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Summary of Thesis

This thesis explores the development of hostels / approved premises and
considers the existence of an ‘unexplored’ past that may help cast light on
their current purposes. Drawing on historical and theoretical domains it
constructs a hinterland from which to undertake critical exploration of their
current practices and possible futures.

A staged ethnographic study of two hostels is offered, with a four year gap
in between to allow consideration as to whether hostels are changing and
whether wider policy shifts impacting on probation more generally, can be
seen to be shaping hostels’ possible future(s). Observations, interviews,
engagement in both formal and informal meetings with staff, residents and
managers have been used to develop a view of hostels from the underside
of practice.

Critical theorising and exploration of hostels’ past has been located against
both the wider social and political shifts that may be seen to have impacted
on the rehabilitative and re-integrative role of the hostel, and the emerging
themes emanating from the ethnographic work.

Key points of discussion include: an argument for a longer history of hostels
than is currently suggested, an exploration of the relationship between
hostels and the wider probation service and criminal justice system, the
centrality of re-integration to rehabilitation and the impact of new
punitiveness on hostels’ changing role and function at the start of the 21%
century. It is argued that a retreat from integration of offenders into society
and a devaluing of their social agency and moral worth is now at risk of
becoming accepted as part of hostels’ ‘new’ public protection role.

Consideration is given to how staff and residents may be experiencing the
‘risk driven’ changes that are taking place and what wider implications this
works findings may have for policy, practice and rehabilitative theory. An
altemnative penology is offered that both takes account of hostels past and
acknowledges their changed clientele.
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Introduction

Chapter One:

This thesis will critically explore the development of Probation Hostels in
England and Wales as a rehabilitative and re-integrative mechanism. ' It will
draw attention to hostels as a relatively neglected area of study and will argue
that their origins are disputable. Their role and possible contribution to
probation practice, it will be argued, has for the most part been out of step
with wider probation developments. Such divergence makes their study
potentially fruitful and may be, of wider theoretical and practice significance. A
question that will run through this thesis is whether their role and
asynchronous development is changing. If they are changing what
implications does this have for hostels in a rapidly changing probation context?
Do hostels have something to contribute to wider theoretical and practice
focussed debates on the currency of rehabilitation and reintegration within an

expanding criminal justice system?

The enquiry into the hostel story will in part be an unexplored and
unconventional exploration. Hostels have attracted relatively little attention
from theorists and practitioners. In the words of Sellin (1972) regarding

theories of punishment cited in Rotman (1990: 28):

‘The history we are studying is not like a ladder, on which each rung marks a
clear distinction between one stage and the one above. It is more like a river,
arising from several tributaries , some of which , owing to the operation of
changing climatic factors, tend to grow more powerful, while others show
signs of drying up, yet, all are adding their respective flow to the mainstream.’

' Throughout this thesis the words ‘probation hostel’ or ‘hostel’ and ‘approved premise’ will be
used interchangeably.



This chapter introduces the research topic, probation hostels and offers the
reader a rationale for an exploration of potential precursors to the modern
hostel alongside an ethnographic study. The author is explicitly seeking to
make use of historical and theoretical perspectives to make sense of the
contemporary hostel story and its possible futures. Together, the historic and
ethnographic approach, aim to offer the reader a range of perspectives from
which to consider current hostel theory and practice. As Scharfstein (1989)
suggests providing context is both essential and a dilemma:

‘If one thinks of it as a background, one sees that it is contrasted and paired
with a foreground, and that the two are reversible....explanation is impossible
or seriously incomplete unless context is taken into account.’

Scharfstein (1989:1)

In developing a thesis that looks at current policy, practice and context and
sets this against a set of wider pre contexts and influences the author was
reminded of the words of Scharfstein (1989: 1) on the origins of the word

context:

‘The term context...is derived from the Latin word contextus, the past

participle of contextere, which means to weave together or join together.’

This thesis weaves together ethnographic, theoretical and historical
perspectives. As part of that signposting of perspectives and influences a brief
explanation of the author’s relationship with probation practice will be provided
in order to place in context the researcher’s perspective. The chapter will then
proceed to outline the relative academic disinterest that has surrounded
hostels (although this is changing) including the problems this may pose for
those interested in understanding their practices, clientele and purpose.
Finally an outline will be provided of the overall thesis structure and aims.



Why Hostels?

From an academic perspective hostels are a fascinating and relatively
unexplored phenomenon. Depending on which sources one consults and
whom one asks probation hostels for adults variously appeared to have
commenced as a result of the 1969 Children and Young Persons Act (CYPA)
or as a continuation of a much longer pre history. This thesis will explore the
modern story with its convention of locating the development of adult hostels
alongside the implementation of the 1969 CYPA and will critically explore the
possibility that there was an earlier pre history, suggesting in chapters two
and three that a discernible set of influences, policies and practices can be
constructed as a theoretical and practice hinterland from which more recent

developments can be explored.

Part 1l, Section 46 of the Children and Young Persons Act, 1969 legislated

against the existence of

‘approved school, remand home, approved probation hostel or approved

probation home within the meaning of the Criminal Justice Act 1948...°
Stating that:

in consequence of the establishment of community homes...the institution as

such is no longer required ....it shall cease to be an approved institution...’

In the years that followed the legislative framework for the separation of
children and adult criminal justice services, a new framework was created for
adult hostels i.e. Statutory Instrument 1976/626: Approved Probation Hostel
and Home and Bail Hostel Rules 1976. The ‘hostel story’ is most often
presented as relatively short and as a subjective matter of relative disinterest
to current policy makers and practitioners (Burnett and Eaton 2004). Wincup
(2002) and Barton (2004) appear as exceptions here, making good use of
historical perspectives to explore and make sense of current themes and

issues.



The work of Vanstone (2004) and Barton (2004) suggest that hostels for
adults in the Criminal Justice System may have had a much longer and more
interesting history than is generally suggested. It will therefore be important to
explore and question the convention (Burnett and Eaton 2004) of linking
hostels origins to the 1969 Children and Young Persons Act and the 1972
Criminal Justice Act. Later chapters will explore whether an abbreviated
account of hostel history is helpful and consider whether its acceptance has
the potential to divert both, academic and practice interest from a much wider
and potentially revealing, vantage point on the development of rehabilitative
discourses in the Criminal Justice System (CJS). This thesis explores whether
the lack of policy and academic interest in hostels has occasioned missed
opportunities for better understanding of rehabilitative and re-integrative
mechanisms in theory and practice.

From the author's perspective all ideas start with an individual and all
individuals are influenced by their contexts. All ideas are therefore context
bound. Individuals are limited in their construction of ideas by their knowledge
of contexts and individuals. So it is important that the author is explicit with the
reader as to how he became interested in hostels and what relationship the

author had to the research.

This research started with the author leaving the field of probation practice in
1999 after almost 10 years. During that period the Probation Service had, as
will be explored in chapter three, undergone considerable change and the
author had become interested in teaching, research and exploring ‘what
works’ from the practitioner and service user perspective. The author had
previously worked and volunteered in residential settings outside of the CJS
and within the CJS had worked in a probation day centre having some contact
with hostels as a probation officer. There was an interest in how things got to
be as they were along with a curiosity as to why hostels in the CJS had
relatively little written about them and why their existence appeared to be
more dependent on individual interest and chance encounters as opposed to

being key in either policy or practice.



Hostels had not been mentioned during the author’s training as a probation
officer (1989 -1991). Initial attempts to enquire into the origins of hostels
alerted the author to a relative lack of academic and practice related interest.
Both policy making and practice guidance had become highly centralised,
over this period while, from a practitioner perspective, hostels appeared to
have been an exception to this process.

A mixture of practice experience, academic interest and general nosiness,
which | have been assured, is a good asset in a researcher, led the author to
explore systematically how hostels originated, what their role has been in
probation and the wider CJS and consider whether they were being used to
good effect in rehabilitating offenders. A year of ‘private study’ and interest
from friends and ex colleagues convinced the author that this was a subject

worth pursuing in more detail.

More recently the impact of personal perspectives and age were reinforced for
me when working with an undergraduate student who was 8 years old when
the 1991 CJ Act came into being. For her probation had always been about
punishment in the community and public protection with rehabilitation

appearing as a way of achieving these! Contexts shape our perspectives.

Key Questions

The thesis explores whether the accepted convention of the hostel story
commencing in 1969 should be accepted and whether there is an unexplored
history of hostels, which may be of interest to academics, practitioners and

policy makers.

It is also seeks to ascertain, if there is a ‘hostels story ‘, whether any continuity
and coherence can be found in their function which has been overlooked. This
will entail a consideration of the impact of relative academic and practice

disinterest and exploration of the extent of any continuity of purpose or role



that may be detectable today. This exploration will include connection with
staff and residents in an attempt to construct a ‘view from the inside’. The
conclusion of the thesis will consider whether a hostel story and reflection on
this has anything to contribute to both the future of hostels and wider debates
about the role of rehabilitation and re-integration within an increasingly
punitively orientated community justice system (Pratt et al 2005).

Plus Ca Change?

On a regular basis claims have been made that probation is at a crucial stage

in its development;

‘The probation and after-care service has never been free from change, but at
present it is at a crucial stage in its development...’
Haxby (1978: 15)

In many ways this thesis reiterates this perennial claim but does so by
focusing on a much neglected area of probation theory and practice, hostels,
considering the extent to which the rehabilitative potential and purpose of
such institutions has become transformed over time and whether these
purposes may be at risk of being redefined and remoulded into a form of ‘new
puhitiveness' (Feeley and Simon 1994, Pratt 2002, Pratt et al 2005).

However as McAnay (1984) implies, times of challenge and change offer
systems and individuals the opportunity to rethink and reconsider how policy
and practice could be conceived and developed. Probation has a relatively
recent history of one hundred years.? Contemporary sources e.g. Burnett
and Eaton (2004), suggest that hostels have had a much shorter history within
this, originating in the late 1960s to early 1970’s. Table One (Appendix One)
provides an overview of the growth of hostels within this post 1970 period.

2 Probation celebrated an official 100 year history in 2007; see National Probation Directorate
(2000) A Century of Cutting Crime 1907-2007.



The author will put forward the proposition that changes in policy and practice
in hostels have until the late 1990's been asynchronous to mainstream
probation developments. This positioning may offer the academic and
practitioner an alternative viewpoint from the mainstream and make visible
some of the tensions and contradictions that bedevil the wider set of
relationships between the state, the individual ‘offender’ and the ‘community’.

The location of their origins in 1969 — 1970 is surprising as this is precisely
when faith in the rehabilitative project, undermined by Martinson’s (1974)
‘nothing works’, was about to signal a retreat. It will be argued that hostels
were relatively untouched by this rehabilitative scepticism and have a much
longer pre history that, to date has been largely ignored. As Feely and Simon
(1994: 178-9) note:

‘New formations rarely grow on ground totally cleared of the past. They
develop alongside practices created at various times, which have accrued
social and political weight against the demands of coherence and reform.’

This work is concerned to explore whether any continuity of purpose or role
can be determined for hostels. It will consider the centrality of notions of
rehabilitation and transformation in their past and consider, to what extent,
recent changes in criminal justice policy and practice may have begun to

impact on hostels transformative and rehabilitative potential.

Such an exploration is not straight forward due to a relative lack of academic

and practice interest in this area, as Thurston (2002: 207) notes:

‘As any student of hostel practice will quickly discern, there is a paucity of

scholarly endeavour in this field.’

There will therefore at times be gaps in the story which reflect gaps in
academic interest alluded to by Thurston and gaps in policy and practice



interest. These gaps may also represent missed opportunities for hostels to
have a more central purpose within the criminal justice system.

The exploration of hostels’ history is therefore potentially problematic as the
author may be tempted to construct a coherent story ignoring the multiple
influences, policies, individuals and occurrences that coincided and
misrepresent to the reader a narrative which is more appealing but less
reflective of the, at times, disjointed reality. The next chapter will lay out an
argument for an earlier history than is traditionally suggested.

Having introduced the broad area of enquiry and highlighted some of the
difficulties a potential student of hostels faces, the author will now proceed to
locate the proposed research against some more familiar territory. This next
section aims to meet two broad purposes; to provide an overview of some
relevant wider theoretical debates about rehabilitation and reintegration and
then to provide an overview of the thesis, thereby providing a contextere for

the proposed exploration as a whole.
A Theoretical Overview

Analysis of theoretical contexts and tensions may assist in deepening our
understanding as to whether current changes and developments signal
surface changes or deeper shifts from previously defined purposes. For
example, Allen (1981: 87) exploring the decline of the rehabilitative ideal in

American penal policy and social purpose notes that:

‘Individuals and societies find it difficult, however, to distinguish an age’s
wisdom from its pathology, often because wisdom and pathology are obverse

sides of the same coin.’

As Allen (1981) implies a critical exploration of changes in purposes and
practices, may disclose complex and intertwining discourses that are not
amenable to simple juxtaposition. Theorising about hostels may not be a
straightforward endeavour. It is therefore important to begin this thesis with



reference to general theories of rehabilitation and suggest that such theories
both reflect the views and values of theorists and is influenced by their
historical antecedents, including social and policy contexts. More
contemporary policy contexts and influences will be explored in chapters four

and seven.

Before exploring whether hostels have and can act as rehabilitative and re-
integrative mechanisms it is important to explore the concept of the
rehabilitative ideal and provide a brief theoretical background to the meanings
of these concepts. *

Rehabilitative and Re-integrative Theory.

Theories of rehabilitation and reintegration reflect the views and values of
theorists as to how we should treat people who have committed offences.
There is no guarantee that a justice system will have such a focus. Indeed a
purely retributive system has no requirement to include rehabilitation as a
goal. Rachaels (1997: 473) in La Folette (Ed, 1997) suggests only four rules

for a just retributive system.

Only the guilty deserve punishment
Equal Treatment
Proportionality

> e nh -

Excuses

Retributive systems operate on the basis of a consensus of what is morally
right and acceptable and project onto the offender the moral characteristics of
moral and social wrongdoer. Social change and individual circumstance are

not necessary components or considerations of such a justice system.

3 A contested notion throughout this thesis will be whether hostels are in fact non-custodial.
The author will consider the extent to which their regimes and focus move residents towards
or away from community as worthy of critical consideration. Probation Hostels have been
traditionally understood as non-custodial.



Proponents of rehabilitation and reintegration may forget that conceptually,
morally and practically they have to present a case as to why rehabilitative
ideals warrant inclusion in a ‘justice system’. As Bean, an anti rehabiltationist,
notes commenting on responses to his early work on Rehabilitation and
Deviance (Bean 1976):

‘. it was almost as if rehabilitation had become a belief system which was
open to challenge only from non believers.’
(1981: vii)

Moreover as Bean (1981) sets out, questions about the nature of punishment
and the role of rehabilitation in this tend to reduce to either two types of
argument, one moral which is about justification and the other empirical which
is about the efficacy or outcome of practice. This thesis considers the extent
to which hostel regimes have been and could continue to be a form of
rehabilitation. Punishment may be a more or less prominent feature of such
regimes (Sinclair 1971, Fisher and Wilson 1982 and Hudson 1981) and is a
priori neither conceptually included nor excluded. It remains for empirical
evidence to demonstrate the extent to which punitive practices or approaches
contribute to or undermine the restoration of the offender to society, i.e. from a
state of diminished citizenship to a state of restored ‘normative’ social agency.
Beén (1981) writing at a highpoint of rehabilitative scepticism would have
considered such a juxtaposition of punishment as a possible component of
rehabilitation as offensive. However the tide of history has shown that harsher
sentencing practices alone do little to reduce rates of offending or recidivism
and that prison in particular appears to have become an organic form of
punishment that the state grows and feeds at an alarming rate (see Table 1).*

Rotman cited in Lewis (2005: 122) defines rehabilitation as providing the

minimum necessary services for an offender:

* The 2006 NOMS Five Year Strategy for reducing re-offending graphically demonstrates that
overall two year re-offending rates are now significantly higher for those who receive custodial
sentences compared with those who receive community sentences.
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‘...to reintegrate into society as a useful human being.’

Core to such an approach is the active participation of the offender i.e. an
engagement of their social agency. Lewis goes (2005: 6) on to note that in
practice this means:

‘For some there will be the restoration of a former state. For others, it will
mean the receipt of services, the acquisition of skills, and the establishment of
rank, rights and responsibilities previously denied.’

Recognising the possibility for conceptual and practical confusion as to what
practitioners and academics mean by rehabilitation Raynor and Robinson
(2005: 12) note that:

‘... in the correctional model there is no assumption that the offender has
ever conformed to the desired norm...rehabilitation may involve restoration to
either a previous or a ‘proper’ condition/ status, although how the latter is
defined will depend on the perspective taken.’

Implicit in this plea for clarity is a recognition that what rehabilitation means for
individual offenders is as intrinsically tied up with their social conditions as
theif social agency. Raynor and Robinson (2005: 172) are strong advocates
for a rehabilitative ideal that balances offender accountability with a humane
solidarity. Practices and understandings of what works may change over time
but:

‘.. the ideals are remarkably durable.’

The next chapter marks out some of the early ideals and practices that
shaped the hostel as a rehabilitative mechanism. Moreover it will argue that
the institutions and practices that shaped the emergence of residential
reformation informed and shaped our current understandings of rehabilitation
and integration as well as the development of hostels per se. Later chapters
will consider the extent to which the modern hostel demonstrates the

11



durability of the rehabilitative ideal and whether modern practices may be
understood as re-integrative.

The author asserts that although it is possible to separate out these concepts
in the criminological domain they are interconnected and may be seen to be
mutually dependent in practice i.e. it is difficult to conceive of reintegrating an
offender into the community who has not been rehabilitated, unless one
believes that deterrence or imprisonment alone works.® Likewise rehabilitation
without reintegration appears as a rather one sided contract.

On a conceptual level the understanding of what rehabilitation is, appears
more complex and to its opponents more opaque than concepts of
punishment or retribution. Rehabilitation is not conceptually vacuous as an
idea. However our understanding of rehabilitation is more intrinsically linked to
particular sets of complex social practices and relationships for historically
located individuals whereas concepts of punishment can more easily be
reduced to universal notions of loss, deprivation and pain. Exploring the
historical origins of hostels may assist in developing an understanding of what
rehabilitation has meant and whether its meanings and practice remain

today.®

LeWis (2005: 119) has suggested that there is a widening gap between
theories of rehabilitation and their presentation in contemporary penal policy

and practice and that the development of a:

A scrutiny of reconviction rates for those leaving custody would suggest that deterrence
alone is not effective for the majority of imprisoned offenders. Burnett and Maruna (2004)
completed a ten year reconviction study to explore Michael Howard's assertion that ‘Prison
Works'. Their study suggests that individual self belief in the ability to change is a core factor
in reducing recidivism. The study claims that rational choice and threat of custody appear to
have little deterrent effect on those who have already been in custody.

8 Exploring the past may produce its own intrinsic knowledge and perspectives but can also

act as a kind of intellectual and conceptual practice ground from which the present may be
more easily distanced and seen in its own possible contexts.

12



‘rehabilitative rhetoric, might provide sound opportunities for sound
rehabilitative strategies to be developed and pursued by workers in the field.’

Lewis (2005: 131)

it will be important to explore in the conclusion of this thesis whether
contemporary hostel practice and policy is moving away from its theoretical
and historical antecedents. Rehabilitative rhetoric may be usefully explored as
much in its social and policy contexts as in its theoretical domain. Linking
concepts and concrete practice may enable a greater scrutiny of both
practices and ideals.

Lewis (2005) like Crow (2001) links notions of rehabilitation with the practice
of resettlement. Such understandings see the restoration of the individual as
linked to that individual becoming integrated or reintegrating into social
membership of a community. As Palmer (1992: vii) notes diverse responses
are open to society in dealing with those who break the law. The aims of
these responses are usually to varying degrees aimed at protecting the public,
providing order, and making society more stable. Sentencing offenders:

‘offers four ways to accomplish this; retribution, deterrence, incapacitation and
rehabilitation.... Rehabilitation attempts to change the offender so that she or

he loses the desire to offend.’

The latter of these, rehabilitation, may be understood as an expression of
social solidarity and recognition of the potential for all citizens to transgress

and the potential value of welcoming back the penitent transgressor.

Rehabilitative ideals then are not always presented as solely focused on the
immediately tangible good of society. In fact McKorkle and Korn (1954: 94-95)
caution against justifying human intervention strategies with offenders solely
on the basis of the desired outcomes they will achieve for society:
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It is the tragedy of modern correction that the impulse to help has been
confused with treatment and seems to require defence as treatment. One of
the more ironic difficulties with this position is that when one makes
‘rehabilitation’ the main justification for the human handling of prisoners one
has manoeuvred oneself into a position potentially dangerous to the
humanitarian viewpoint. What if human treatment fails to rehabilitate? Shall it
then be abandoned?...the bleak fact is that just as the monstrous punishment
of the eighteenth century failed to curtail crime, so the humane handling of the
twentieth century has equally failed to do so.’

McCorkle and Kom (1954) prior to the huge expansion of the American
penitentiary system were forewarning that just as punishment may fail to
reduce recidivism so too might certain forms of treatment or rehabilitation.
Research around rehabilitative practices should be careful and morally
mindful of not conflating effective rehabilitative practice with justification for
moral and humane treatment, these too may need to be argued for in their
own right. In considering how hostels treat residents this may be an important
consideration as depending on whom they capture, some groups may be, and
be perceived to be, more or less amenable to the rehabilitative endeavour.

Rehabilitation and reintegration may take many guises, as Allen (1978)
suggests. The diverse guises are historically and culturally located and to be
properly understood need location against a broad context. Looking
backwards to look forward may be useful for both practitioners and theorists.
The next three chapters aim to provide much of the broad context for studying
the modern hostel as a potentially rehabilitative mechanism, looking
backwards, identifying where possible diverse guises of and influences on

concepts of the rehabilitative ideal in history, policy and practice.

Within these varying potential guises society’s responses and prevailing social
conditions may be seen as influential. Two social policy areas that appear to
have been of particular relevance to hostels throughout their history are
housing and employment. Recent resettiement research (Clancy et al 2006)
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restates the importance of these factors. Indeed, these may be seen as core
to rehabilitation generally. Crow (2001: 199) considers these as the:

‘Two areas of social policy central to successful rehabilitation.’

That is we cannot separate out our understanding of rehabilitative criminal
justice policy and practice from the broader social policy issues of the day
which focus on people’s social and economic life chances. Recent research
has reinforced the importance of these constants in the rehabilitative
discourse (Harding and Harding 2006). In the 21 Century accommodation
and employment are still being seen as key factors in tackling poverty and
enabling social inclusion. Chapter seven will flag the importance of
accommodation within the current pathfinders discourse. Robinson (2001)
drawing on the work of Bauman, suggests that ‘social problems’ such as
homelessness may be understood as manifestations of poverty and as part of
a wider picture of social disadvantage.

Robinson (2001) explores a hostel model for engaging the homeless in a ‘post
modern’ world. The next chapter will suggest that such models of engagement
through the promotion of active social agency are not new and may transfer
well to the modern hostel setting. For now it is important to flag that
interventions with marginalised groups need to be understood in both their
wider social context and the wider circumstances of individuals’ lives and not

just the presenting problem.

Theories of rehabilitation and reintegration need to sit alongside theories and
policies relating to our contemporary understanding of why people offend. For
example in the modern era psychological explanations of crime predominate.
Palmer (2003) explores suggested responses to offending founded on
theories of moral reasoning and personal deficits associated with the work of
Piaget (1932) and Kholberg (1958,1959), exploring how, on the basis of
current research, this might be applied to work with ‘offenders’.
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Reintegration through the use of transitional community based facilities has
been a common feature of late 20™ Century juvenile justice and social welfare
approaches focused on young offenders (see Harris and Webb (1987) and
Palmer (1992: 87 and 114). Key also to the historical development of re-
integrative approaches and rehabilitative discourses has been the concept of
developing tangible social bonds and unlearning delinquent behaviour or
relearning pro social behaviour that might lead to improved access to either
paid work, education or voluntary work. That is, as well as benefiting the
individual, reintegration puts responsible and productive social agents back
into society. According to Garland (1997: 6) rehabilitation in the modern era
has become but one aim on a possible menu of rationales and purposes for
intervention with offenders:

‘It is no longer viewed as a general all-purpose prescription, but is instead
targeted upon those individuals and groups most likely to make cost effective
use of this expensive service.’

This iterates with the earlier point that rehabilitation is not a necessary
component of a ‘justice’ system. However this thesis will suggest that hostels
have to date had a rehabilitative ethos and by implication therefore have
sought to integrate or re-integrate their residents back into wider society. If
this éim were to be lost for hostel residents then we may need to ask whether
they are becoming some new kind of ‘semi-penal institution’ (Barton 2005)
with quite different aims and purposes. However unpalatable and gender
ridden the semi-penal institution Barton describes, the regimes described by
her still sought, however consciously or unconsciously patriarchal in their
motivation, to place albeit it feminised ‘transformed’ and ‘normalised’ women
back into society. Garland (1997), Feely and Simon (1994) and Nash
(2006:188) point towards the possible abandonment of:

‘the grand narratives of reformation and rehabilitation.’

Hostels it will be argued have not only been part of this narrative but have
informed its content and discourse however gendered and stereotyped. They
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may offer the potential to develop both theoretically and practically less
exclusive narratives which have no need to juxtapose ‘new penology’ against
‘old penology’. The conclusion of this thesis will return to this question
informed by both a broad based theoretical enquiry and a detailed but specific
ethnographic enquiry. Pulling together these findings can offer an alternative
perspective from which to see future transformative possibilities.

Framework of Thesis and the Construction of a Hostels’ Narrative.

Chapter Two will explore the possibility that hostels have much earlier
antecedents. It will consider whether there is evidence of the use of hostels
prior to 1969. That is, do hostels appear suddenly on the rehabilitative radar
in 1969 or have they perhaps a longer pre history?

The chapter will offer a perspective that suggests that ignoring the past for the
sake of being seen to be new may ignore important formative influences that
shape the ebb and flow of hostel practice. As Nellis (2007: 26) suggests it is
important to understand what it is that the:

‘the new modernisers have set themselves against’.

The vauthor will seek to balance the close up approach of ethnographic
research that will form the bulk of this thesis, based on two six month periods
of fieldwork, with an attempt to develop a longer view and potentially broader
perspective as to where and how hostels emerged. It will open to
consideration the possibility that the ‘guise’ that hostel's rehabilitative
practices take flow from earlier influences and practices. An exploration of
these may be fruitful in constructing and stimulating debate about the role of

the modern hostel.

In looking at evidence for an early hostel story two time frames will be
explored. Firstly those practices and developments that may be seen to
predate the general probation story and are asynchronous to the accepted
probation history (Whitehead and Statham 2006, Vanstone 2004, Crow 2001).
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Secondly it will explore that time frame which is synchronous to the general
probation story but is generally ignored or underplayed in that story. Authors
such as Vanstone (2004), Whitehead and Statham (2006),Barton (2004),
Wincup (2002) and Le Mesurier (1935) lay a trail that provides evidence of
residential homes, probation homes, Howard houses and hostels prior to
1969 .

Chapter Three will consider the wider legal and social policy context to the
contemporary hostel story. This will allow judgements to be made as to the
influence this may have had on hostels’ development and to ascertain
whether there has been a shift in direction in hostels’ role and purpose that
signals a change in direction or purpose. Developments in hostel purposes,
policy and practice require location against the broader social policy context
within which criminal justice developments have occurred. It will be important
therefore to map some of the broad trends and influences, which have shaped
penal policy and in particular probation policy and practice.

The chapter will outline and highlight some of the key influences in social
policy since the late 1960s impacting on probation and suggest that the effect
of these changes, in social and economic policy, contributed to a partial
transformation of prior probation purposes. The focus will be particularly on
thoée developments post 1970, which is when the modern hostel story is
generally accepted as commencing. Such changes it will be argued paved the
way for a revision of the function and practices of the probation role in how it
defined and worked with its traditional ‘client’ group and how it understood its
relationship to the state. The context provided in this chapter will run up to and
including 2001, i.e. just prior to the commencement of the ethnographic
research (chapters six and eight). Chapter seven will provide an overview of
developments taking place during and between the two phases of fieldwork

Chapter Four will act as a literature review of the ‘accepted hostel story’ i.e.
from 1969 through to 2001. The roles and functions they performed in this
period will be explored. It will be argued that a shift can be detected over this
period from a treatment and rehabilitation paradigm towards a public
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protection and then an offender management focus and that throughout this
period hostels, for the most part sat to the side of wider probation story.
Moreover a renewed interest in academic and Home Office research is
discernible from 1999 onwards (e.g. Barton 2004, Wincup1996, 1997 and
2002, Burnett and Eaton 2004, Home Office 2005, HMIP 2007/8).”

Chapter Five will provide an overview of the methodologies used in this thesis
and the balance developed between conventional literature review,
ethnographic study and sociological theorising. The research design and the
rationale for two distinct periods of field study will be explored and
consideration of how the data was analysed. The potential strengths and
weaknesses of the approach will be discussed. The author will provide some
discussion of the ethical considerations such research demanded and
reflection on the ongoing process of improvement that the novice researcher
experiences when undertaking field research and critical theorising. The
author will also reflect on the process of this type of research and the
relationship between being in the field and being out of the field, reflecting on
this experience of being a novice researcher and balancing what and how
much could be written about and what is possible and pertinent to write about.
It will also be important to highlight that the author was familiar with some of
the ethnographic territory being explored but made conscious efforts to stand
back from his previous role and the types of thinking that such a role had
previously encouraged. Having previously been a part of the probation world,
the author will recognise that his reflections and relationships in the field may
have been both eased and constricted by this baggage.

Chapter Six and Eight ‘Letting Hostels Speak for Themselves' and ‘Returning
to the Field’ will report the findings from two stages of an ethnographic study
in two hostels conducted over the period this thesis was completed. One

7 At the time of writing up (toward the end of 2007) a further HMIP inspection of hostels is
about to take place. The terms of reference for this are; To assess the effectiveness of the
contribution of Approved Premises to the management of offenders in the community who
pose a high risk of harm to others and to examine the treatment of residents in such
establishments. This is due for publication in March / April 2008.
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hostel was about to be opened in 2002 the other had been established since
at least the 1969 CYPA. The chapters will critically examine the impact of the
wider developments in probation on hostel policy and practice at a micro level.
This will include consideration of how the developing NOMS agenda may be
shaping their role and purpose.

Chapter Seven will explore the wider probation and hostel specific policy and
practice context that occurred during and in between the two phases of field
research. It will build on the contexts explored in chapter three and consider
whether between the end of 2001 and 2007 hostels continued to sit to one
side of wider criminal justice policy. This chapter will explore the
contemporary policy messages hostels and hostel staff receive about their
possible role(s) and purpose(s) and consider whether there is evidence that
hostels can still be excluded from or ignored in major policy reviews. It will
argue that for a range of reasons, hostels have now come to the attention of
policy makers, researchers and the media. It will also highlight some research
that was taking place across this period that may be seen as impacting, or
having the potential to impact on hostels’ development.

Chapter Nine will reconsider where hostels came from, what they have done,
what they do now and how they are currently positioned in terms of key policy
developments in the criminal justice system. The chapter will consider their
possible future(s). It will explore whether the findings of the ethnographic work
evidence a shift in hostel purpose and function. It will consider whether the
modern hostel remains a rehabilitative mechanism and explore to what extent
wider changes in policy and rhetoric have impacted on the modern hostel. Do
hostels remain to the side of mainstream probation practice or have they been
pushed forward by a current of risk orientated thinking to take a more central
place in service which is focused on risk of harm and public protection? Are
shifts in clientele, role and regime apparent? Has the current probation
tendency towards a focus on risk, dangerousness and risk management
(Spencer'and Deakin 2004: 215) impacted on hostels’ transformative potential?
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It will also consider whether possible theoretical implications arise from the
findings of this thesis.

The next chapter will begin this research journey and explore the possibility

that hostels might have much earlier antecedents than some cotemporary
authors suggest (Burnett and Eaton 2004).
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An Historical and Theoretical Hinterland

Chapter Two:

This chapter will explore the possibility that hostels have antecedents prior to
the 1969 watershed suggested by Burnett and Eaton (2004). It will suggest
that hostels do not appear suddenly on the rehabilitative radar and have a
longer pre history. This ‘hidden’ history has in fact always been there to be
discovered but to date, has largely been seen as peripheral by those with a
wider interest in probations’ origins and development (Vanstone 2004,
Whitehead and Statham 2005, Crow 2001 and Ostler 1995). However these
and others lay a trail that the student of hostels can follow.

As well as contributing to the overall thesis this chapter will provide a
theoretical and historical hinterland from which to observe and understand the
ethnographic work in later chapters. The chapter will adopt an approach
recognised by Barton (2005: 161) as:

looking backward in order to look forwards’.

It will open to consideration the possibility that the ‘guise’ that hostels take
today, flows from a stream of earlier influences and practices. An exploration
of these may be fruitful in constructing and stimulating debate about the role
of the hostel today and its possible futures.

Two time frames will be explored in looking for possible evidence of an early
hostel story, the period from 1756 to 1906 and from 1907 to 1969. In the
former period it will be argued that roots required for a residential rehabilitative
practice develop prior to the formal establishment of probation more generally
and signal a move away from traditional notions of punishment and
transportation prevalent at the start of that period. In the latter period,
synchronous to the development of the probation service, it will be argued that
hostels develop to the side of an emerging probation service and that there is
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evidence of them being considered and used for adults as well as children.
This chapter will therefore signpost ideas, institutions and individuals who may
be seen as part of a hostels hinterland and focus on providing an outline of a
possibly much longer re-integrative story.

Before commencing, it is worth stating why such perspectives may be
politically as well as theoretically valuable. Not all are convinced of the
possible merits of understanding and critically engaging with probation history.
Wallis (2001: 5) the then director general of the ‘New’ National Probation
Service explicitly stated that she wanted to take probation away from its past
wishing to:

lead the Service against the grain of its past history and traditions’.

This chapter will offer a perspective that suggests that ignoring the past for
the sake of being seen to be ‘new’ may ignore important formative influences
that shaped the grain of hostel practice. As Nellis (2007) and Vanstone (2004)
suggest the past may offer models and lessons that the modern theorist,
policy maker or practitioner can gain insight from. This chapter seeks to
balance the close up approach of ethnographic research that will form the
contemporary core of this thesis, with an attempt to develop a longer view and
potentially broader perspective as to where and how hostels emerged.

This chapter will also critically consider how the hegemony of the rehabilitative
ideal (Allen 1981), discernible in the precursors of the modem hostel may in
fact hide a range of influences including interests of coercion, social control
and the specific promulgation of societal norms e.g. the work ethic. Like
Vanstone's (2004) observation on more general probation origins it will be
suggested that a range of motives and influences facilitated and influenced
the ‘birth of the hostel'. In fact hostels may be seen as having their origins in a
range of early ‘social intervention’ practices that current criminal justice

genealogies tend to ignore.
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The author will conclude by suggesting that there is evidence for a credible
pre history, arguing that both adults and children have previously been the
focus of ‘hostel-like’ residential and rehabilitative interventions. Such
intervention and practice has been seen as a way of working with ‘offenders’
for longer than has been traditionally argued. This is not to claim that hostels
have in any sense been a major policy instrument in the past but to note that
their precursors did exist and were considered by some policy makers and
reformers. The chapter will conclude by considering whether a shift is
detectable from the formative influences and ideas of specific individuals
towards a political interest and influence in their possible use prior to the
accepted watershed of the 1969 Children and Young Persons Act.

Evidence of Rehabilitative Precursors

According to the National Association of Probation and Bail Hostels, NAPBH
(2002) probation hostels have their discernible origins in the use of residential
homes which acted as substitute families for children and young people who
were temporarily separated from their families for social reasons or reasons of
‘delinquency’.® NAPBH unlike Burnett and Eaton (2004) relate the origins of
hostels to the period 1907 — 1935 and links them closely to the development
of Reformatory and Industrial Schools in this period. This usefully opens up a
line of enquiry clearly predating the 1969 CYPA. However such historical
location appears somewhat too convenient. It allows for an immediate link
with the 1907 Probation of First Offenders Act and co locates hostels’ origins
with those of the wider probation service. The author found that this
coincidence is but one academically convenient point in the history of hostels
where the use of the hostel as a means of intervention by the state or others

may be mapped into the criminal justice system.

Probation histories tend to locate the origins of probation with the key male
figures of John Augustus and Frederic Rainer (Vanstone 2004) referencing

® In November 2007 NAPBH was re-launched as NAPA (National Association of Approved
Premises) see www.NAPA-UK.ORG.
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developments to early legislation such as the 1887 First Offenders Bill and the
1907 Probation of Offenders Act. Interestingly Vanstone (2004) does discuss
minutes of the London C.E.T.S’s (Church of England Temperance Society)
Annual Council Meeting in 1889 when a Mission fund was suggested for the
purpose of giving grants to match the funds raised by the Diocese for the
appointment of police court missionaries. Further exploration of these minutes
and a reading of Vanstone’'s PhD thesis from which his book is developed,
revealed reference in the CETS (1889) minutes that the monies referred to
above were also being allocated for the:

'...setting up of Shelter Homes.*

Ostler (1995) provides one of the few probation history texts with a chapter
dedicated to the work of hostels. He too signals earlier origins to the hostel
story:

‘Some of these hostels had been set up as far back as 1820 when there was a
growth in the formation of societies to help offenders on their discharge from

prisons...’
Ostler (1995: 101)

Although discussed as a side issue to the development of Probation, Vanstone
(2004) and Ostler (1995) lay a trail that suggests a use of residential or semi
residential rehabilitation contemporaneous with and possibly pre dating the birth
of the modem probation service. The beginnings of this trail led the author to
delve further into a search for earlier examples of residential rehabilitative
mechanisms. The findings of some of that search are presented in the

remainder of this chapter.

From an initial starting point that suggested that there would be a paucity of
material predating 1969 the author uncovered a wealth of material too vast to

® Interestingly the Church of England Temperance Society began its life as the Church of
England Abstinence Society but one year on with a limited membership reconsidered its core
purpose and name!
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include in this thesis. Some of this material will now be explored as evidence
of early practices that shaped the ‘birth of the hostel'.

Early Influences

This section will now explore the possibility of a hostel story predating the
traditional probation story. It will suggest that early forerunners of the modern
hostel are discernible. They had explicit aims to separate out individuals from
their fellow citizens because of their offending or identified risk of offending.
There is a clear, if at times mixed, desire to work with specific populations in a
broadly residential setting with a concept of regime, clear purpose for
intervention and crucially that there is an end goal of integration into society or
work. Three examples will be explored from this early period, gathered from a
range of research material on, ‘training schools’ and the related development
of ‘Sunday schools’, ‘bonded labour and ‘apprenticeships’ The author will
suggest that together these informed a new rehabilitative discourse
underpinning the development of early hostel like interventions. Some offered
accommodation and access to employment, including labour yards offering
work and security for discharged prisoners (Kelly 1857, Le Mesurier 1935,
Vanstone 2004, Probation Journal, Times Digital Archive). The direct
forerunners of hostels and probation homes, industrial and ragged schools,
are recognised as having taken many young people out of the prison system
(Le Mesurier 1935: 22). The work of some key individuals who developed
these will be briefly explored before turning to more recognisable hostel

developments.

The author will suggest that there are clear links between these and the later
hostel story that will be presented in chapter four. In line with the
contemporary history of hostels (Burnett and Eaton: 2004), this section will
suggest that hostels have their roots in work with children and young people,
as well as adults and that those roots go further and are much earlier than has

hitherto béen suggested.
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‘Training Schools’ - A Reasonable Starting Point?

Outside of the longer monastic tradition the earliest records of residential
rehabilitation that may be seen to have had a focus on the general ‘offender’
population are to be found in 1756 with the setting up of schools for the
children of convicts. '°This was both the earliest non monastic and non
medical reference that the author traced and provides a convenient starting
point, over 100 years prior to that of most general probation histories."’

According to Young and Ashton (1956: 163) schools for the children of
convicts were set up by the Marine Society in 1756 .The society was founded
in the same year by Jonas Hanaway, a Philanthropist and member of the
Russia Company. The society’s stated aims were:

to encourage poor men and boys of good character to join the navy.’
(The Marine Society A Brief History — 2.10.02)

A detailed reading of the history of the Marine Society reveals that its’ focus
was not so much on boys of good character but in transforming street urchins
and the sons of convicts into boys of good character who might be able to
serve King and country. In practice this might mean children found roaming
the streets were taken to such schools in order to prevent or stop criminal
behaviour. The publicity surrounding such interventions stressed their
advantages to the young men. The training was in effect pre-sea training as
opposed to training for immediate societal reintegration. However it did offer

"% Raynor (2005: 33) citing Pugh (1970) and McConville (1981) draw attention to the early use
of correctional reformation within the monastery prior to the sixteenth century. Such practices
were for the most part based on notion of rehabilitation via isolation and religious practices
including fasting and penance .The isolation/ contamination principles behind Bentham’s
Panopticon and solitary confinement have their roots here.

" The author felt it important to exclude the development of hospitals, retreats and prisons
from this work and to maintain a clear focus on those interventions which could be specifically
linked to concerns about criminality and the purpose of reintegrating those individuals into
society. The Poor Law of 1558 allowed ‘the idle’ to be committed to ‘houses of correction’...
early examples of the criminalisation and institutionalisation of ‘ the poor’ and conflation of
these groups are of interest and as will be seen informed some of the early forerunners to
hostels.
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the promise of paid employment and an acceptable identity in society, two key
‘criminogenic factors’ that Andrews and Bonta (1990) would recognise.

This early use of residential training ‘schools’ was developed under the guise
of philanthropic motivations i.e. care or concern for the children of convicts, as
well as other boys and men. However under the surface of these benign
motivations appears a mixture of aims in practice. At an early stage the mixing
of motivations, justifications and populations in a residential setting is
apparent. These schools appeared to create a setting whose output also met
a particular need or function of wider society, in this case providing sailors for
a navy (for a specific war). Taking potential trouble makers off the streets, is
then nothing new, nor is the offer of transformation via a residential regime.
However at this time this was a novel approach and set against a more
normative use of physical punishment of imprisonment. At the end of the
Seven Years War the Marine Society had recruited 5,451 men and 5,174
boys. The aim of a ‘free school in every port' came with an explicit goal of
keeping the Navy supplied with ‘suitably trained boys.’

www.marine-society.org.uk/history

Such interventions with boys aged mostly 12 to 16 years needs to be seen in
the context of the establishment of the penal colonies, practices of
transportation and the notion of a dangerous class of criminals who are in
need of treatment. Hanaway (1784: 4) described crime as:

‘... disease which spreads destruction like pestilence and immorality as an

epidemical disorder which diffuses its morbid qualities.’

Hanaway's development of ‘training ships’ present a convenient starting point
from which to begin to develop an understanding of hostels or hostel like
mechanisms, not because it is a definitive starting point but because it clearly
illustrates 'the complex nexus from within which non custodial residential
interventions with offenders or those deemed at risk of offending, arose in the
late 18" Century. His training schools, which were in effect harbour or even
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land based, reveal a complex relationship between state, individuals and
private companies. The founder of the Marine Society is presented as a
philanthropist first and a member of a private company or government linked
organisation second. > Moreover what was originally premised on a
philanthropic discourse soon found itself located within a legislative framework
i.e. the 1772 Act. Ignatieff (1981: 53) like Vanstone (2004) cautions against
taking philanthropic accounts at face value:

‘The idea of authority permeated conceptions of philanthropy in the 1770’s.
The benevolence of early factory masters and institutional reformers is often
interpreted as an effort to introduce an idealized version of rural paternalism
into an industrial and institutional context... this meant replacing the
indiscriminate almsgiving with a systematic attempt to distinguish between the
deserving and undeserving poor.’

Selection of ‘residents’ for such interventions required the ability to distinguish
between cases. It also opened up the possibility of suitable alternative
interventions being introduced i.e. might society develop altermative
interventions for these young people? The possibility of a rational, deliberate
and differential management of individuals on the basis of their diverse needs
and in line with a degree of moral culpability that could be attached to an
individual’s ‘condition’ , has roots that predate probations’ official history. It is
possible to detect here the early origins of an interventions ‘science’ being put
forward as justification for practices that may have had multiple or hidden

ends.

Relationships between the individual ‘offenders’ and other citizens, even other
inmates in a prison were understood by Hanaway to be key to enabling
change. Lack of social interaction via solitary confinement was considered the
ultimate non physical censure but also the most humane (in comparison with
the alternative harsh physical punishments or deportation / exile orders that
were common at that time). Citing Offray de la Mettrie he states:

"2 perhaps an early example of a public private partnership?
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‘He who torments mankind becomes his own tormentor.’
Hanaway (1776: 141)

Later chapters will consider the extent to which modern hostel regimes
promote social interaction both within the hostel and between the hostel and
the wider community. Social isolation was recognised by Hanaway and
others as counterproductive to change focussed practices. There was an
early recognition of the dual concern that individuals could harm society and
that society’'s interventions could harm offenders. Hanaway's schools sought
to temporarily protect society from those at risk of offending and in the
meantime provide them with a purposeful training and career that would
eventually lead to their reintegration into society as individuals with a trade
and income. The usual training period was two years with a job offer on a ship
at the end.

Early Staffing Models

The early staffing of training schools included ‘A superintendent assisted by a
Mate, School Master, Boatswain and Cook’ (Kelly 1857: xx).'® The training
institution sought to provide tuition in the social structures and practice to
which the resident / trainee would progress. Staff were quite specific role
models for future employment. However the immediate benefit of such labour
was to be as much for the institution as the individual. Residents could be

promoted through the system to different roles.

The Beatty, the first ‘training ship’ in 1786 took onboard 30 boys. All male
staffing of such enterprises has been questioned by authors such as Seth
Koven (see Parker 1992) for the potential risk it put children at from abuse
and for the lack of scrutiny of male philanthropists who could easily capture

vulnerable young boys. The question of separation and the potential

3 Quarterly Record of the Progress of Reformatory Schools and Prison Discipline (pagination
refers to pages after page 1280. pi to pxxxvi.)
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vulnerability of populations will be explored later in this and subsequent
chapters. However Koven's concerns should not undermine the very real
difference that humanitarian interventions could make for the individual, as an
alternative to prison, physical punishment, the poor house or transportation.
Such practices had tangible benefits for the wider community in terms of
producing normative productive members of society often engaged in work or
labour that might otherwise be difficult to fill. They also created a temporary
space between those at risk of offending and wider society whilst meaningfully
engaging the individual in work which had benefits for them too. Watson
(1896) highlights government concern to measure the efficacy of the ragged
and industrial schools that grew from these.

These early schools and training ships had clear and explicit requirements for
a hierarchical staffing structure associated with particular functions of the
‘ship’. This hierarchy had the dual aim of replicating authority structures in
society and creating a structure for moving trainees on in a way that prepares
them to accept and engage with such authority. Early concern with crime
prevention and loss of respect for authority can be seen in Fielding’s (1751)
work. Hanaway complemented Fielding’'s approach to new ‘policing’
(Dodsworth 2007) methods by focussing on what to do with offenders or
potential offenders, introducing the possibility of intervention as opposed to a

focus on detection and punishment.

Some 100 years after Hanaway began sea training ships, evidence of a range
of ‘training schools’ in Scotland, England , America and Ireland can be found
(Kelly 1857 Smith et al 2004) that maintained the semi familial and
hierarchical staffing structures. Sea training was retained but agricultural
training (Kelly 1857: x), became popular too. The general staffing structure
and aim of reintegration through employment and training remained present,
Kelly notes Carpenter's work which extended such interventions to girls in

Bristol.

Before proceeding to look at reformative practice which began to build on the
linking of rehabilitative training and labour as responses to crime and poverty
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in the 19" century, it is important to briefly note two emerging themes that
shaped the development of reformative interventions. The targeting of specific
populations by reformers and the existence of ‘public concern’ about those at
risk of offending. These themes are not new and can be seen in 18" century
attention to young people in cities. One example of this will be explored
below.

‘Troublesome Youth’

Concern about ‘troublesome youth’ and what to do with them is not the
preserve of the post-modern society. Although not an example of residential
work Sunday Schools and their influences are important to briefly consider in
developing a broader context for the examples that will be explored in the
second half of this chapter. Moreover, they provide another early example of
‘public concern’ about those at risk of offending and the early targeting of
specific populations that are perceived as problematic.

‘In 1781 the Sunday School was first founded by Robert Raikes of

Gloucester...’

Carpenter (1968: 111)

The Sunday School movement came into being some 25 years on from the
aforementioned development of Hanaway's sailing schools. Their origins
appear to owe less to the divine or holy nature of the Sabbath and more to the
fact that it was the only day of the week when multitudes of children who
otherwise worked in factories, pits or as apprentices were free. Raikes in a
letter to Colonel Townley in 1783 quotes a woman in the street (op.cit: 111):
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‘Ah Sir...could you take a view of this part of town on a Sunday, you would be
shocked indeed: for the street is filled with multitudes of these wretches, who
released on that day from employment, spend their time in noise and riot...""*

The guise of religious instruction i.e. the Sunday School could be understood
as having been used as a means of social control of a juvenile workforce by
predominantly male members of the adult middle and upper classes. Women
like Carpenter (1807-1877) ran such ‘schools’ and developed experience in
managing the 'unruly classes’. Local factory owners benefited from the control
of young people by such organisations, e.g. they were less likely to be drunk,
cause problems for the middle classes (factories pulled in large numbers of
young workers to city centres), were less likely to appear in court and were
more likely to turmn up for work on a Monday.

How some groups use their free time, where they go and in what numbers
appears as an early concern for reformers. Instruction (initially religious) may
be presented as both lessening the risks such groups present and be a more
hidden mechanism or means of temporarily removing them from sites of risk
or structuring their use of ‘free time’. Chapters six and eight will consider to
what extent the modern hostel may be seen as performing such a function.

Apprenticeships and Bonded Labour

Within a similar context of industrialisation and a perception of ‘troublesome
youth’ a process of separation and reformation through work and training can
be discermed in the development of ‘houses of refuge’ across the Atlantic
some forty four years on from Raikes’ first Sunday School and almost seventy
years after the first training ships. Young and Ashton (1956: 156) identify

these as:

‘places where young people are apprenticed to masters.’

% The motivation behind Raikes' Sunday Schools' appears to mirror almost perennial
concerns about young people as being at risk of crime and large numbers of young people in
public spaces being perceived as ‘risky’.
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Schlossman (in Morris and Rothman: 327) cites the New York House of
Refuge which opened on the first of January 1825 as ‘...the first of the early
reform schools’ and links their development to the 1788 development of the
London Philanthropic Society founded for the prevention of crimes and for
reform among the poor. The shift from being apprenticed to a particular
individual ‘master’ or employer to a hostel like approach is detectable here.
He notes that...

by the time Grimscom visited the society in 1818 its institutions had begun to

accept juvenile offenders.’'°

A transatlantic cross fertilisation of ideas about how to respond to criminality
and poverty has a lengthier pedigree than some modern probation histories
and criminal justice policy research might suggest (Jones and Newburn 2007,
Tonry 2001). Residential work in hostel like settings is part of that longer
history. These Trans Atlantic developments were in a context where slavery
still existed and the delineation between paid work, servitude and other forms
of bonded labour was unclear. Montgomery (1991: 181) states that:

‘... a few years after the census of 1850 had been recorded, the number of
wage earners ten years of age and older for the first time surpassed the

number of slaves over ten years of age.’

The gradual demise of slavery and its labour may have assisted employers to
see offenders as a potential asset or resource. Prior to this demise such a
vision was mostly individual and not linked to general court practices.
Apprenticeships as a form of rehabilitation for young people and aduits owed
as much to labour requirements as any wish to engage in humanitarian
rehabilitation. Such apprenticeships were in evidence in both the UK and USA.
Theorists of hostels may wish to bear in mind the impact of wider social
contexts as relationships between stated purposes, market needs and social

'S John Grimscom was a Quaker Teacher and Philanthropist and member of the New York
Society for the Prevention of Pauperism.
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contexts are often intertwined. Melossi and Pavarini (1981: 38) draw attention
to the relationship between punishment and social structure suggesting that in
18" and 19" Century workhouses:

‘the work was usually pointless, having no real importance, being designed for
the needs of discipline and training than for profitability’

However we will see below that some early forms of bonded labour as
alternatives to custody did not see profitability and punishment as motives
which were mutually exclusive.

Providing an historical context to the development of rehabilitative practices
may enable a broader understanding of what residential rehabilitation might
mean today. Examples explored make explicit that a range of relationships
can be detected between those who sanction rehabilitation (courts,
government and society), those who engage in rehabilitative practices and
those who may profit from them. Raynor and Robinson (2005: 14) have
recently reminded academics and practitioners that:

‘...we cannot necessarily assume that those who contribute to discussions
about the merits and problems associated with offender rehabilitation share

the same understanding or vision of the ‘rehabilitative enterprise’.

Differential understanding impacts on how policy makers, theorists and
practitioners have ascribed the boundaries that should be placed upon the
social agency of those whom hostels capture and as to the interventions that
are perceived as beneficial to the individual or society. As Raynor and
Robinson (2005: 160) note:

the ideas that exercise a political hegemony at any particular time are not

necessarily the same as those which inform the actions of practitioners.’

Making sense of bonded labour, houses of refuge and apprenticeships as
forerunners to hostels requires an acknowledgement of the differential
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citizenship that existed in the 18" and 19" centuries. Montgomery (1991: 182)
draws attention to the differential citizenship status of individuals with regards
to their rights, freedoms and social membership. Full citizenship with voting
rights could be denied on the basis of race, gender, non-ownership of
property or land and being bonded as a worker. Montgomery (1991: 188)
draws attention to the dynamic between freedom, work and citizenship:

‘Hand-in-hand with the right to vote came destruction of legal sanctions
binding a worker to a particular employer’

and goes on to note that at the same time in Great Britain

‘Parliament was considering amendments to the British master-and-servant
law, the American iron manufacturer Abram Hewitt asserted, “I have never
known a master to go to court” to force a worker back to a job he or she had
quit. He considered enactment by a state legislature of a law allowing such
action both politically impossible and “very undesirable.”

Labour in the community as opposed to in the penitentiary or colonies opened
up the possibility of a more visible transformation of offenders to citizens.

Social structures and contexts appear to have had a determining relationship
on the form and content of historically specific rehabilitative mechanisms.'®
Appendix 2.1 provides an example of a 19" Century Court Order from the
State of Pennsylvania for the capture of anyone escaping from such an
apprenticeship. The similarities between this and slave warrants denotes the
extent to which loss of freedom and citizenship were part of an ‘offender
identity. Whilst depriving of liberty such apprenticeships developed the notion

16 Developing an historical overview of rehabilitative practices allows the past to be
understood from the context and meanings of the present with the possibility of critical
hindsight. An exploration of hostels’ modern purposes and practice is in part overshadowed
by contemporary contexts and social structures which are experienced as normative. Both
recognising and overemphasising changes experienced within current contexts may require
the distance and lens of history to place their significance in context. History provides regular
examples (Allen 1981) of those who would claim that definitive shifts are occurring.
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of punishment in the community via labour as opposed to punishment in the
penitentiary.

Practices which may be seen as degrading and inhumane to the rest of the
population can be reconstructed as both beneficial and warranted if the
‘offender’ is seen as standing outside of the rest of society but potentially
benefiting from such practice or that practices result in a resource for society.
Interventions that offer a benefit to society or at least to parts of society may
offer ‘offenders’ an opportunity to literally ‘work off’ their offending identities.

Appendix 2.1 suggests that jurisdictions which granted such apprenticeships
were keen to have the responsibility and right to have ‘offenders’ returned to
them should the terms of their rehabilitation be broken. Such offenders were
seen as an asset to the community or private ‘master’ because of the labour
they could provide. Employment, albeit forced employment, was seen as
simultaneously both punishment and rehabilitation often with a strong element
of direct reparation or labour involved. 7 The 19" Century was not concerned
with justifying enforced labour, ratified via the courts. What apprenticeships
and bonded labour introduced was a new possibility that labour may be seen
as rehabilitative as well as punitive. Those offenders who cannot be
constructed as potential assets to the community may find differential
understandings of rehabilitative policies and practices applied to them. It will
be important to consider in later chapters whether hostels’ modern purposes
and practices entail a differential scope to rehabilitative practices with those
offenders society may be less able to construct as a potential asset.

Child Labour and Recognisance as an Alternative to Custody.
In 1841 in England Matthew Davenport Hill, a Recorder in the Birmingham

Courts established a register of men who could take children from court for
work instead of sending them to custody, Young and Ashton (1956: 173), note

"7 Extremes of this Ehilosophy have been used to justify or mask inhumane and degrading
treatment in the 20" Century ‘Arbeicht Mein Fre’ welcomed the ‘residents of Auschwitz’ the
irony being that no matter how hard they worked the aim was never to free them or see them
as equals. Transformative projects require scrutiny of their rationale and reality.
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the ability of men to separate out and select predominantly young boys. This
was at a time when convicted children were still being transported from
Parkhurst to the British Colonies.

Hill released juveniles to the care of guardians who had to sign for them and
the parents if present had to sign away their rights over their children.
Vanstone and Raynor highlight this and Edward Cox’s (1887) practice of
‘recognisance’ for adults as well as children, as early precursors to the
general probation system stressing that as far as one can discern this did
entail:

‘releasing people in order for them to prove their good intentions’.
Vanstone and Raynor (2002: 13)

However the space within which such proving took place inevitably entailed
an enforcement of the will of others over them. That is release was conditional,
contingent and did not entail free social agency. Discharge could be to:

‘a place, or a refuge, or a charitable institution or some charitable person...’

Cox (1887: 47)

These practices can be seen as forerunners of both probation and probation
with conditions of residence which will be discussed later in this chapter and
which can be seen as direct influences on the development of hostels.'®

It is of note that ‘the sentences’ devised by Hill and Cox were not a formal part
of the criminal justice system or legislation at that time. Populations who are
at odds with the law may find themselves prey to the interests, vested or

morally respectable, of individuals and companies who would otherwise have

'8 probation with a condition of residence was formalised in law in the 1907 Probation of
Offenders Act section 2.2.
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no power or sanction in their lives and whose actions might other wise appear
questionable. '°

Children for example could be lodged with their ‘guardian’ either in their home
or in lodgings linked to the place of work or trade. Work and accommodation
were often tied to each other as much to the benefit of the owner as the
labourer.?° The medieval principle of ‘parens patrie’ may have been the
forerunner and underpinning rationale for this.?’

These may be seen as a forerunner of the shelter homes, labour yards and
hostels (Moore 1921, Le Mesurier 1935, Forsythe et al 2000, Barton 2005,
Home Office 2007) that developed prior to and then synchronously with the
more general probation story. More recently Raynor and Robinson (2005: 32)
have highlighted the roots of offender reform or correction as overlapping with
the period suggested above. A period described as:

‘... a key turning point in thinking about how best to deal with offenders. In
both the work of Foucault (1977) and Ignatieff (1978) the period between
1775 and 1850 is highlighted as inaugurating the reform or ‘correction’ of
offenders as a legitimate and practicable penal reform.’

This thesis argues that from 1756 a movement and interest around the use of
interventions with offenders that is neither custody nor freedom in the
community can be traced. The concept of ‘treatment’ halfway (Perlistein and
Phillips 1975) between a total institution and the community was emerging
against an 18" century treatment paradigm that had held separation and the
cordon sanitaire as key to minimising the potential spread of both disease and
crime. Sending criminal children to lodge with ‘guardians’, putting children and
young men at risk of crime in local training schools and apprenticing offenders

"% This may be of interest when considering the possible role of the private and voluntary
sector in the running of hostels.

® This was true for more generic ‘philanthropic’ endeavours such as the work of Robert
Owen, who developed the Mills at New Lanark, ensured that the workers spent their wages in
his shops, renting his houses and using his tailors, cloth and hardware!

! parens Patrie — the right of the State / Crown to intervene in families in the interest of
children.
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to local employers marks a steady shift away from seeing offenders as best
treated apart from society. These shifts have to be seen as significant moves
at a time when transportation (the penal colonies) and public physical and
capital punishment saw humane imprisonment as a moral and practical
alternative to harsh practices. That these were the norm can be seen from the
preface to the 1948 Criminal Justice Act. Poor prison conditions and physical
hardship were commonplace (Ignatieff 1978: 207-209).

Attempts to push against these norms can be seen in the work of John
Howard (1726 -1790), Elisabeth Fry (1780 -1845) and the Howard Association
who worked for the improved conditions and treatment of prisoners. Towards
the end of the 19" Century Herbert Gladstone (1895) (cited in Raynor and
Robinson 2005: 47) was supporting notions of rehabilitation linked to moral
improvement. The status of institutions as primarily places of punishment had
begun to be questioned by government and reform could now appear as a
legitimate aim of penal policy.

Hostel like developments are worthy of attention as they offer a non custodial
paradigm, focussing not only on more humane treatment but recognition of
the offender as a potentially useful citizen. Without such recognition, re-
integrative discourses can too easily be curtailed. Thus far we can see that a
range of hostel like strategies were possible. Containment, separation,
isolation and punishment now had alternatives. It remains to be seen how far
and for whom government would take forward these, hostel like, alternatives.
The author will return in the ethnographic work and conclusion to Barton's
(2005: 37) caution against an uncritical acceptance of reformist alternatives to
custody necessarily being a good thing. She critically appraises the
development of notions of supervision, highlighting the gendered practices

this could entail.

‘The concept of reform ( like the twentieth century concept of rehabilitation) is
rooted in tbe notion that the individual requiring such treatment is suffering
from some fundamental weakness of deficiency and this can only be
remedied through external help...,hence the concept of supervision.’
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She goes on to point out that,

the situation for women in probation hostels can sometimes be more difficult
than for those in prisons...’
Barton (2005: 32)

The developing concept and practice of labour as treatment (as well as
punishment) coupled with the use of accommodation and training in the
community, appears to have focussed attention on the possibility of new
interventions with mostly young people and discharged prisoners. These new
interventions it will be argued shaped the discourses, clientele and practices
that the modern hostel story emerged from.?? These developments built on
the use of bonded labour, training schools and apprenticeships. The next
section will explore some of the less formal and individual approaches that
came before and arguably led to interest and formal recognition by
government that hostel like interventions might be used with certain groups of

offenders.
Ragged Schools, industrial Schools and Reformatories

In 1846 only some five years after the commencement of Hill's establishment
of apprenticed labour as an alternative to custody Mary Carpenter (1807 -
1877) established a school for ragged children in the slums of Bristol.
Carpenter (1968: 117) felt that John Pounds a poor shoemaker of Portsmouth
who died in 1839 aged 72:

‘...deserved to be remembered as the first originator of ragged schools’ ...

he tempted children to his school with food.’

2 Barton (2005) provides a clear history of the development of hostels for women and argues
that the framework for this stretches over 200 years (p32).
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Pounds was a disabled cobbler who with his nephew, ended up taking in as
many as forty children at a time. Carpenter notes that Pounds provided, book
learning, a trade (cobbler), food, clothes and sports for exercise. Although
Pound'’s effort was individual we can see here both the early seeds of some
kind of formal regime and the retention of young people within the community
who might otherwise have gone to prison.?® Albeit one would presume that
his cobblers business grew with such an injection of labour. It remains to be
seen whether the modern hostel can be seen to provide such a range of
interventions with their residents.

Carpenter's schools were constructed around an ideology of certain young
people being ‘moral orphans’ (see Young and Ashton 1967: 169) and
developed the discourse of the transformative potential of labour linked to
accommodation and support. 2* However unlike ‘apprenticeship’ or ‘bonded
labour this development included staff support, an intervention which has
been recognised as an early form of social work input. Bosanquet refers to
these developments in ‘Social Work in London’ (1914: 58-59). The link
between Sunday Schools and Ragged Schools is commented on by
Carpenter (1968: 111).Their development has to be understood against a
social context which continued to problematise the presence of young people
in cities and the moral panics which surrounded them (Cohen 1972).
Ferguson (2007) has argued that such institutions could be abusive as well as

transformative and that harsh treatment ran alongside gendered regimes.

‘... Another point which greatly exercised the public mind was the number of

criminal and ‘roughs’ by whom it was believed London was infested.’

Bosanquet (1914: 3)

That is concerns about risk from a particular group drove the developments of

these interventions. Who hostels capture may turn out to be more influenced

2 Including ‘book learning’ as opposed to just on the job training would have been unique at
this time and begins to establish the separate role of education in rehabilitation.

 The role of ‘moral deficits’ appears live and well in modern criminological and rehabilitative
theories - see Palmer (2003) and Hudson (1981).
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by the concerns of the time than any rational policy making approach.
Carpenter introduced an early bifurcation in policy and practice between the
‘perishing’ and the ‘dangerous’ (Carpenter 1968: 2).

Discipline, Work and ‘Education’

By the end of the nineteenth Century education as a ‘criminogenic’ factor had
been added to the reform strategy. Carpenter (1968: 228) details early
experiments in developing ‘Industrial Schools’ aimed at ‘these young pests of
society’”.

‘On the 1°' of October 1841, a dozen scholars were brought in by the police,
and informed that they would be fed and taught and allowed to depart when
they pleased provided they did not resort to begging. The School was opened
for “the children of the poorest classes, and chiefly those found on to infest
the streets, begging and stealing;”... the immediate effect of opening the
School was greatly to diminish petty offences and juvenile delinquency.’

Although not necessarily a long term success (ibid: 227) attempts were made

to formalise the approach, giving one example from Aberdeen when:

‘..instructions were communicated to the police on the 19" of May 1845 to
convey every child found begging to the premises provided for this school. In
the course of the day 75 were collected, of whom only four could read!’

(ibid: 229)

Such interventions were with mixed and at times undifferentiated populations
of the homeless, vagrant, begging, petty criminal and those deemed at risk of
offending. Carpenter (1968) notes the potential use of the schools as an
alternative to a custodial sentence (1968: 255), their desirability as places to
release peoble to from prison (ibid: 252) and as rescuing people from
vagrancy and crime (ibid: 259). As we shall see in a review of hostels’ more
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recent history in chapter four these foci appear in more recent considerations
as to who and what a hostel might be for (Rolph 1971).

Carpenter’s rehabilitative ‘benevolence’ founded in the context of the 1845
Poor Law Act, was seen as of financial benefit to society. She notes that
during 1845 in Aberdeen alone 1,750 people were on the pauper’s register in
the district. She highlights the reduction in costs to the parish that industrial
schools brought noting a drop in expenditure from £406.14s in 1844 to
£251.7s .11d in 1850:

‘Now though in the absence of further data , it would be unsafe to affirm that
this wonderful diminution in the number of paupers was , and in the amount
of monthly payments, is solely to the establishment of Industrial Schools; yet
as we do not hear of such decrease in other quarters, during the same
period.... We are justified in the assertion that the industrial Schools have not

increased pauperism, but have most probably diminished it.’

Carpenter (1851: 236-237)

Modern rehabilitative practices may learn from Carpenter’s ability to publicise
the economic benefit of work with marginalised groups for the rest of society.

Carpenter's book ‘Reformatory Schools for the Children of the Perishing and
Dangerous Classes and for Juvenile Offenders’ became part of an
established body of literature to which Bosanquet (1914) refers. Carpenter
(1968: 226) addresses head on the challenge of dealing with those who are
offenders and cites the ‘Aberdeen Juvenille Vagrant and Industrial School’ as
an example of this. She notes (ibid: 211) plans of the Philanthropic Society:

‘to take all children from 10 to 15 years of age found repeatedly begging or
stealing, and give them a brief training in ‘some house of occupations’...’

but then deport them to the colonies. Some early reformers did not share the
re-integrative vision of Carpenter, being more informed by prevailing practices
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of deportation than by emerging notions of integration. Carpenter advocated a
condition of residence at an industrial school as a disposal of the court (ibid:
255) as an alternative to custody. Carpenter’s rehabilitative optimism is clear:

*. as a general rule, all children, however apparently vicious and degraded,
are capable of being made useful members of society...if placed under right
influences, and subjected to judicious control and training.’

Carpenter (1968: 347-348)

The author asserts that this coupled with her call for ‘legislative enactments’
(ibid: 349) to enable residence in ‘reformatory penal schools’ as opposed to
prison, forms a clear basis for the principles and practice of probation hostels.

Interestingly Carpenter did suggest a separate focus for interventions with
boys and girls with not only segregation between the sexes, but differences in
the rehabilitative aims that should be pursued (Carpenter: 1968) Boys —
Independent and Enterprising Life. Girls — Home, Domestic Service or
Motherhood.

Barton (2005: 46) notes the gap between differential and apparently
empathetic approaches to women in reforming institutions and the ‘hidden
penal’ aspects of such regimes. The ethnographic research will explore
whether the issue of separate or integrated interventions on the basis of
gender remains an issue for modern hostel practice. It will consider the
possibility of a hidden penality, within discourses of rehabilitation and

resettlement.
An Alternative Approach

In setting out influences on hostels’ developments it is important to briefly
highlight that there were practices which moved away from the institution,
even the half way house and moved intervention and discourse firmly into
community provision of accommodation and away from the traditional hostel
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like domain. ?® They provide an insight into early casework type relationships
predating the work of Biesteck (1961). Such practices can be seen to have
influenced the development of early Probation and Social Work. They offer
alternative considerations as to how hostels transformative and re integrative
aims, including support and supervision may be provided in the community.
Hill's work has largely been ignored in ‘malestream’ accounts of probation

history.

Octavia Hill (1838-1912) grew up helping her middle class mother teach
children in a ragged school to make dolis furniture. This was in effect part of
wider Christian cooperative set up to provide work and shelter for unskilled
women and girls. By the age of 14 she was appointed to manage a group of
children from a ragged school (Whelan 1998).

Hill is of interest to the hostel story because of her rehabilitative aims and the
way she sought to achieve these. She initially set about providing private
model lodging houses for the poor, aiming to bring people to better conditions,
but facing opposition from local landlords, home owners and neighbours she
ended up buying three tenements bringing reformation to the ‘community’.

The properties she bought up were:

‘bursting at the seams with roughs and rowdies.’
Whelan (1998: 5)

As a founder member of the Charity Organisation Society, (Bosanquet 1914)
and a co-founder of the National Trust, she was opposed to state welfare and
believed that the potential and self sufficiency of the individual were key to
their taking responsibility for themselves. Belief in the importance of engaging
the social agency of individuals in the change process (Maruna 2000,
Robinson 2001, Palmer 2003) is not new and has roots traceable in this

earlier approach.

% Modern Housing Associations providing supported and sheltered accommodation have
their origins in this work .See Whelan (1998).
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She refused to give money or allow tenants to run up rent arrears developing:

‘an approach to helping the poor which was based on befriending and
advising them , without free gifts, whilst at the same time striving to bring rich
and poor together...’

Whelan (1998: 4)

Probation historians will recognise here some of the early aims of the
probation service, to advise, assist and befriend. Her aim was to improve both
the tenants and the tenements. In her address to the Royal Commission on
the Housing of the Working Classes on the 9" of May 1884 she shared her
methods of intervention:

‘The difficulty with these people is not financial, but moral; and, therefore, |
know nothing for them but some individual power and watchfulness. They
must be trained... You have a destructive drunken man, whom neither Sir
Sydney Waterlow’s, nor any other society , would take into their building at all,
for he will not conform to the rules; the only way | know of getting hold of him
is buying up the house in which he is, exactly as it is , and making him profit
by his own care...l say to them ‘ You must either do better or you must leave;

which is it to be?’

Cited in Whelan (1998: 6)

As well as reinforcing the discourse of ‘training’ there is explicit recognition
that compliance with rules in an institutional or hostel type intervention may be
problematic for some and that engaging individuals in their own change is key.
This landlord tenant relationship was an enforced one though and one in
which the tenant had no choice but to enter into, or leave. A power
relationship with threat of the street or prison has been part of the

rehabilitative process from its earliest days.
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Hill promoted personal hygiene, sobriety, thrift and saving. Social activities,
education and employment were encouraged, trips out, shows and a full
range of social activities were promoted, with a final aim that they

‘.might render themselves independent of me, except as a friend and leader’.

Cited in Whelan (1998: 7)

Here we see the emerging development of a holistic practice, not just
employment or skills based in its focus, but recognising the potential to
connect individuals to wider society. It echoes Pound’s and Carpenter’s earlier
work. Modern hostel managers may be interested to explore Whelan’s (1998)
réesumé of Hill's system, rules and commitment to residents. By the time of her
death in 1912 she is estimated to have been managing some 1,800 properties
housing around 10,000 people, an endeavour larger than the current hostel
estate! Hill (Young and Ashton 1967: 220) saw her enterprises as
opportunities to make a profit. Rehabilitation was as a potential source of
income generation and did not necessarily entail a cost to the state. Both

tenant and landlord were seen as beneficiaries.

It is important to note that the early history of residential rehabilitation in the
community discloses tensions between ‘house’ or ‘cottage’ style approaches
and the larger scale institution. In America this debate was known as ‘cottage’
versus ‘congregate’. The impact and success of the ‘small scale’ approach
typified by Octavia Hill was in direct contrast to the planners and grand
theorist who wanted to engineer new mass solutions. Hill's system of
transformation may hold lessons for modern planners of a ‘hostel estate’ in
terms of both scale and management. The use of friends or associates to
manage a limited number of properties, as part of a much larger reformative
enterprise, hints at the importance of a key role for those managing such
projects being in regular contact with residents and for residents the potential
successful influence of an ongoing one to one relationship with an identifiable
individual who provides a mixture of support, boundaries and sanction.
Whelan (1998: 30) notes that Hill:
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‘... warned that, if ...projects became too large... then the tenants would
become unmanageable as they would no longer be treated as individuals with
their own needs and circumstances.’

Recognition of the importance of a one to one relationship with a key or
named worker predates the work of CETS and early Probation. Later chapters
will consider the extent to which modern hostels make use of this approach.
Hill offered a more supervisory and less familial model than Carpenter.

A More Familiar Story 1907 — 1969

Having demonstrated that that there is evidence of residential rehabilitative
practices predating the probation story, the remainder of this chapter will now
explore developments that may be seen to have arisen from and or were
influenced by these. it will also clearly demonstrate that hostels existed and
that their story, whilst it may sit to the side of the traditional probation story,
runs alongside it and did not suddenly appear in 1969.

The early police court missionary was tasked with interviewing drunks and
presenting a plan to the courts that would attempt to put ‘the offender on the
straight and narrow’ Osler (1995: 15). Probation histories tend to suggest that
early understandings of criminal causality were often linked to notions of vice
and sin (Vanstone 2004) .The probation officer role and probation practice
was explicitly concermned with securing the individual's moral well being. This
early role was in part influenced by a biblical Christian tradition. Offending
could be constructed as a ‘temporary’ fall from grace. Restoration requires a
new relationship with authority and acceptance of responsibility within the
society. The 1907 Probation of Offenders Act was premised on the efficacy of
the offender being, advised, assisted and befriended by someone and
assisted in finding employment (ibid, Section: 4d). Moral leadership and
guidance were linked to practical and specific aims.
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The probation officer as moral lead (more latterly pro social influence)
resonates with the work of Hill and Carpenter. The gradual development from
reformatory and industrial schools to hostel and the clarification of the
different aims and populations can be seen in the 1913 Report of the
Departmental Committee on Reformatory and Industrial Schools:

‘The broad distinction between these two types of school is that young
offenders sent to the reformatory schools must have been convicted of
offences punishable in the case of adults with imprisonment or penal
servitude, but have not been found begging, or with bad parents, with no
home residing in a disorderly house...’

BOPCRIS (Abstract of Report: 1).

So distinctions between ‘care’ and ‘punishment’ informed interventions pre -
dating the 1969 CYPA. It is of note that a ‘child’ could be sent to reformatory
from the age of 12 and remain until 19 years of age but those sent to
industrial school must be 14 and must leave at 16 years of age. Implicit in the
work of this and other committees was the suggestion that the ragged and
industrial school approach needed to fit and keep up to date with
developments in criminal justice legislation which increasingly differentiated
between those in need and not breaking the law and those who are in need

but were also ‘offenders’.

The use of hostels as a possible means to provide offenders with a moral lead
can be seen in the 1914 Criminal Justice Administration Act, which formalised
the practice of establishing the provision for a residence requirement in a
Probation Order. The 1928 Report of the Care of Children Committee, notes
700 children residing in approved probation homes and hostels out of a total
of 124,000 children being provided for by the Home Office (another 200,000
were thought to be in private care arrangements). Barton (2005: 56) notes
that probation made widespread use of the homes and refuges run by private
and charitéble organisations. In 1928 this private and charitable sector
accommodated over 40,000 children (1928, BOPCRIS, p1). Despite later
claims that Probation lost a significant part of its caseload as a result of the
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1969 CYPA, this provides a context that demonstrates that the voluntary and
charitable sector actually provided the vast majority of residential facilities to
under 18 year olds.

Although not a major policy tool in this period, it will be argued that at various
points it was suggested that hostels could be. It is clear that hostels did exist
and in the early part of this period a range of influences, increasingly more
political than individual, began to shape the movement of hostels from the
focus on predominantly children and young people towards adult offenders
long before the 1969 CYPA. Four factors are identified here as appearing to
have shaped the context within which hostels emerged, by the end of this
period, as a possible policy tool within the criminal justice system.

a) Arise in the adult prison population

b) Concerns about specific social problems including homelessness and
alcohol abuse

c) Concerns about reintegrating those who have been in custody and may
either be institutionalised and/or pose a risk or re-offending.

d) A growing realisation that casework alone could not deal with
offenders’ accommodation and support needs.

It will be suggested that public response to and ‘communities’ rejection or

resistance to plans for adult hostels is nothing new.

An Early Probation Home

The 1914 Criminal Justice and Administration Act formalised inclusion of
conditions of residence within a Probation Order. This would appear to have

been followed by a growth of and interest in probation homes, of which Robin

House is but one example.

Robin House in Croydon (Moore 1921), appears as one of the early recorded
hostel like ventures existing within14 years of the Probation of Offenders
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Act.?® Remanded or sentenced young people were held at Robin House whilst
a place was found for them at a Reformatory or Industrial School.

Moore (1921) details the impact of two children ‘boy burglars’ escaping and
re-offending from a makeshift ‘home’ and his attempts to secure and develop
hostel like accommodation in the area. Eventually he secured commitment
from relevant authorities to purchase a large house approved and inspected
by the Home Office. The house is probably one of the first formally approved
by the Home Office for remand and detention purposes and eventually as a

short term ‘industrial school'.

The house was run by a ‘superintendent’ and a ‘matron’. Moore (1921)
details one boy attending the local school from the ‘hostel’ and the complaints
from the community about this. To counter this early experience of community
resistance to reintegration the home established a tour for locals of the
premises and put on talks by the hostel superintendent to provide

reassurance.

In this model the superintendent ‘Brown’ and matron lived there with their
daughter.

‘How are the naughty boys, some of them even little thieves, too - converted
into ‘Brown’s Angels’? Well that is Superintendent Brown’s Secret. Personally
| think it is contact with a really good man (and a kindly though strict man) and
a motherly, good woman the Matron for probably the first time in their lives.’

Moore (1921: 280)

The extent to which residential support is of long term effect was an early
consideration for staff of such hostels. Moore notes concern as to what
happens to those when they finish there and return to homes that are
inadequate: He suggested plans to have a ‘club’ that the boys can return to

% Cole, H. A (1963, p127) cites Hornby Boys Home in Liverpool as being the first to receive
full approval as a probation hostel in August 1927.
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one or two nights a week. This evening group or support work can be seen as
recognition that for many residents return to the community entailed a return
to adverse life circumstances. Croker-King (1969) sees this part of the
probation home as an important part of the wider ‘control setting’ (Croker-King
1915, Le Mesurier 1935, Vanstone 2003, Vanstone 2004). Later chapters will
consider whether such concerns remain and how they might be addressed.

Policy Developments

The probation homes that emerged from the 1914 Act were intended to
accommodate young offenders and were managed by voluntary associations
with government support. This by and large reflected the mutual relationship
between government and hostels up to this point. However in 1927 a
departmental committee (Report of the Departmental Committee on the
Treatment of Young Offenders) recommended that:

° Their provision should be extended
° The Home Office should approve and inspect them
. They should receive a grant from local public funds.

The policy outcome of that committee can be seen in the 1928 Circular to
Justices issued in July 1928 and reproduced in Le Mesurier (1935: 319-328)
that explicitly sought to reduce the use of custody particularly for 16 - 21 year

olds.

‘The Home Secretary....wishes to express an earnest hope that every Court
before committing a young offender to prison will satisfy itself that this course
is inevitable and no other method of treatment can properly be employed.’

Home Office Circular 20" of July 1928 - Le Mesurier (1935: 320)

The circular goes on to mention a range of alternatives including, ‘the use of

hostels’ which is seen as particularly effective as it:
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‘...provides them with a good home, regular meals and supervision during the
hours of leisure. The system has been tested in one or two towns and has
produced successful results. Residence in such a hostel can be made a
condition of recognizance when the young offender is placed on probation.’

Home Office Circular 20" of July 1928 - Le Mesurier (1935: 322)

Attempts to shifts court perceptions of probation as a disposal for children and
not adults are challenged in this circular and strong and clear messages are
provided that government wants the courts to make greater use of probation
in general for adult offenders and not just first offenders as the 1887 Act
(repealed by the 1907 Act) had allowed.

‘... in some places the services and uses of the probation officers are seldom
or ever used for older offenders...this is a misconception. While probation
may be a valuable way of dealing with children who have reasonably good
homes and do not need training in residential school, it is equally valuable in
proper cases for lads and girls who have been at work for some years and for

adult offenders’.
Home Office Circular 20" of July 1928- Le Mesurier (1935: 327)

A desire by government to increase the use of hostels as a sentencing
avenue for the courts as an alterative to custody is evidenced in this 1928
guidance to Justices. A movement by policy makers towards a greater use of
non custodial options for adults may have been influenced by some of the

literature and debates of the day.

Sidney and Beatrice Webb (1922) English Prisons Under Local Government
critically explored the impact of prison on offenders as demoralising and
dangerous. Hobouse and Brockway (1923) English Prisons Today, argued for

a greater use of alternatives to custody.
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By 1930 the Home Office had requested that areas cease using unregulated
homes and hostels (Le Mesurier 1935: 332). The 1934 Home Office Directory
listed those Home Office approved premises, five hostels for boys,
Manchester, Birmingham, Leeds, Portsmouth and Cardiff and one for girls run
by the Catholic Church in Birmingham.

The 1938 Criminal Justice Bill proposed the development of ‘Howard Houses’'.
Newburn (2003: 15) notes the influence of Sir Alexander Paterson who had
earlier been involved in prison reform and championed the care of discharged
prisoners. The 1938 Act made radical proposals for the growth of hostels as
a direct alternative to custody.

‘Where a person is convicted of an offence for which the court has the power
to pass a sentence of imprisonment, and it appear to the court that he is not
less than sixteen but under twenty one years of age, the court if it has been
notified by the Secretary of State that a Howard House is available ...may in
lieu of any other sentence, pass a sentence of residential control.’

1938 Criminal Justice Bill (Part 11.5.30 (1))

Newburn notes changes between the social and penal policy context of the

pre and post World War Two years:

‘The reformist tradition that had held sway in the decades leading up to the
Second World War, and that was associated with Paterson did not survive
long...the Criminal Justice Act past in 1948, which contained many reforms
that had been close to the statute book a decade earlier, was by no means a
uniformly liberalising piece of legislation...the pre-War idea of ‘Howard
Houses’'... was dropped, whereas pressure from the Magistrates Association
for a new short-tern, military- style, custodial sentence was successful.’

Newburn (2003: 19)
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That said it did allow potential growth of the use of hostels as a general
condition of a probation order:

‘The Secretary of State may approve premises for the reception of persons
who may be required to reside there in as part of a Probation Order...’

1948, Criminal Justice Act (Part 11.S.46.1)

Army style detention i.e. training within borstals and closed institutions,
however won the day over more liberal, familial and reformist discourses of
homes and hostels. Between 1945 and the early 1970’s a very different social
and policy context is presented that shaped both what probation would do and
who it would work with. The next chapter will explore some of these changes
in more detail and consider the extent to which their broader influences on
Probation in general, impacted on hostels development in particular.

The 1948 Criminal Justice Act

The 1948 Criminal Justice Act did empower the Home Secretary to approve
and regulate probation hostels which took offenders between the ages of
fifteen and twenty one years. The purposes of these post 1948 hostels were
to provide a supportive and stable environment in which to deal with the
needs of offenders. The Act also saw a reversion to earlier interests in the
‘training’ that sentences could provide.

The Act did not mirror the detail for hostels as it did for borstals and remand
homes, requiring them to provide a training scheme for residents. Barry (1991)
and Barton (2005) note the similarity between these post war ‘training’
schemes and those in penal establishments. Despite these shifts, within
hostels, a familial type model prevailed in hostel staffing structures with
warden and matron roles mirroring husband and wife, father and mother
models. Th.e 1949 Approved Probation Hostel and Home Rules, allowed the
details of regimes to be worked out by local committees and staff. Thus
discretion and differences existed between hostels. This in part led to a lack of

56



clarity as to whom and what hostels were for (Grimsey 1963). Ten years on
from the 1948 Act, the 1959 Departmental Committee on the Probation
Service was amongst other things to:

inquire into and make recommendations on the approved probation hostel
system in England and Wales and Scotland’
(1962: Cmnd, 1800: 1)

The Morison Committee as it became known was to take some three years to
report.

Re- integrative Developments in a Changing Context.

Probation’s growth in the post war years was welcomed but the changed
context noted above was not at the forefront of reflections in probation
literature. Commentators emphasised changes in penal policy as opposed to
potential missed opportunities in community based rehabilitation (e.g. Howard
Houses). It was not foreseen that scepticism about the efficacy of prison might
eventually be followed by scepticism about the efficacy of probation.
Younghusband (1978: 98) notes:

‘By the early 1950s the probation service was entering a post-war era of more
generous provision resulting from a great wave of social reform. In a post-war

climate of opinion of the Criminal Justice Act, 1948.’

The 1948 Act had been influenced by the Howard League, National
Association of Probation Officers (NAPO) and the Institute for the Treatment
and Study of Delinquency as well as emerging Probation Service Boards and
Councils. It did in part signal a move away from harsh penal practice, a rapid
development of alternatives to custody and a decline in crime rates. A
rehabilitative optimism from government was assumed. Younghusband (1978:
99) notes that some looked back on this period as the ‘golden age of

probation.’
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Hostels for adult offenders were run by voluntary agencies in this period.
Younghusband (ibid: 194) provides details of ‘Norman House' opened in 1954
for homeless adult recidivists noting that in this type of hostel;

...the staff lived entirely with the residents in a close family group with the aim
of unfreezing isolated people.’

The ‘casework relationship’ was perceived theoretically (Biesteck 1969) and
politically (Morison 1962) as both the catalyst and vehicle through which
rehabilitation would occur. Hostels provided a unique setting for this and
opened up the possibility of more intense group work (McCullough 1962). The
casework relationship was assumed to be most effective in its ‘natural
environment i.e. in the community and not in custody. However relationships
out of custody did not remove the negative impact of urban deprivation, peer
influence and criminogenic sub-cultures. Hostels appeared to offer a solution
to this, allowing both the avoidance of custody and the treatment and
rehabilitation of the individual. Concern about a variety of potential client
groups throughout this period (HMSO 1966) demonstrates a clear and
growing interest in the potential use of Hostels for primarily Adult Offenders.
Rolph (1971: 5) details work in the mid 1960’s of that Home Office Working
Party (1965):

‘to consider what contribution voluntary effort could make to the after-care of
discharged offenders. And to advise on what particular projects should be

considered for assistance from public funds.’
The report identifies around 100 hostels at this time and although focussing
on the potential to use hostels for a variety of classifications of discharged

prisoners also recommended them

‘... as a possible alternative to imprisonment.’

Rolph (1971: 5)
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Hostels throughout the 1948 Act appeared as a useful mechanism for an
intervention base which recognises the dual influence of individual / personal
factors and structural / environmental influences on behaviour. Within this
post war period the role of personal relationships and paternal / maternal
influences remained core in hostels although the wider practice context was
changing.

The purpose of Hostels was to provide a stable and supportive environment in
which to deal with the needs of young offenders, the majority of whom would
be going to work in the day and reintegrate them back into society. By the
1960'’s this interest had broadened out to discharged adult prisoners and as a
possible alternative to custody for adult offenders.

Hostel aims, at that time, fitted well with a post war welfare discourse of
meeting needs. The benevolent paternalism of ‘Beveredgian’ welfarist
ideology was reflected in the State’s relationship with those who broke the law
but were not deemed as deserving of custody or who had received custody
and now needed assistance resettling in society. Under such an approach the
potential resident was still perceived as a fellow citizen. In the later chapters it
will be of interest to note the extent to which the ethnographic research
reveals continuity or departure from this welfarist and fellow citizen paradigm.
However questioning of possible aims (Rolph 1971) is evidenced in this

period.

The introduction of Parole via the 1967 Criminal Justice Act was primarily
motivated by a Home Office desire to decrease a growing prison population
(Newburn 2003: 25-26). Hostels could have been considered as a more major
player in this policy to reduce the prison population and arguably (Morison
1962) this had already been suggested. By the end of the 1960’s probation’s
use of hostels in comparison with the growing numbers in custody and the
prior numbers that its forerunners had attracted were both modest and
relatively aBsent from actual legislative change which could have seen them
become a major policy instrument. The 1948 CJA formalised their funding but
did not see through the pre war vision of Howard Houses. The Morison
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Committee (1959 -1962) and the work of Rolph (1965-1970) suggested wider
possible uses of hostels for adults. Brandon (n.d) was unique in this period in
exploring a hostel role for women. Later chapters will explore the extent to
which hostels for adults developed a clear role in criminal justice policy and
consider whether their resource became targeted at particular populations.

A Clear Role for Hostels?

During the second world war in 1942 the National Association of Homes and
Hostels was formed, probably influenced by the optimism of the 1938 CJ Bill
for Howard Houses and in an effort to bring together a disparate range of
hostel providers. Some national identity, or at least movement towards a
possible shared answer as to who and what hostels are can be seen to slowly
gather pace in the post war period. The existence of hostels prior to 1969 and
official interest in them was exemplified both in the remit of the 1962 Morison
Committee and in the subsequent commentary on its work. Its purpose cited
in the Probation Bulletin Vol 10, No 3, 1962: 41 was stated as:

‘ ..to enquire into and make recommendations on the approved probation
hostels system in England and Wales and in Scotland.’

The major recommendation impacting on England and Wales presented the

potential for local services to make use of and develop hostels:

‘. probation committees should be given power to open hostels and establish
management committee from their own membership with additional co-
options.... the ...recommendation is designed to meet the conclusion
accepted by the committee that present hostel provision is inadequate, but
that in agreeing that more hostels should be provided does not accept the
proposal that there should be specialised hostels...’

Probation Bulletin (Vol 10, No3.1962: 42)
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The possible influence of the National Association on policy is detectable in
the Probation Journal (Volume 10, No8, 1963: 116 - 118).The then Home
Secretary Henry Brooke attended their anniversary dinner and gave a speech
that recognised the impact of the 1948 Act on the work of hostels and alluded
to tensions between the voluntary sector and growing Home Office interest in
their regulation and usage:

‘... Of course the Home Office was interested in the earlier development of
hostels and homes as purely voluntary institutions, and we can appreciate the
regret that some of you felt because change was made from a voluntary to
official status....But there is no getting away from it the sort of work you
undertake is too onerous for private funds to bear..’

Brooke (1963: 116)

An early interest by government in what might constitute an effective regime
and the role of external links and employment for offenders is of note:

‘I am greatly interested in some of the experiments some of you have been
making along the lines suggested by the Ingelby Committee and Morison
Committee in following up the training given within your hostel or home by
outside employment... but it is an excellent thing that going out to daily
employment should take on an aura of privilege... | want to say ‘thank you’ to
each one of you for the value of your contribution in the battle against

delinquency and immorality...’
Brooke (1963: 117)

Prior to the 1969 watershed in probation and hostel history, government
demonstrated a growing interests in hostels but had remained relatively
laissez-faire about how hostels developed, allowing them to ‘experiment’ in a
fairly ad hoc manner and at the same time seeing hostels as able to make a
contribution to rehabilitating difficult and disadvantaged individuals. What did
emerge, deépite a lack of clear resolve as to how hostels should function, was
a clear wish from the Home Office to regulate and monitor developments.
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Grimsey (1963) leaves no doubt that although hostels were now on the formal
probation agenda there remained a lack of clear purpose:

‘In the absence of any guiding principles about the function of hostels,
fantasies of what hostels could or should provide will continue to bedevil
probation officers and wardens’

Grimsey (1963: 41)

It remains to be seen in the ethnographic research as to whether such
ambivalence and freedom of practice exists today.

Hostels a Complex Picture

This chapter has argued that hostels have identifiable roots and influences,
both pre dating and overlapping with the traditional probation history and its
recognisable waypoints and by ways. It has presented evidence which
supports the suggestion of a credible pre history, focusing specifically on
residential interventions located within or associated with the criminal justice

system.

Whilst recognising the traditionally accepted origins of hostels as lying with
children / probation homes, it has set out evidence that hostels for adults were
a consideration prior to the 1969 Children and Young Persons Act, arguing
that a range of hostels and hostel like interventions existed and were
considered as possible methods of rehabilitating and reintegrating variously

child and adult offenders.

The Children and Young Person Act 1969 is a key point in the hostel story as
it prohibited a Probation Order being made on those under the age of 17. As
a result the potential for hostels to draw their clientele from this group of
reduced. However, this chapter has shown that the loss of under 17 year olds,
may not have been that significant or sudden a step in 1969. A more adult
focus for hostels was signalled as early as 1928 in the Circular to Justices.
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Moreover this circular notes an age range of work with 16- 21 year olds
already urging at that time a greater focus on work with adult offenders.

Tentative Structures for an Analysis of Hostel Development

Although appearing broadly social welfare orientated the historical examples
explored in this chapter demonstrate the existence of interventions either
implicitly or explicitly making links between broad social welfare concerns, that
are well documented elsewhere and specific groups or classes of individuals
who are being targeted because they are either:

a) at risk of criminality

b) already offending or ex convicts

c) related to offenders or ex convicts

d) or constructed as in need of moral guidance less they offend

These classifications in practice often predated formal recognition of such risk
categorisation in legislation. Who was deemed as a potential hostel resident
or recipient of structured socialisation within a residential setting, appears in
part to have reflected the whims and predilections of those setting them up or

having the economic and social capital to justify their intrusions.

In so far as modern ‘approved premises’ for adults can be seen to have had
their influences and origins in work with children, early examples of
rehabilitative endeavours within a residential setting may be seen to have
been influenced by a range of practices including training schools, bonded
labour, apprenticeships, ragged and industrial schools and probation homes.
Young and Ashton (1956: 47) put these criminal justice developments in a wider
context of the use of institutions. They note that in 1846, some 707 workhouses
existed in 643 poor law units of England and Wales with an average of 210
inmates in éach. Samson (1996) in Turner (1996:59) notes that between 1849
and 1909 the numbers of those in asylums in the UK grow from 27,000 to
105,000. By the 1950's this had peaked at around 143,000. Rehabilitative

63



institutions, located in the community may be seen as having a much wider
range of precursors and influences than is commonly suggested and into which
space curtails further exploration. Hostels emerge from a broad background of
such interventions.

The more general social history of institutions and the development of social
knowledge and power disclose useful analogies for the student of rehabilitation.
Scull (1993: 344-63, cited in Turner 1996: 60):

‘explains the proliferation of the asylum population in terms of both professional
imperialism and the increasing proclivity of the public to view public mental
hospitals as disposal sites for their unwanted relatives’.

It will be important to consider in the ethnographic work whether today’s hostel
purposes and population represents continuity with themes of integration and
resettlement or signals a new boundary between certain ‘unwanted’ sections of
society, confined to a dislocated and unwanted status like the early patients of
the asylums. Who hostels are for and how this is changing will be explored in

later chapters.
Summary

The range of influences explored in this chapter present an alternative
perspective to the convention that the hostel story can be seen as having a
recent and clear starting point in 1969. The early evidence of rehabilitative and
re- integrative practices explored uncovers a trail that current probation related

academic literature has tended to ignore or underplay.

This may be indicative of the general status of hostels as to one side of core
probation practices and their relatively small size (see table one) when
compared with the use of, growth of and interest in custody or it may be part of a
wider and growing disinterest in Probation’s pre ‘Social Work’ roots.
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This exploration has implied the existence of gender myopia in probation
histories and that alongside Mathew Davenport Hill and Edward Cox women
such as Octavia Hill and Mary Carpenter may be seen as having provided
foundations for later theory and practice.

Core to this exploration has been the process of ‘looking backwards in order to
look forwards’. The exploration of prior influences and individuals who shaped
concepts and practices associated with rehabilitation and reintegration provide a
platform from which too explore the modern hostel story.

This thesis argues that not only was the period from 1756 clearly influential in
revising understandings of what forms of punishment and rehabilitation might
be but that the antithesis to carceral punishment i.e. community punishment and
rehabilitation have discernible origins here and that these formed foundations for
new forms of rehabilitation and reintegration that were halfway between prison

and community.

Hostels have a pre history at least equal to if not longer than traditional
probation work. The next chapter will provide a backcloth to the contemporary
hostel story, exploring the impact of more recent contexts on hostels’
development and consider whether there has been a shift in the rehabilitative

optimism of earlier policy makers.
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A Background to the Contemporary Hostels’ Story

Chapter Three:

Providing a backcloth to the contemporary hostel story is important to allow
judgements to be made as to the influence this may have had on hostels’
development and to ascertain whether there has been a shift in direction in
hostels’ role and purpose that signals a change in direction or purpose.

Developments in hostel purposes, policy and practice therefore require
location against the broader social policy context within which criminal justice
developments have occurred. It is then important for this chapter to map some
of the broad trends and influences which have shaped penal policy and in
particular probation policy and practice.

The chapter will outline and highlight some of the key influences in social
policy impacting on probation since the late 1960s and suggest that the effect
of these changes in social and economic policy contributed to a partial
transformation of probation purposes. The focus will be particularly on those
developments post 1970, which is when the modern hostel story is generalily
accepted as commencing. Such changes it will be argued paved the way for a
revision of the function and practices of the probation role in how it defined
and worked with its traditional ‘client’ group and how it understood its
relationship to the state. These revisions were externally imposed by
successive governments and must be understood against a changing social
and economic context. While their impact on hostels at the time may not have
been immediate or recognisable, the context, climate and discourses they

created may signal decisive shifts in purpose and practice.

The context provided in this chapter will run up to and including 2001. The
ethnographic research which will be presented in chapters six and eight took
place in two separate six month periods in 2002 and 2006-7. Chapter seven
will provide an overview of developments taking place during and between the
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two phases of fieldwork i.e. filling the gap between the end of this chapter and
the end of the ethnographic study.

The previous chapter began to locate hostels’ development and rehabilitative
practices in a wider historical context. The aim being to enable prospective
students of hostels to make sense of the meanings, purposes and influences
shaping current and previous policies and practices. This chapter seeks to
provide the policy and context to that time frame traditionally associated with
hostels’ development and prepare the ground for a literature review of hostels
in that period in the next chapter.

From Welfare to Market Society

Probation policy and practice, and the development of hostels in the modem
probation service, can best be understood when set against broad
developments in social policy and welfare in England and Wales. Blakemore
(2003: 98) identifies three major ‘leaps’ in welfare development in the last

century that have impacted on British society:

o The Liberal reforms of 1906 — 1914 including the introduction of the
National Insurance Act.

. Labour's welfare programmes of 1946 -1951 particularly the
creation of the National Health Service and a comprehensive
welfare system.

. Conservative social reforms beginning in 1979 and carrying on to
the 1990’s typified by privatisation and the dismantling of universal
entittement to benefits (by 1992 the White Paper, Partnership in
Dealing with Offenders in the Community, was to suggest private
tendering for the provision of hostels).

Hostels developed in the modern criminal justice system between the cusp of

welfare ascendancy and the new wave of market economics. Changes
emanating from the above policies and discourses also reflected real changes
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in the relationships between individuals and between individuals and the
state. Chapter seven will explore some of the more recent developments that
have taken place under ‘New Labour'.

Hostels for adults in the criminal justice system are usually seen as arriving in
the latter third of the 20" century, which in its middle years had witnessed a
shift from the laissez-faire ideas of the 19" Century towards a more
interventionist welfarist approach.

Blakemore (2003) notes that a defining difference between 19" and 20"
century liberalism was the extent to which the individual was expected to take
responsibility for planning and providing for their own welfare. The period
between the first and the second world wars sharply highlighted the
deficiencies of laissez-faire welfare when the economic context militated
against the ability of individuals to take responsibility for themselves via
insurance and personal thrift. The depression of the 1930’s could not be
assuaged by any amounts of personal thrift or societal prudence. Beveridge’s
revisions of social security in the 1940’s led to the repeal of the much-hated
Poor Law, the introduction of a state pension, unemployment and sickness
benefits and various maternity, death and widows’ benefits. The rise of
welfare may be seen to have reached its peak in the twenty-five years

following World War Two.

However, a prerequisite of broad ranging welfare state intervention was also
the state’s commitment to the goals of full employment and preventative
health care. The conceptual context was of a generation who had
experienced a national economic crisis in the 1930’s and then gone to war at
the end of that decade to defend King and country. Beveridge’s twin track
approach, of providing welfare support alongside developing an expectation
and context where individuals could gain employment, was designed to tackle
the five ‘giants’ of want, ignorance, squalor, disease and idleness. Individuals
may be tempted to recall the latter goals but forget the broader contexts and
purposes upon which these were premised. Many of the individuals who were
influential in the development of hostels were influenced by their experiences
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of this and for some too, personal experiences of considerable human
suffering and misery in prisoner of war camps e.g. John Dodd the founder of
Langley House (Searle 1973).

Developments in social and economic policy have a tendency to disclose
governments’ beliefs about the limits of the individual freedoms and
responsibilities of citizens and test out the extent to which States seek to
impose social control. Benyon and Edwards (1997: 336) cite the 1996 ‘zero
tolerance’ approach of Jack Straw married with the rhetoric of paying attention
to the ‘underlying causes of disorder’ with the pre election ratcheting up of get
tough criminal justice policies and Blairs communitarian conflation of rights
and responsibilities. Policy may also be indicative of the degree to which
citizens identify with one another, that is, when there are common goals and a
relative homogeneity of concerns, citizens and governments may be willing to
work together for the ‘social good’. Criminal Justice policy making may be in
the interests of such a good too, however given its selective focus, it has the
potential to impact on the lives of some citizens in relatively hidden ways that
may be unlikely to attract general public interest. The minority may not figure
constructively in the majority concerns. This ability to identify with one’s fellow
citizens may be important to consider later when exploring whom hostels now

capture.

Social policymaking can in part be about social control i.e. putting in place
policies and conditions that direct the lives of citizens in one direction as
opposed to another [Harris and Webb (1987) have explored the development
of the juvenile justice system as a function of such state control over a
particular population]. Blakemore (2003: 101) identifies two types of social

control:

‘Directly Coercive’ i.e. aimed at an individual’'s autonomy or freedom in a

deliberate and suppressive manner
And

‘Subtly Oppressive’ i.e. designed to encourage individuals to fit into
accepted social roles or suppressing of individuality in less obvious ways.’
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These formulations of social control may be useful to return to at a later stage
when considering the impact of social policy developments within the
probation service and in particular how the role and function of the hostel is
understood. Professionals in the various welfare services may find their mode
of interaction with ‘clients’ being determined by underlying policy goals of
government to disable and control certain categories of individual. Recent
probation literature by Burnett and McNeil (2005: 222) citing Bhui (2001: 639)
has noted a:

‘reformulation of the probation identity in the language of law enforcement and
risk rather than social work and rehabilitation

This change towards a more directly coercive probation practice, evident
today had, it will be argued, its origins in wider social policy changes that
occurred between the late 1960's to the early 21% century. Later chapters will
assess the extent to which such reformulations and risk discourses impact on

the role and function of the hostel.
The Welfare Paradigm

As Vanstone (2004) and other academics have noted probation was primarily
located within a welfare paradigm in the early 1960s. The influences of
psychology, sociology and politics may be traced in the interventions and
general casework approach used in this period variously informed by the work
of Freud (1986), Skinner (1971), Pavlov (1994) and Eysenck (1960). The
development of interventionist policies aimed at working to improve or support
local communities was influenced by the deviance theory of Sutherland (1960)
and later by the work of Young (1971) and Cohen (1979). Social policy
attended to structural arrangements through welfare policies aimed at
equalising access to work and social welfare (influenced for example by Marx
1976, Beveridge 1944 and Bevan 1961).

The 1960s may be seen as a highpoint of optimism on behalf of government
to invest in penal reform. The Streatfield Report (1961) and the Morison
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Report (1962) had considered the role and function of the probation service.
A possible role for hostels for adults within the probation service begins to
develop as an interest within the CJS (Grimsey 1963, Dalzell 1966, Cook
1968, Trotter 1969) and with some policy makers (Streatfield 1961, Morison
1962, ‘The Home Office Advisory Committee on the Penal System — Non
Custodial and Semi Custodial Penalties’ 1970). Hostels may be seen to
‘arrive’ on the political radar as a possible sentencing option for adults at the
high watermark of welfarism. Various potential purpases, it will be argued,
were predicated, all of which had in common a rehabilitative and
transformative optimism. Chapter four will explore these influences and

developments in more detail.

The social context, at this time, was supportive of ‘rehabilitative casework’ and
the development of non-custodial penalties was promoted by the Morison
Report (1962), specifically the rehabilitative potential of hostels. The casework
approach typified by Biesteck’'s (1961) ‘The Casework Relationship’ and
discussed by Vanstone (2004: 111) exemplifies the influence of such
approaches on the development of probation policy and practice. Practices,
which could claim a basis in the social sciences, appear to have been readily
taken up by the government of the day. However as Vass and May (1996:
64) have noted even the early Morison report, predating the development of

modern adult hostels post 1969, reminded the service of its duty:
‘to protect society and ensure the good conduct of the probationer.’

Concerns about public protection are not new and as the last chapter
suggested, have a longer genealogy than current policy initiatives suggest.
However the wider social policy context, within which such concerns are
framed shapes and determines the extent of their impact on probation
practice. Vanstone (2004) notes that the Seebohm Report (1968) stimulated a
debate as to whether probation should become a correctional service. This
debate is alive and well today but within a much changed policy context e.g.
see Chui and Nellis (Eds) (2003), Raynor (2006) and Gelsthorpe and Morgan
(Eds) (2007).
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Both the 1967 and 1972 Criminal Justice Acts (CJA) sought to reduce the
prison population by offering the courts ‘alternatives to custody' via the
probation service i.e. Parole and Suspended Sentences and new alternatives
to custody such as day training centres, hostels and community service. As
Smith (1996: 228) has noted these changes, particularly in parole and
suspended sentences:

‘...meant that probation officers had to work with offenders who had been
convicted more often, and in many cases of more serious crimes, than they
had been used to; and with this came the expectation that parolees should be
supervised more intensively, in the interests of public protection, than had

been usual in probation practice.’

At this early stage, one could argue that this brand of ‘rehabilitative’ optimism
and expansion included within it seeds of a raised expectation for probation
services. Implicit in these legislative developments, was the introduction of an
increased focus on public protection and the potential for probation to shift its
attention away from its traditional clientele towards those the government
wished to divert or take out of custody. The 1967 and 1972 CJA’s policy aims
may be seen to be concerned with reducing the prison population via the
introduction of increased community based surveillance accompanied by an
expectation in these new policy developments that probation focus its

resources on higher risk cases.

This brave new role was quickly seized. The 1968 Seebohm Report had
implicitly suggested that probation should be subsumed within or brought into
line with the new social services departments. The Social Work Scotland Act
of 1968 had abolished the probation service and new social work departments
had taken on responsibility for offenders. Probation’s ‘threatened position’ in

England and Wales is therefore nothing new.

The 1969 Children and Young Person’s Act came into being in 1971 on the
same day as the new generic social services departments. Overnight,

72



probation lost a significant part of its clientele. The Act abolished probation
orders for juveniles and clearly marked out work with ‘offenders’ as separate
territory from mainstream social work in England and Wales. Prior to this
probation officers had both provided much of the ‘after care’ for the approved
school system and had been used to working with children as young as 10.
S.13.2 of the Act transferred the supervision of 10 to 13 years olds to social
services but allowed some work with 14 to 16 year olds to be a matter of local
negotiation. To put this shift and its implications for probation practice in
context it may be useful to take note of Le Mesurier's (1935: 41) account of

court disposals in 1932:

‘In the Juvenile Courts 12,867 children and young people were found guilty of
indictable offences, of whom 85% were dealt with under the Probation of
Offenders Act in the following manner : 22% were dismissed after the charge
had been proved,10% were bound over without supervision, 53% were bound

over with supervision’
She goes on to note of the 43,124 Adult offenders in the same category that:
‘19% were bound over with supervision.’

In 1932 this equated to probation supervision for adults accounting for around
8,193 cases and their supervision of young people accounting for 6,819
cases. The courts appear to have readily seen probation as a suitable
disposal for adults albeit that a higher percentage of juvenile cases were
receiving supervision as an outcome. The 1969 Act marked a shift in
emphasis and focus. However work with adult offenders was not something
new for the probation service in 1969 and the loss of probation involvement in
this area may have been overplayed by some. Probation involvement in the
running of probation homes for young people (for an example of such a home
see Moore.1921) did however cease with the implementation of the 1969 Act.
Young people had been a significant part of probation work for over sixty
years. Unable to work with young people in custody or in probation homes,
probation became associated with working with the ‘troublesome’ as opposed
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to the ‘troubled’ (Harris and Webb 1987: 54). S.19 (2) of the 1969 CJ Act laid
the foundations for probation and social services joint involvement in
intermediate treatment. The Act as a whole signalled for probation an overall
reduction in its involvement with children and might usefully serve as a
starting point in exploring the development of modern multi agency Youth
Offending Teams ( YOT's).

As a result of such challenges to its purpose and existence probation’s
relationship with the Home Office from the early 1970’s has been one of
arguably unhealthy interdependence. That is, there has been an increasing
sense of the probation service being guided and directed in how it defines its
function and purpose, becoming both politically and legislatively dependent on
the Home Office for a continued role within the CJS. CMND (1976: paragraph
50) indicates that changes of role did not necessarily mean a shrinking

service:

‘In the period 1972-1975 the number of whole time probation officers
increased by 32 per cent, bringing the total to 4,869.’

This represented a trebling in staff from 1958 and was in the context of losing
children as a significant client group and gaining a new focus from the early
1970s on altermnatives to and diversion from custody. For probation areas:

‘The price to be paid for this was, of course, that increasing constraints were
imposed on their previous autonomy, an autonomy often exercised
idiosyncratically but excused by the confidentiality and uniqueness of the

officer-client relationship.’
Harris and Webb (1987: 43)

Early seeds had been sown in the care versus control debate, slow but clear
shifts were. now detectable in probation’s role, moving from a social work
tradition towards something different. These changes were to steadily shape
probation policy and practice over the coming decades and as later chapters
will suggest were not to disappear. As Bilton (1979: 9) notes. the
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implementation of the Local Social Services Act in 1971 meant that the DHSS
would take over responsibility for children’s services from the Home Office:

‘This left the Home Office as substantially the ministry for the wicked and
undeserving, with the DHSS looking after the deserving poor and sick.’

Whom hostels have been for in this period and whether such wider probation
policy changes impacted on them will begin to be explored in the next section
and in the literature review which follows this chapter.

A Context of Change

To comprehend how changes in England and Wales were arrived at one must
look at their broader social precedents. For example the 1970s saw a decade
of rising unemployment and a lack of investment in (nationalised) industry
coupled with problems of low profitability and a growing national debt. Land
(2004: 253) notes that by 1976 inflation was running at 26% and
unemployment had passed the one million mark for the first time since the

depression of the 1930s.

The 1970s represented a decade of disappointment and loss of faith in
welfarist solutions with adult offenders. Hostels gain attention in probation
practice on the downward cusp of a belief and commitment to social welfare
and social work values within the wider CJS. The official hostel story
commences from the 1969 Children Act when belief and investment in
rehabilitation may be seen to have been at its peak in adult criminal justice
practice. The 1972 Criminal Justice Act marks a watershed in defining the role
and purpose of probation. The Government planned to provide 1,650 new
hostel places over the next five years. However even at this early stage:

It was made clear that the speed of development would depend on the result

of the various experiments and the availability of resources.’
Haxby (1978: 27)
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Political rhetoric was positive about what role hostels might have however
Table One (Appendix One) shows that the actual number of hostel spaces did
not reach 1,650 until after 1979 !

Even in this relatively early period Haxby speaks of the growth of a new
‘correctional service’ whose aim would be to provide a range of community
based treatment provisions. However this corrections service was located
within, or at least had its roots in, a social work tradition and generally
welfarist paradigm with aims that were still treatment orientated. A loss of
faith in government’s attempts to deal with crime and social problems via state
intervention became associated with the demise of the then Labour
government and welfare orientated policy failings. The decline of faith in
rehabilitation has been most closely associated with the Martinson ‘Nothing
Works' and Brody's (1976) Intensive Matched Probation After-Care and
Treatment, (IMPACT) study findings. Ironically in the 1970s it is in this context
of a loss of faith in rehabilitation that hostels, as a form of rehabilitation for

adults in the community, develop within the CJS.

The schism between a criminal justice context and a social services context,
present in the wider probation service, opened the way for a revised
discourse, which would eventually see a split in language in the 1980s of
‘client’ and ‘offender’ and a change of training arrangements for those working
with ‘offenders’ as opposed to ordinary citizens. However for the time being
hostels presented a domain where welfare and needs orientated work could
continue. The author will refer to such an approach as ‘old penology’ in
juxtaposition to Feeley and Simon’s (1994) ‘new penology’. From a reading of
the research surrounding hostels in the late 1960s to early 1970s the
construction of table 3.1 (over) emerged. The next chapter will consider
whether this construct remained valid in the years that followed. The
ethnographic work in chapters six and eight and the conclusion will consider

whether new purposes and penology are shaping modern hostel practices.
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Table 3.1

Hostels In the 1970’s

Old Penology

Focus

Individuals
Guilt Responsibility
Diagnosis
Treatment

Themes

Transformation of the Individual
Change

Practices

Rehabilitative Programmes
Needs Based Work
Preparation for Freedom
Welfare

Therapy

Workers

Relative Independence
Professional Discretion
Welfare / Change Orientated
Positivist Outlook

To the Side of Mainstream Practice

Role of Institution

Rehabilitation
Care / Control
Assistance

Reintegration / Resettlement

Status of
Individual

Client
Rehabilitated / Recidivist

In Need of Help, Support and Direction

Possibly Homeless or Alcohol Problems

Released from Prison or...
On Probation

Community

As Capital (Spencer and Deakin 2004)
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How hostels see and understand their residents may prove to be indicative of
their underlying purposes and be disclosed by how workers interact with
residents. This thesis explores what the stated and developing purpose(s) of a
hostel has been and may be, exploring how they may be changing and why.
Interestingly hostels have always had the relatively neutral term of ‘resident’
open to them. As will be discussed in the next chapter the work of; Cook
(1968), Trotter (1969), Sinclair (1971), Rolph (1971), Wallich (1976) and
others reveals a general welfarist influence and approach in early hostel
purposes in this period. Although as will be seen (Hinton 1975), debates
about control and freedom (Fisher and Wilson 1982) were soon to emerge.
Although not evident in hostels, new alternative purposes for probation were

slowly emerging.

If ‘welfarism’ was to later diminish across the board, a ‘new punitiveness’
(Simon and Feeley 1994) would arise in probation that already had its roots in
a dyadic system constructed for those labelled as ‘in need’, but essentially
deserving and those who could be labelled as in need and ‘less deserving'.
Later chapters will consider whether new categories are now being developed
to justify further differential treatment of those with whom probation and more

particularly hostels work.

Such a split paved the way too for the conceptual separation of ‘risk’ and
‘needs’ as typified in tools such as Level of Service Inventory Revised (LSIR)
imported from Canada on the basis of work by Bonta and Andrews (2003(3"™
edition)). This split coincided with the development of private sector
involvement in probation training e.g. LSIR was promoted in the UK by the
‘Cognitive Foundation’, run by ex probation staff, who ventured to set up their
own private company when internal restructuring led to the closure of an
internal regional staff development unit. The Home Office began paying ex
probation staff to provide services that they had previously provided as part of

their role as employees.

Within a framework that had the potential to separate out risk and needs,
punishment could be juxtaposed with transformation and support, and even
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rehabilitation might cease to gain ascendancy in probation discourse. As
Cavadino and Dignan (2002: 139) note on debates about probation’s role:

‘At the heart of the debate was a deep-rooted philosophical conflict between
rival ‘welfare’ and ‘control’ functions which probation may be made to serve...’

Hostels, were at least initially, relatively untouched by such debates and
developments allowing the possibility for interesting alternative interests to be
developed there. One example of this, which will be discussed in chapter four,
is the brief interest in the role of hostels in providing bail placements to avoid
detention in custody and keep bailees in the community.

By the early 1980s Jordan (1983) could argue in the Probation Journal that
probation, in general, was at risk of becoming a modified form of
imprisonment as opposed to a modified form of liberty. Christie (1993) cited in
Smith (1996: 243) noted that the changes that took place in America around

this time:

‘..probation officers had to choose sides — between being social workers
without jobs or crime-controllers with both jobs and guns. They chose the

latter alternative...’

The changes that occurred in England and Wales may have (thus far) been
less dramatic than those in America however the potential for the
development of a punitive climate and lack of faith in probation as a form of

social welfare were similar.

The disentanglement of welfare from control, tended to assume that welfare
was not a form of control and ignores Blakemore's (2003) formulation of
directly coercive and subtly coercive control. That said some e.g. Conrad
(1984) argued for the separation of surveillance and welfare services
reinforcing the possibility of the development of a conceptual and practice

framework that could bifurcate risk and needs.
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Within a welfarist paradigm society may readily accept calls for humanitarian
treatment of offenders but calls to develop hostels for offenders in times of
high unemployment and social unrest may be neither a priority for government
nor society at large, particularly if these calls are constructed when a welfarist
paradigm is in demise. However as has been suggested above hostels might
have the potential to sit out such changes and present interesting alternatives
not open to mainstream practice e.g. a role in bail.

Deconstructing Local Ownership and Identity

If the 1970s had been a decade of uncertainty and change for the Probation
Service the 1980s were to offer only more change not only in the wider public
policy context but in criminal justice approaches and in particular in the role of
the probation service itself. By 1979 when Margaret Thatcher was elected
and Labour was defeated, unemployment had reached 2 million. The
Conservatives had pledged to both cut the public purse and to increase
spending on the fight against crime:

‘We will spend more on fighting crime, whilst we economize elsewhere.’

Conservative Party Manifesto (1979)

The welfarist concerns of the 1960s had been replaced by a commitment to
increased public spending on crime control and decreased investment in
social welfare. A new form of criminal and community justice was being
created literally at the expense of welfare. Muncie and McLaughlin (1994)
have noted that between 1982 and 1990 public expenditure on police, courts,
prisons and probation rose overall by 70% with much money going on the
building of new prisons and the development of a strong police force.
However the actual number of hostels declined from 105 to 103 in this period,
experiencing only a modest increase of less than 6% in 1991 from its baseline
1982 figure (see Table 1). The number of hostels has remained fairly static for

around 25 years.
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The 1980s saw a rolling back of the state under Thatcher and the introduction
of market models into criminal justice. Moreover parts of the CJ system were
used as key players in dealing with threats of civil disorder which threatened
the retreat of state (e.g. the well documented use of police in the miners’

strike).

The actual impact on crime rates (British Crime Survey 1982 and MORI 1996)
of investment in law and order appear to have been in inverse proportion to
the amount of political attention and public finance. Between 1979 and 1992
official crime figures more than doubled. It may be suggested that if citizens
see increased spending on crime control and at the same time experience an
increase in crime alongside a decrease in expenditure on broad social
welfare, then sympathy for investment in rehabilitation will be at best severely

restricted.

A sign that the status quo was not to be maintained in probation policy was
signalled in 1984 by the Home Office, Statement of National Objectives and
Priorities (SNOP) which set out a series of priorities for the probation service

in which thee key functions of probation were defined as:

‘divei‘ting high risk offenders away from prison, reducing crime and making a

cost effective use of resources.’

Mair (1994: 5) states that SNOP: ‘sent shock-waves through the probation

service’.
As Smith (1996: 232) suggests SNOP underscores three shifts;

. The increased interest of the Home Office in the running of the
probation service.

o The move away from each local service developing its own
separate policies and practice.

. The consequent undermining of individual autonomy and discretion.
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The move away from local ownership also signalled a move towards practice
or at least initially, practice priorities being prescribed by the Home Office and
Executive. The shift in focus towards measurable outcomes and targets
related to risk of custody and reduction in the use of custody reflected a lack
of interest in what worked at an individual level. The next and subsequent
chapters will seek to detect whether these shifts can be detected in hostel’

purposes and practices.
As Burnett and Mc Neil (2005: 229) note:

‘The advent of Thatcherism, with its emphasis on managerial approaches and
budgetary restraint in the public sector, brought the probation service under
increasing scrutiny. A more target driven approach was introduced which
focused on defining inputs and measuring outcomes. As for other public
professions, probation services were challenged to produce a more unified
sense of purpose and to introduce new organisational structures and

processes which would increase efficiency and cost effectiveness.’

This shift in policy led to real shifts in practice with National Standards (1990)
and other practice guides moving the focus of the service away from the
welfare and needs of the individuals it supervised to being a deliverer of
community punishments with a sharper focus on victims and public protection.
The 1991 Criminal Justice Act moved probation firmly away from social work

and welfare to the brave new world of punishment and public protection.
The Advent of Managerialism — a paradigm shift.

A loss of faith with the rehabilitative project and a centralisation of policy
initiatives led to a focus on outcome driven policies whose processing were to
become known as ‘management by objectives’. This managerial shift has
been commented on by James and Raine (1998) who have argued that
criminal justice policy and practice in the 1980’s and 1990’s were shaped by

the interplay of four key dynamics:
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Managerialism

Administrative Processing

Public Voice Participation

Politics

‘Each has been seen to have its own separate logic and rationale and in
particular that the competing paradigms (and their underlying values) arose
during the Conservative tenure between 1979 — 1997 as a result of the
growing ‘crime problem’.

James and Raine (1998: 4-5)

By the 1990s the ‘crisis’ in criminal justice had not disappeared. Sparks (2000:
141) has noted a conflation of a modernisation agenda with demands for
more effective and more visible punishment. These demands may also have
been attempts to redefine organisational purposes and outcomes as a
correctional as opposed to welfare service. This conflation of managerialism
with interests in effective punishment were critical to the 1991 Criminal Justice
Act which transformed probation from a ‘local’ rehabilitative, alternative to
custody to a ‘centrally regulated’ form of punishment in the community.?’

It will be argued that for the most part hostels were relatively untouched by
these developments in the 1970’s and 1980’s and were not seen as part of
the social control agenda. They did not begin to feel the policy and practice
implications of such shifts until the late 1990’s. However as can be seen from
Table 1 the indirect impact of this isolation was that hostels not only continued
to be on the periphery of policy and practice developments but that
investment in their capacity relative to the prison population almost halved
between 1992 and 2004. As will be seen in the next chapter hostels continued
to exist and offer a range of possible purposes but it was as yet unclear how

they would fit into the new order of ‘community punishment’.

%7 This Act had its roots in the 1988 Green Paper, Punishment, Custody and the Community,
Cmd.424. London, Home Office, which presented probation as a ‘community punishment’ as
opposed to an alternative to punishment. Probation and its purposes were being changed.
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Sparks (2000: 139) has observed that there has been an ‘infiltration of risk
orientated thinking ‘on probation practice however this risk infiltration has not
been the only influence on practice. He reminds us of Melossi's (1985)
concept of “the ‘differing wavelengths’ of historical time upon which the
formative influences of penal affairs are carried”. Hostel developments appear
to fit well with this metaphor. Although influenced by risk orientated thinking,
chapter four explores the possibility that in hostels there have been
interconnected and overlapping influences and developments e.g. bail (1976
Bail Act), the possibility of specialist interventions (Hudson 1981), welfarist
concerns around homelessness (Fisher 1975) public protection interests
around risk, academic interest in regimes, gender debates, mental health,
waxing and waning interests in the potential for more rehabilitative and re-
integrative practices etc... all managing to co exist in hostels to the side of

mainstream managerialist policy and practice.

Centralisation and ‘nationalisation’

Outside of the hostel arena moves towards a national service and a
centralisation of policy via legislative and structural changes weakened the
influence of practitioners and undermined the notion of the probation officer as

a caseworker and professional.

The 1990’s saw a sharp demise in penal liberalism in both policy and practice
and the CJS and probation service in particular moved away from an
intermediary role between the ‘offender, the state and the courts towards
becoming a mechanism of punishment and social control on behalf of the
state. A penological trend that the punishment should fit the offence rather
than the offender was the political message. Whilst practitioners were being
routinely trained to target interventions to meet the risks and criminogenic
needs of the offenders they supervised (Andrews and Bonta 2003) the 1991
Criminal Justice Act made probation a punishment in the community and by

association hostels became places of punishment or at least punishments.
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Young (1999: 45) citing Feeley and Simon (1994) saw the task of ‘the new
administrative criminology and actuarialism’ as being about:

‘...creating barriers to restrict such opportunities and to construct a crime
prevention policy which minimises risk and limits damage. An actuarial
approach is developed which is concerned with the calculation of risk rather
than individual guilt or motivation. Such an approach is...not an inclusionist
philosophy which embraces those found guilty of an offence and attempts to
reintegrate them into society. Rather it is an exclusionary discourse which
seeks to anticipate trouble ... and to exclude and isolate the deviant.’

The 1990s saw a brief return to penal liberalism, signalled by the initial de-
carcerative aims of the 1991 Criminal Justice Act, David Waddington'’s initial
aim had been to reserve the use of custody for the most serious cases and to
create and ‘strengthen punishment in the community’. Jones and Newburn
(2007) caution against reading stated policy purposes as equating with
desired policy outcomes. Although referring to policy transfer on an

international level they caution:

‘We must be constantly vigilant of the danger of imposing too much order on

processes that are inherently disorderly.’
Jones and Newburn (2007: 162)

A bifurcatory policy did appear to have some success (see Table One 1989 —
1993 prison figures, Appendix One). In fact as a proportion of those in custody
the hostel capacity actually reached a peak in this period of 5.95 %. Hostels
appeared to flourish under a legislative and political framework which explicitly
stressed the ‘proper use of custody and the use of community penalties as
sentences in their own right. However attempts to run together support for
decarceration alongside being seen to be tough through the use of community
punishment on offenders were short lived under the Conservatives. The
abandonment of this twin track approach appears to have been fatal for both
hostel growth and the spectre of an ever rising prison population. Discourses
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of social inclusion and ‘responsiblitisation’ of the individual, influenced by the
work of Amitai Etzioni, were to be New Labour’s flagship. In its efforts to get
elected and then in government, ‘New Labour’ attempted its own bifurcatory
policy of being ‘tough on crime and tough on the causes of crime’, albeit the
extent to which any government is willing to delve into the complexities of the
latter, whilst under the public gaze remains to be seen. 8 Chapter seven and
the conclusion of the thesis will explore whether this New Labour discourse
had any noticeable effect on either the use of hostels or custody.

The Demise of Welfare

The balance between public and private had been carefully measured under
general welfarist policy to ensure provision assured a minimum basic
standard available to all in areas of health, education and social welfare. The
development of a market society in the 1980s saw a real and decisive shift
with the ‘rolling back’ of earlier welfarist provision by the state in favour of
individual responsibility and personal gain. Pitts (2001: 125) notes that the

arrival of a market society:

‘...signalled the demise of an earlier solidaristic politics and the fragmentation
of the political constituency, in the labour movement, Parliament, welfare,
education and the academy, which had championed the idea of ‘progress’.’

Thatcherism was to see a radical revision of all welfarist programmes that was
to lead to a questioning of the role and purpose of Probation. The potentially
paternalistic advise, assist and befriend approach could not offer evidence of
quantifiable and predictable outcomes in crime reduction.? The language
and discourse of major public services was subjected to redefinition and

%8 Tony Blair whilst Shadow Home Secretary in 1992 mounted a challenge to the then
Conservative Governments claim of being the party of ‘Law and Order’. It would appear that
this politicking as to who can be toughest on crime remains a powerful policy standard, which
both Labour and Conservatives are reluctant to relinquish.

% Had the original ‘and to assist in finding employment’ (Probation of Offenders Act 1907)
been retained alongside advise, assist and befriend, Probation’s core purposes may have
been seen as less irrelevant to a market society that encouraged individuals to ‘get on their
bike’.
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restructuring in line with the imperatives of the new project of marketisation
and privatisation (Drakeford 2000). The ‘balance’ sought in the corrections
field appeared to be centred on the delivery of targets related for now, to
diversion from custody and reduction of harm to the public. As Barnes and
Prior (2000: 19-32) have noted more generally of welfare ecology the
underpinning ‘moral ideology’ was constructed around notions of sustainability
and risks. However, today these risks are presented within the criminal justice
sphere as individualised as opposed to structural and endemic. Individuals
are not at risk but risky and potentially costly. The social good is to be
obtained by focusing controlling resources on those who threaten the
sustainability of the general good because of their actual or potential
individual costs and risks. Later chapters will explore this in relation to hostels

in more detail.
Probation for Sale?

Drakeford (2000: 22) citing Linneman and Megbolugbe (1994: 636) suggests
that privatisation and marketisation are best seen as distinct phenomena; the
latter is a form of ‘load-shedding’ aimed at reducing the government’s role
from the financing and production of services whilst the former is a form of
sectof-shifting ‘empowerment’, whereby government funds public goods and
services but their delivery and production is by the private sector. From the
1990s the former ‘load-shedding’ model has been detectable within the

criminal justice system in the UK.

This ‘load-shedding’ in the 1990s entailed a transformation in the role and
focus of management. This was required to produce a shift in attention from

individuals and practice towards targets and outcomes.

The three E’s, Economy, Efficiency and Effectiveness (Mair 1989: 37) were to
be applied to public service provision and probation was to be no exception.
Budgets, targets and resources were to be the focus of managers, not
casework or individuals. Failures of services to meet agreed targets were
constructed as the result of too much worker autonomy as opposed to the
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targets themselves being problematic. Offenders could breach orders and the
service became evaluated not on its individual interventions but on its
collective achievement of corporate targets.

As McLaughlin and Muncie (1994: 123) note this shift in focus led to a move
by middle managers away from supervising practice and contact with their
front line staff (and offenders) and a focus on what James and Raine (1998)
have called administrative processing. However the focus of hostel managers,
with their tradition of being very much on the premises and in daily contact
with staff and residents, including being on call and carrying out sleep in
duties might prove to be less easy to divert from individual staff and

‘offenders’.
A Restructuring Agenda.

External reports by the Audit Commission in 1989 - The Probation Service,
Promoting Value for Money - hinted at partial privatisation in the wider service
if a clear focus on a more controlling agenda in line with government policy
was not achieved. Modest suggestions perhaps, but the structural changes in
the role of management created to achieve these were to be more influential
than the ‘modest changes themselves. Veiled sticks were also to be