a "arm, l:)ving, secure family to a homeless 
chic.]. 
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But a community grollp called Homes for Black Children 
challenged the adoption practices of the local agencies with astoundinq 
,",Jst:11ts. [n its first year, Homes for Black Children placed more kid" 
in permanc!'l.t homes than all 13 of the traditional placement agencies coo1-
inned. Ther'> is the DeBolt r.,l\I; L' in California that began adopling 
onl,' children who were greviously handicapped, at one time, 19 in 
their home. 

I wish the cynics would calIon New York City, the New 
York City Partnership, an association of 100 business and civic leaders, 
>lhicl, this past <;umlToer founel jobs [or about 14,000 disadvantaged youtil~. 
the majority of whom would not have otherwise found jobs. 

Talk to the HoneYI'/c>11 people who are training prison 
inm~tes in computer programming. Those inmates who reach an employable 
skill level before leaving prison have a recidivism rate of less than 
3 percent, compared to a national J:ate estimated at 70 percent. 

Or look a t the mi'll""!i: lous work McDonald's is doing with 
it'.> Ronal d .Icnona lrl lIouses. TilcEt' are places, homes really, usually 
near chil,iren's hospitals where .r""ilies can stay while their childreJ> 
·~re treated [or serious diseases. currently 28 homes are opened and «.nother 
32 are in some stage of developmellt. Since the homes are funded mainly 
by the local McDonald operators and the staff is all volunteer, no tax 
money is spent. 

The cynics should ask the Fattahs if the spirit is dead. 
7hey should ask the families "'ho have been helped by the McDonald 
Houses and the Homes for Black Children if the spirit is dead. They 
should ask the disadvantaged Ne'n York youths who have summer jobs 
or the prison iw~ates who are develcping skills for the outside world. 
lihy can I t the skeptics see the spirit is there where it has always 
been, inside individual America~q? 

Indi.vidual AmE'r l ·.,I1S like Father Bruce Ritter. Father 
Ritter's covenant House in the hEart of Times Square offers youths 

1';'0 are runaway or exploited a sanctuary from the pressures of modern 
life and an ~scape from those "·.~o Hould prey on them. with the help o[ 
200 part-time and 65 full-time volunteers, Father Ritter last year aided 
near.ly 12,000 youths. 

Perhaps the doubters should consider how empty and gray 
our society would be right now if there were no such thing as volunteer 
activity. Erma Bombeck, that l.;itty woman who appears in our newspape::s, 
once wrote a more sober article on what it would be like if the volunte""5 
all set sail for another country. And if you don't mir,d, let me read ,1 

part of what she said: 

"The hospital was quiet as I passed it. Rooms were void 
of books, flowers and voices. The children's wing held no clmms 
no laughter. The reception desk was vacant. 

"The Home for the Aged was like a tomb. The blind listenG,1 
for a voice that never came. The infirm were imprisoned by wheels on a 
chair that never moved. Food grew cold on trays that would never leach 
the mouths of the hungry. 
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"All the social agencies had closed their doors, unable 
to implement their programs of scouting, recreation, drug control, 
Big Sisters; Big Brothers, YW, nl, the retarded, the crippled, the lonely, 
and the abandoned. 

"The health agencies had a sign in the window, 'Cures for' 
cancer, muscular dystrophy, birth defects, multiple sclerosis, emphy
sema, sickle cell anemia, kidney disorders, heart diseases, have been 
cancelled due to lack of interest.' 

"The schools were otrangely quiet with nO field trips, 
no volunteer aids on the playground or in the classroom •.• as were tile 
collages where scholarships and financial support were no more. 

"The flowers on church alters withered and died. Ch; lrfr(~n 
in day nurseries lifted their arms but there was no one to hold them in 
love." 

He.r article tolL! a very much unrecognized truth -
vn:lInteer cuts would be much more disruptive to the nation than feela.:,,: 
i iget cuts. Because they aJ:e no important, this administration SU:l::. 
tl. elevate voluntary action -lnd private initiative to the recogni tl·,tl 
t- '~y deserve. We seek to incr",ase their influence on our daily Ii Vp.z 

;'oId theLr rol·~s in meeting ''''J'' social needs. For too long the Amer i ., " 

P ''>ple have been told they <1':2 ""litlved of responsibility for helpi ",! 
,..-.,., L ·,lr fellow man because 90V"~Il",ant has taken over the job. 

~ ... 'e seek to pro':idc as much support for volun~arizra wi ch~ .\ ': 
f'_jcralizing dS possible. Tcclay, I am announcing the creation of a 
r. esidential 'i'ask Force on Pri\'ate Sector Ini tiativL', comprised of 
35 leaders from corporations, foundations ( and voluntary and religi,-,_ 
cr'Janizations. Its purpose will be to promote private sector le,"dal:~il; l' 
anci responsibility for solvin,) public needs and to recommend ways of 
fostering greater public/priv''it" partnerships. 

I have askerl Bill Veri ty, the Chairman of Armco Steel, 
tG chair the task force and act as my personal representative in 
expanding private sector initi.,tives and in recognizing outstanding 
examples of corpG.:ate and conununi ty efforts. 

l'm instructing the Cabinet to review agency procedure. 
a,:d regUlations <lnd identify barriers to private sector involvement. 
;';e want to deregulate community service. For example, mothers and 
grdndmothers have been taking cal:e of children for thousands of years 
,dthout special college training. 1'1hy is it that certain states prohl";'
·:lI1\·one Hi thout a college degree in early childhood education from 
opeJ:ating a day-care facility? 

1'm also asl:ing t':·" Cabinet to develop pump primin.; ,11.1. 

s£cd money prc..qrams that offer .: r centives for private sector inve.~tr.·l.l t ~ 
j ,. lrJr.iit iOT" tne cabinet will, .. ' vide technical knowledge to devclol 

npr.l'Ja'te incentives. Furthern;ol:,? f existing programs will be examinee' 
, ..... te:· det.ermine those which could h" more productively car;:icd out in l"" 

pr~vate sector. 
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Volunt.'lrism is dn Cossential part of our plan to giv" tll~ 
government back co the people. 1 believe the people are anxious for ('I'L,' 
responsibili ty. I believe th6~' '.,ant to be enlisted in this cause. ; '.~ 
have an unprecedented opportunity in America in the days ahead to bu'.ld 
on our past traditions and the ra.'/ resources ~Iithit'. our people. We ~'I' 
sho'" the \'/orlcl hOl'l to construct a social system moce humane, more 
compassionate I and more effective in meeting its m\~rnbers needs than a~~r 
ever known. 

After I spoke of "olvnteerism several days ago, I rece i le;'j 
this mailgram. "At a breakfast rhis morning, 35 chief executive offlCl'I', 
of the l;:trgest employers and f~llanr.ial institutions of San Antonio lu"t 
dnd committed to: 1) support cE ,'ou and your comnitment of returninq 
the responsibility of support of many worthy, previously federally 
funded programs to the local 1"\'el: 2) committing themselves individuill J" 
allr1 corporately to do more in being a part of continuing or establ isbi.nCf 
that safety net of services e.1ch community needs; 3) as a first step, 
committing to achi~,ving a minimurr. 20 percent increase in our local 
United Way campaign which rel'resents 60 agencies included .lithin that 
salety net. And finally, cor.'I1'.itting themselves that the programs 
sUe'ported ilre needed and effid ently and effectively administered. "'''l 

have our suppC"rt." And it war; s:.gned by Harold E. O'Kelley, Chairman 
of the Board and President of D'1 repoint Corporation, Torn 'furner, Sr., 
Chairman of the Board and Fu ;:j 'J,;,,!; of Sigmor Corporatil)n, Dr. Robel t 
V. West, Jr. Chairm~n of tt~~ B:'l,"d of Te50ro Petroleum corporatiorl arl.1 
H.ll. Zachry, Sr., Chairmall ,.( t',<, Board of the II.B. Zachry Company. 

ilnd just this .'"el:.~" I, I received a letter from the 
insurance indus try promisir.'j ·C:: u'ldCl take new budget initiatives 
to reduce unemployment, esr:eciCll1y an:ong minority youths. The insur.:ollcc' 
companies plan to direct their fi'lill,cj al resources which are in the 
hundreds of billions of dollar>: .l~ we know to further this goal. Thp; 
also plan to increase their doll ',r contr ibutions to these programs 
affecting basic human needs. 

The private sector can address the tough social problem" 
of special concern to minori ty n,",~ricans and I believe that we will 
50011 see a torrent of private initiatives that will astound the advoc:'ltes 
of big government. The efforts of you at this conference also show 
what can be done when concerned people in businesses join in partnership 
with government. 'i:0u are a model of future action and I'm calling upon 
you today to help in the cause to enlarge the social responsibility of 
our citizens. The spirit that built this country still dwells in our 
people. They want to help. l'1e only need to ask them. All of us, and 
particularly we who are parents have worried about whether the youth 
of today have absorbed some of the traditions with which we are so 
indoctrinated. A few years ago in Newport Beach, California, there were 
some lovely beach front homes that were threatened by an abnormally high 
tide and storm generated heavy surf -- in danger of being totally 
undermined and destroyed. And all through the day in the cold winter 
night, and it does get cold in California at night, sometimes in the 
daytime, the volunteers worked filling and piling sandbags in an effort 
to save these homes. Local TV stations, aware of the drama of the 
situation covered the struggle and went down there in the night to s~e 
what was happening and catch the damage being done and so forth. 
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,\nd it was about 2:00 a.m. «hE'n one newscaster grilbbcd a young fellml in 
his teens, attired only in wet trunks, even at that hour. He'd bean 
working all day and all that night -- one of several hundred of 
his age group. And in answer 1:0 the ques tions -- no, he didn't 1 i VI? in 
one of those homes they were trying to save. Yes, he was cold and 
tired. And the newscaster finally wanted to know, well, why was he ,nd 
his friends doing this. And he stopped for a minute and then he 
OI1swered and the answer was no poignant and tells us something so true 

about oursel'/es that it should be printed on a billboard. He said, 
"Well, I guess it's the first time we ever felt like we were needed." 

Americans are needed. They're needed to keep this 
country true to tradition of voluntarism that has served us so well. 
And they're needed to keep America true to her values. In the days 
following World War II when a war ravaged world could have slipped 
back into the Dark Ages, Pope Pius XII said the American people ha'le 
a genius for great and unselfish deeds. Into the hands of America 
God has placed an afflicted mankind. Let those words be true of us 
today. Let us go forth from this conference and say to the people: 
Join us in helping Americans help each other. 

And I assure you, I'm not standing here passing this 
off to you as solely your task and the government will wash its 
hands of it. We intend a partnership in which we'll be working as 
hard as we can with you to bring this about. Thank you and God blesc 
you. (Applause.) 

11:00 A.M. EDT 
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November 13, 1981 

HonOl;'able Augustus Ii'. Hawkins 
2371 Rayburn Hous& Office Building 
Washington, D.C. 20515 

Dear Gus: 

HAWKINS: AUGUSTUS F. (HON.) 
UNEMPLOYMENT & CRIME 2 h.p. 

Thank you for partioipating in the joint hearings on the 
relationship between unemployment and orima. In my view, 
the policy implioations of this relationship are numerous. 
Many of the witnesses we heard from during our t.wo days of 
hearings suggeste4 that we exercise caution in drawing conclu
sions from this relationship. We need, however, to carefully 
articulate a national employment policy during the current 
recession and I think that any such policy must take into 
eccount its effeot on crime. I thought that you therefore 
might be interested in my thoughts about the hearings. 

The testimony at the hearings convinced me that the relation
ship between unemployment and crime is more complex than I had 
assumed. The literature in this area has led me to conolude 
that there are both direct and indirect relationships between 
crime and unemployment. At the most elementary level, studies 
like those relied upon by Baltimore's Mayor Sohaeffer, purport 
to show a strong casual relationship. However, most of the 
other witnesses pointed out that theae studies do not tell 
us the stre.ngth of the relationship or whether crime rates 
would be materially reduced through changes in employment 
policies. Unfortunately. the studies showing the strongest 
relationship seem oversimplified. As a result, they tend to 
produce unrealistio expectations &~d unsatisfactory .employment 
programs that fail to meet the needs of those seeking jobs. 
In fact, the inability of employment programs to meet these 
unrealistic goals has led some to suggest that we virtually 
abandon government employment programs and that we deter crime 
through incroased reliance on punishment. As important as 
deterrence is as part of a crime policy, it cannot stand alone. 



Honorable Augustus F. Hawkins 
Page Two 
November 13, 1981 

712 

Many of the hearing witnesses urged us to examine the relation
ship more carefully and narrowly, based on the types of offenses 
and offenders. Many studies of unemployment and crime fail to 
recognize that a variety of factors motivate or deter criminal 
conduct. Unemployment of the offender is only one such factor. 
In determining whether an individual will engage in criminal 
conduct, family status, living environment (including neighbor
hood) and educational status are also important. Only through 
this kind of examination can we hope to identify the employment 
strategiest.hat are likely to bet most effective. 

We must also look at societal conditions such as the health of 
the eccnomy and the labor market, how much an individual earns 
(both standing alone and in relation to the norm), and the quality 
of his or her job. As many witnesses suggested, em~loyment programs. 
should be developed only after a thorough review of these and other 
relevant factors. . 

Many of the Federally supported employment programs have had 
limited success in reducing the c~im.e rate, for individuals in 
the programs or in the aggregate. Even 80, I cannot conclude 
that we should abandon all such programs. As X have already 
mentioned, the orime reduotion goals of some of the programs 
were unrealistic. For example, if the only goal of the Job 
Corps program was to reduoe crime, it has not been 100% BUC
cessful. Even though this program has aohieved a high level 
of crime reduction, it hae reaohed its prominence aa a success
ful employment program because of its ability to return J.naome 
to the government in the form of ta~e8 from the inoreaeed future 
earnings of the participants. Thus, it is important to state 
clear and reasonable goals for employment programs that inolude 
both inoreased future earnings as well as arime reduction objeo
tives. 

Federally funded employment programs must be continued for another 
reason. Between 1969 and 1976, about two-thirds of all jobs oreated 
were in businesses with twenty or fewer employees. Frequently the 
type of jobs created by these employers are not of a ~ind to moti
vate individuals to stay orime free. In addition, these employers 
are often less willing to risk hiring unemployed, unskilled urban 
youth--the target of most employment programs. Finally, the recent 
tax cut legislation appears to provide greater benefits to larger 
employers than smaller ones. The latter will, therefore, find it 
more diffioult to expand emjlloyment opportunities through large 
investments of oapital. 

For all these reasons, I believe thee the F~deral government has 
an essential role to play in developing new employment programs, 
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and in continuing to fund programs with a proven l~ecor~ of 
effectiveness. Programs with good track records include the 
Job Corps, and, to a lesser extent, education&l programs (such 
as the Department of Labor'~ Youth Entitlement program), supported 
work programs (particularly those aimed at ex-addiots and AFDC 
recipients), summer youth programs, and certain income supplement 
programs for ex-offenders. We should support these programs, and 
where warranted. they ~hould be expanded. 

There are other programs, such as those that supplement the 
school related activities of 14- and lS-year-olds, that also 
merit our support. In addition, the use of stipend, similar 
to the program suggested by.Mayor Schaeffer, may be useful 
for some teenagers ali'! a orime deterrent. Instead of full-time 
employment that ts appropriate for older workers, we might 
oonsider paying these youth a stipend for part-tim& enlployment. 

Many of the witnesses stressed that the quality of the job made 
a material difference in the success of employment programs. For 
many adult workers the less responsible and interesting the posi
tion, the less sucoess the program is likely to meet. Thus, to 
the extent that future government funded employment programs 
operate only 1:0 create temporary or "secondary market" jobs, they 
are likely to be less successful than if a more focused program 
of primary job development were pursuod. 

Employment programs should also target 19- and 20-year-olds aa 
potential program participants. According to most studies, this 
group is disproportionately involved in certain types of property 
crtme. Traditionally, the goal of employment programs for this 
group of youths has been to create permanent jobs. Recent research 
by Paul Osterman at Boston University and field work by the Vera 
Institute of Justice suggests that this strategy may not be appro
priate given this age group's labor market behavior. These youth 
go through what is known as .a work "moratorium"--that is, they 
change jobs frequently and alternate betwe( . unemployment and 
employment j.n low level jobs. The combinat ... on of barriers to 
employment, race discrimination, and relative lack of motivation 
to sacrifice to meet long-term goals all contribute to this 
phenomenon. In the past we have tried to create entry level 
jobs that offered a potential "career ladder". While the training 
programs of the Job Corps are an important and successful exception 
to this approach, this traditional strategy has often failed to 
recognize that these youths may find it difficult to commit them
selves to employment at a partioular job on a long-term basis. 
Programs aimed at this age group must also take into account the 
structure of the youth labor market. 

In conclusion, let me again express my appreciation for the 
opportunity to hold these joint llearings. I hope that my 
thoughts will assist you in the work of your Subcommittee. 

Sincerely, 

William J. Hughes 
Chairman 
Subcommittee on Crime 

li.1H:dbh 




