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Abstract
The 218 Centre was set up following consistentearscabout the increasing number
of women in prison in Scotland and the high-lewsdds of many of these women. Itis
an innovative and high profile attempt to devel@pr@priate responses to women in
the criminal justice system. It offers women anaopmity for ‘time out’ of their
normal environment without resorting to ‘time inistody, providing both residential
and community-based services. This article outlimame of the issues and
challenges which characterised the early developgnzerl operation of the 218
Centre. It illustrates the ways in which some o thsues that arose during the
evaluation resonate with current and ongoing debatéhin criminology and draws
attention to the difficulties in using the criminastice system to address other issues.
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Introduction

The 218 Centreis an innovative resource which was set up in g&esin 2003 for
women in the criminal justice system. 218 wasl#saed in response to a number of
concerns about the response of the criminal juslyséem to women in Scotland and,
in particular, the appropriateness of imprisonm@ntmany women. By the mid
1990s practitioners and academics were increasogigtioning the appropriateness
of existing sentences and the use of disposalwdonen (in particular, the overuse of
prison and under-use of community disposals; M¢I2004; Rumgay, 2004). As had
also occurred across other Western jurisdictioms,ingreasing number of young

women were appearing before the Scottish courts weck receiving custodial
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sentences, with this being attributed to increatngls of drug use (primarily heroin)
among young women. The increased use of women’asoipment did not appear to
reflect an increase in the seriousness of womeffending: most women were
imprisoned for relatively minor offences and thatsaces imposed tended to be short

(less than six months; Mclvor, 2007).

Perhaps most influentially, a series of seven da&in 30 months from 1995 to
1997 by prisoners at HMP and YOI Cornton Vale (#cat’'s only dedicated female
prison) had shocked the general public and thebkestanent, prompting a joint
review by the Social Work and Prisons Inspectorateshe custodial and non-
custodial sentencing of women. The resulting repgarblished in 1998 (Social Work
Services and Prisons Inspectorates for Scotland8)1%oncluded that‘the
backgrounds of women in prison are characterisedekyeriences of abuse, drug
misuse, poor educational attainment, poverty, pshodical distress and self harm”
(Social Work Services and Prisons InspectoratesStmtland, 1998: 13). It also
noted that:

“Almost all women offenders could be safely purishrethe community

without major risk of harm to the general populatid\ few are in prison

because of the gravity of their offence but theomigj are there because

they have not complied with a community dispog&ticial Work Services

and Prisons Inspectorates for Scotland 1998: 42).

The report contained a number of recommendatiomsedii at improving the
conditions within which imprisoned women were de¢al and reducing the use of
imprisonment for women in Scotland, including thevelopment of a dedicated
resource in Glasgow, from where a significant numbg& women in prison in

Scotland originated at that time. The report alsmommended that the daily prison

population in HMP and YOI Cornton Vale should bdueed from over 176 to 100



and that no young women under 18 years of age dhmuheld in prison by the year

2000.

An outcome of the Social Work Serviced &nisons Inspectorates’ Report was
the establishment in August 1998 of an Inter-AgeRoyum to develop services for
female offenders. The Forum included represergsatof criminal justice agencies as
well as organisations employed in areas of heaitlusing, employment and drugs
rehabilitation. The Forum’s recommendations inctudiee creation of ‘Time Out’
Centres to provide a wide range of residentiallynon-residentially based support
services for women. Its work was subsequently tdkemard by a ministerial group
charged with turning the Forum’s proposals intocpcal measures. The resulting
report (Scottish Executive, 2003) concluded tha&atgr emphasis should be placed
upon alleviating the social circumstances that e women to offend, intervening
early to ensure that women’s needs can be met witrexourse to imprisonment,
promoting the use of the full range of communitgpaisals (including the ‘“Time Out’
Centre advocated by the Inter-Agency Forum) anttisithe penal culture away
from punishment and towards rehabilitation and aftineent’, with a particular
emphasis upon the development of gender-respopsoxgsion (see also Bloom et.

al., 2003).

While these proposals were clearly innovative, saimie original emphasis
of the Inspectorates’ report was omitted from tHeser developments. In particular,
the emphasis given to poverty and its impact onafenoffending was reduced
(Tombs, 2004b). Similarly, arguments for the operaof a ‘twin-track’ approach

which consisted of developing and operating comtyurbased services as



alternatives to custody, paralleled by a cap orsoorinumbers and reforms to
sentencing practices were not repeated in the petiery (see Tombs, 2004a). This
article argues that this is a crucial issue forstderation and the following discussion
is concerned with identifying and discussing thétjgal and philosophical tensions

that have impacted upon the 218 Centre in itsalnyiears of operation. In particular,

the tension between providing a service that ipaesive to women’s needs while
fulfilling justice-related policy objectives hasdean ongoing feature of the service

and of debates about how its effectiveness shaltefined and assessed.

The Development Of The 218 Centre
The development of a Time Out centre was seen bgypmakers as an opportunity
to substantially reduce the number of women wheived custodial sentences, with
particular recognition of the link between womeaftending and drug misuse. Such
a resource was also expected to address the neadsmen who came into contact
with the criminal justice system by respondinggsuies such as experiences of abuse,
poverty and psychological distress. The need tems similar issues has also been
raised in relation to the Home Office Women’s Offarg Reduction Programme
(2004) which identified drug use and mental hegltbblems as particular priorities
for intervention and, more recently, by the CorgReport on the treatment of female

offenders in England and Wales (Home Office, 2007).

The model for the 218 service was developed byiragkncy collaboration,
with funding provided by the Scottish Executive tlies Department (this is
significant in itself and is a point we will retuto later in this article). The main

service providers were Turning Point Scotland (@adand health care charity with



previous experience of providing services to fendieg users in contact with the
criminal justice system), and the National Healdn&e, which provided a range of
health professionals and medical resources inajudubstitute prescribing practices.
Although not directly involved in service provisi@t 218, the local authority social
work department (criminal justice services) waadlsvolved in the strategic and

operational commissioning of the service.

The broad aim of the 218 Centre was to providedesdial and community
based resources in a safe environment to women Hfgears of age or over who
had involvement in the criminal justice system, wilere assessed as particularly
vulnerable to custody or re-offendth@nd who may have a substance misuse
problem. To achieve this aim, the project providgeslay service which offers
assessments, support-work, both individual and meork and referral to other
services as appropriate. In addition a supportedramodation unit contains 12 beds
with support available 24 hours a day. Both tredential and day services provide
multi-agency support for women including healtheggorescribing, psychological and
psychiatric services, alternative therapies (iniclgdacupuncture and head massage),

and emotional support.

Programmes provided by 218 aimed to help womenrpssgthrough three
successive phases: providing safety (survival phase&nections (stabilisation); and
loss (self-sufficiency). The importance of undansling and responding to trauma
was reflected throughout the process (eg Herma@2)19 The day programme

initially consisted of a flexible package of seegcand sessions intended to meet the

® One of the criteria was that women should havephiadious experience of custody but in practice
this often included police custody.



needs of individual women. SAFE was an introducfamogramme that centred on
substance misuse, offending and stabilising an@@ita support the women to work
with a key worker, obtain substitute prescribing réquired, find suitable
accommodation, reduce offending, claim benefits &@edin the process of self-
maintenance/care. CONNECTIONS provided the sectage of programme work
and enabled women to work toward reducing or entheg use of substances and/or
offending behaviour. Work on developing relatiopshalso aimed to enhance
women’ networks of personal supports and to prepghemm for a life without
substance abuse. The final stage, LOSS, more Bchedped women prepare for an
independent life through training, education or Eyment, as well as therapeutic
support to addres underlying difficulties (see Lkaiet al, 2006; Malloch and Loucks,

2007).

A central element of the service offered by 218 wiresadoption of a gender-
responsive approach to women involved in the cranjastice system. This was to
be reflected in the service setting and environm&hile provisions were based on an
acknowledgement of women’s pathways into the crahjustice system (Bloom et al,
2003). Developing personal skills and nurturintf-e#icacy were seen as key ways

of supporting women to make changes in their lives.

While a key objective of 218 was to provide a spkst facility for women
who were brought into the criminal justice systeémwas anticipated that, in line with
the intended shift from ‘punishment’ to ‘rehabititm and treatment’, 218 would also
provide a safe environment for women in which tddigess offending behaviour,
tackle the underlying causes of offending, help wono avert crises in their lives

and enable women to move on and reintegrate inwetsd The model of



intervention 218 developed was based on a recogniti the needs of women in the
criminal justice system and attempted to responthdse needs by tackling the root
causes of offending behaviour. To achieve thi§ @perated with a support team
which included project workers, team nurses angsupvorkers. The diversity and

complexity of the services provided by 218 had ingilons for its evaluatidh

Evaluating 218

Because of the unigqueness of this service andigmfisant resources which were
allocated to it, the Scottish Executive Justice &#&pent decided that the Centre
would be evaluated from the outset This provided the commissioned research team
with an opportunity to be involved at an early stagthe development and operation
of the Centre. Although the terms of the evaluativad been set by the
commissioners of the research ongoing discussiom® Weld around appropriate
ways to measure the ‘effectiveness’ of this uniqne complicated service and to
determine what could constitute models of ‘bestciica’ and ‘what works’ when

considering ‘holistic’ services within the auspic#ghe criminal justice system.

The main aims of the evaluation (as specified leySbottish Executive) were
to evaluate the operation and effectiveness of 2ighlight examples of good
practice and identify areas for improvement; deteenthe extent to which addiction
and offending can be addressed together; assessithess of 218 in linking women

into mainstream services on departure; assess etedridne the effectiveness of the

® The evaluation was commissioned and funded btuttish Executive. The views presented here
are those of the authors alone.

" The evaluation started in January 2004 and tfe feport was published on 28 April 2006 (Loucks
et al., 2006).



Centre in relation to costs, outcomes and oveffdctveness in achieving its stated
objectives.

The evaluation was conducted through an analysimai€rial from relevant
documents and project records; focus groups andidhl interviews with service
users; and interviews with project staff and kegksholderd with interviews
repeated after one year where possible. In totilcGs groups and 66 individual
interviews were conducted with women who were ughng service. Twenty-four
interviews were conducted with staff at 218, andadditional 80 interviews were
conducted with key stakeholders (including crimipastice professionals, social
workers, housing and drug agency workers and mesntieother partner agencies

such as the Routes Out of Prostitution Social iolu Partnershi.

When it was established, 218 was (and indeedis}ikin innovative project,
there being no directly comparable service in Sewtlor elsewhere in the the UK.
The innovative nature of the project meant thatséirwice continued to develop on an
ongoing basis. Programmes provided by 218 devdlppagmatically as the service
evolved, responding and adapting among other thingshifting policy aims. As a
consequence the service as it began in Decembé& 288 quite different from the
one which was operating at the end of the evalnafithis added further to the

complexity of the evaluation and required the amopof a flexible approach.

8 Agencies or organisations known to have an inténethe operation of 218 i.e. courts, police,
addiction teams and relevant voluntary organisation

° The Routes Out Social Inclusion Partnership wéabéished in response to growing concern about
the scale of the problem of street prostitutioGlasgow and the subsequent problems experienced by
the women involved resulting from vulnerability,Lese and multiple deprivation.



Women'’s Experiences Of 218
When 218 was initially established, the majorityreferrals of women came from a
range of welfare agencies (for example drug sesyie®cial work services and
housing organisations) or involved self referraBy contrast, criminal justice
agencies - such as the courts — took time to be@wage of 218 as a resource, and
referrals from key criminal justice sources suclsastencers did not begin until 218
had been in operation for over a year. This m#attinitial referrals often related to
women who were considered by stakeholders to beHenpath’ to custody rather
than at immediate risk of imprisonment. That séw, women referred to 218 were
involved in the criminal justice system, and allrevelearly vulnerable women at
(usually immediate) risk of physical and psychotagiharm. The characteristics of
women assessed as suitable for the services ofw2t8 very similar to those of
women who end up in prison in Scotland (Loucks,80The 343 women referred to
218 between 1 April 2004 and 31 March 2005 wereg/&frs old on average. Two-
thirds (67%) had at least one child, though onl%lsere primary carers on entry to
218. Few had experience of employment, and edwustiachievements were low
and almost half (44%) had no fixed address or virereEmporary accommodation.
Many women suffered from poor physical health wBiB&6 suffered from depression
and 45% had self-harmed or attempted suicide. @h@n who engaged with 218,
97% had used heroin, and 52% had problems witthalcoThe average cost of their
substance use was £61 per fayanging from 0-£500 per day. The majority of
women (70%) had committed offences of shopliftimgpther theft. All had been in
police custody at some point but only 40% had bemmanded or sentenced to

custody while around half (49%) had previously beemwere currently on probation.

9 This figure includes alcohol use, which tendeddst much less or be acquired through theft.



When interviewed, women were more likely to sayt ttieey were in fear of their

safety (and indeed their livEs rather than that they were afraid of going tsqnt?.

When established, 218 was a distinctive servicengiio provide ‘holistic’ care
for women involved with the criminal justice systeRroject workers expressed a
clear commitment to delivering a unique and effecservice, and women using the
service commented that 218 addressed their neatiexressed a willingness to
accept associated restrictions placed upon themlthough some members of staff
were concerned that a time-limited service relatydtee residential unit to crisis
intervention, longer-term support was availableotigh the day programme. In
particular, support was made available from bothltheand addiction workers to
enable women to address problematic substance $serice users and staff viewed
this as a crucial component of the service. Thalability of ongoing support was
regarded as being particularly important in prenventand responding to relapse.
Fifty-two women (83% of those interviewed) saidithdrug use and/or alcohol use
had decreased or stopped (mostly the latter) she had engaged with the services
provided by 218 . Reducing and/or ending substaseewas considered an important
way of reducing and/or ending offending behavidur However it also had a clear
impact on other areas of the women’s lives, with w@men (67% of those
interviewed) providing specific examples of dir@tiprovements to their health and

well-being as a result of attending 218. This ideld improvements in physical well-

1 Several women identified severe health problenagae to substance misuse. As one woman
observeds... 218 saved my life. It really saved my life, besa| don’t think | would be here
anymore...”

12 Stevens et al (2007) also highlight the increasgderability of victimisation among women drug
users and other sub-groups of dependent drug ne&ably sex workers, the homeless and those with
poor mental health.

13 For example, strict policies regarding family @mttand time out of the building for residential
service users.

14 See for example Hough et al. (2003) and Mclvoo@) who found reductions in recidivism among
offenders who accessed drug treatment via Drugtifea and Testing Orders.
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being and self-care (i.e. they were now eating)proied mental health and a
cessation in self-harm or suicide attempts. Aswoman commented:

“| feel like it has [worked].... | couldn’t have askdor more help, they have

done everything | came in and asked them. | watdquut more weight on, |

have done it, | wanted my tenancy, | have gotitamted to be stable, | am.”
Creating an holistic service to address the neddthis group of women is an
ambitious prospect and not without its difficultidsis reliant upon the range and
quality of resources that can be drawn upon to weeten’s needs and support their
reintegration. Twenty-one of the women interviewadicated that they had been
referred to other services from 218 (including csmiling, training or other support)
and that they had valued this aspect of the servidaks with services to support
women and to enable them to move on from 218 wenemllygood, with important
links having been established, in particular, wstitial work departments and the
local Routes Out Social Inclusion Partnership nekwdlore consistent problems
existed in finding suitable housing for service reSeand (to a lesser extent)
accessing community-based prescribing servicesadddction workers, particularly
at short notice. Even so, 16 women who had prelyobeen in temporary or
otherwise unsuitable accommodation said that 21Bhedped them find somewhere
more secure and stable to live. More generallggration with community resources
improved over time. This was particularly true ofks with criminal justice social
work and community addiction teams. Protocols waaeeloped to allow women to
be fast-tracked into community addiction servicesl dhis led to a considerable

reduction in the number of women receiving presadimedication at 218.

15 Macrae et al. (2006) found that drug misuse andsimg were the main problems facing female
prisoners in Scotland on their release.
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A number of factors seemed to set 218 apart frdmraservices. For instance,
staff believed that the nature and level of supptidred at 218 was appropriate to the
women’s needs and that the Centre’s strength derivea large extent from the
emphasis placed on relationships with service uséfge elements of 218 provision
that were regarded most positively by women angbtojessionals alike were often
the less tangible ones that derived from or rediédhe quality of the relationships
between clients and staff. First, there appeavdoeta shared ethos and orientation
amongst the staff hired at 218, with one memberstafff describing the the
indefinable ‘other’-ness of the projectis “ashared value system(Loucks et al,
2006; Malloch and Loucks, 2007: 98%econdly, the fact that some staff were
themselves ‘recovering’ from addictions allowed forshared experience that was
greatly appreciated by the women. Thirdly, thejgmtls focus on women was
reflected in a dual emphasis on delivering a pnogne designed specifically for
women and, at least as importantly, creating a esaronment in which to deliver it
(e.g. Bloom et al, 2003). Overall, both clientsl ataff were supportive of a women-

only service (see also Rumgay, 2064)

The effectiveness of a service like 218 is, howgewficult to measure in
guantifiable terms, particularly in light of itsdad remit and pragmatic development.
For example, with respect to diversion from pristimere was evidence that in
individual cases referral to 218 may have prevemedale offenders from entering

custody in the short term either directly (thoulgh tise of bail) or indirectly (through

16 Although 218 was not a woman-only space; a smatitver of men were employed in various
capacities.
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the use of diversion from prosecuttdn Interviews with sentencers and prosecutors
indicated that, once aware of 218, they made useanfd valued it as a resource. It
was also evident that women who engaged in serac248 had a similar profile to
female offenders in custody (Loucks, 2004). In gahdowever, the time-span of the
evaluation was too short to identify whether it hswcceeded in bringing about
changes in hoped for sentencing patterns or reshsin recidivism® and whether it
could, as a consequence, demonstrate ‘value foreyhom comparison with
imprisonment. Estimating the cost effectivenes2d8 was particularly difficult
since it provided women with a range of (immeasi@abenefits that would not be

available to women serving short-custodial sentence

Drawing upon the evaluation of 218 and on relatedature, it would appear that
to reflect best practice, community-based servitms women should, wherever
possible, be based on multi-agency co-operatiaticpkarly in terms of the integration
of mental health and substance abuse services hadlds be focused upon
individualised treatment informed by care plansiveel from comprehensive
assessments. The environment where support amdent®n takes place should be
‘safe’ and aftercare should form a key elemeneimvise provision. The significance of
effective relationships between women and workersalso crucial. These broad
conclusions indicate that the resources and ethd$®resonates strongly with Bloom

et al’'s (2003) theoretically derived principlesgeinder-responsive services.

" In Scotland procurators fiscal (prosecutors) havailable a range of options that they can use
instead of prosecution. This includes diversionstiial work or other relevant service agencies
accompanied by a deferral or waiver of the decisioprosecute (Barry and Mclvor, 2000).

18 Other definitional and methodological issues aside generally accepted that a follow-up peridd

at least two years is required for reconvictiordsts (Lloyd et al.,1994).
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Issues And Tensions
While there were clear indications that women refgto 218 valued the services and
supports provided, as is inevitable with any inrimeaservice its establishment as a
credible and effective resource was not withoutlehges. We begin by considering
some of the practical issues the project facedrbefiarning to some of the more
fundamental challenges that derived from attemptogrovide gender responsive

services within a criminal justice framework.

| nter-agency working

The range of in-house services that was availalsle valued by service users, who
were able to access support from different agenciassingle location. However, the
provision of a ‘one-stop shop’ was associated pithctical difficulties related to the
organisational structures and professional mix ith@guired. 218 drew together staff
with a range of professional backgrounds who weceoantable to different
management structures, which resulted in occasioo@iusion regarding roles and
responsibilities. This is a common feature of magency working and the
management of multi-professional teams, which s hbwell-documented elsewhere
(e.g. Ovretveit et al., 1993; Roberts, 2004; Rumdzg04), and which was, for
example, also evident in Scotland in the early etagf the pilot Drug Courts in
Glasgow and Fife (Eley et. al, 2002; Malloch et &003). Initial difficulties in
communication with external agencies — resultinggast in part from the absence of
dedicated outreach workers within 218 to serve gsimary point of contact for
external service providers — also improved overtand inter-agency working was

viewed positively by staff both from 218 and frother agencies.

14



Arguably, practical and organisational issues & tippe would have been an
appropriate focus for discussion at 218’s multiraxyeAdvisory Group. This was set
up to monitor and steer 218 and to take forwardwbek that had previously been
undertaken by a Commissioning Group set up to guhge initial focus and
implementation of the project. However delays i@ @stablishment and convening of
the Advisory Group meant that it had not becoméyfaperational throughout the
period of the evaluation. This meant that no rEalbm existed (beyond the
immediate staff group) to discuss practical isstiied arose, to help provide some
clarity with repsect to 218’'s operational objectiver to address some of the
important philisophical and ideological issues thatl to be debated and negotiated
on an ongoing basis.  For example, a concertgdoaph was required by senior
managers in different organisations to develop quats to avoid women being
imprisoned during or after successful engagemetit 248 as a result of historical

warrants.

Criminal justice priorities
A fundamental tension for 218 (and for the evat@tiarose as a result of different
aims and objectives being accorded different ggioby the various agencies and
stakeholders involved. While 218 was operated bglantary sector organisation in
partnership with health and social work, it was Whdunded by the Scottish
Executive Justice Department. A key influence upeolving practice in 218 was the
increasing emphasis policy makers placed upon gamjustice objectives, in
particular maximising the potential for the projéztdemonstrate value for money by
diverting women from sentences of imprisonment.sTinicreasing emphasis upon

criminal justice objectives was manifested in a banof ways.
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First, the efforts of 218 staff to increase awassnef the project among
criminal justice professionals (including sentescand prosecutors) were rewarded
by an increase over time in referrals from theserces, though this was at the
expense of self-referrals by women and referraisnfwelfare-based organisations,
with the latter declining and the former ceasingécaccepted in this format altogther.
While this development was consistent with the aihpromoting 218 as a direct
alternative to custody (and increasingly womenaaitted on court orders), it also
meant that the emphasis shifted away from prevesatatork with women who,
without support and links into ‘pathways out ofnee’, were at risk of imprisonment

in the longer term.

A second consequence of the increased emphasisrionna justice
objectives was a heightened focus upon the pravigib programmes aimed at
addressing offending behaviour. As previously iated, the programmes initially
developed by 218 had focused on Safety, Connectamas Loss, with no typical
pathways through the service, progression beingdasstead on individual needs.
Towards the end of the evaluation these programneesasingly emphasised other
elements for example, reoffending and victim-awassn - key elements of
intervention with women on probation orders. Suabgatly, the extent to which
workers at 218 have been directly involved in pamgme provision has been reduced,
with much of this work now taking the form of prdioam-led groupwork. This could
arguably be viewed as a useful way of streamlinamgl creating coherence in
groupwork provision as well as freeing up 218 woske carry out other roles.

However, at the time of writing protocols were lgeiteveloped to clarify roles and

16



responsibilities in this area to address some efdbnfusion that flowed from this
change in policy and practice. At the same time, @espite being initially lauded for
its extensive resources, the level of project fogdias been reduced with attendant
reductions in staff at different levels. This haguired a redefintion of staffing roles
and may have as yet unevaluated consequences abitig of staff to develop the

guality of relationships that women using 218’s/&=ss so valued.

Follow on support

After-care is a third area in which practice haanged over time, bringing it in line
with voluntary throughcare provision more generall§here previously women could
participate in an after-care service for as lonthay deemed necessary (involving up
to one year ongoing contact through the 218 droparvice) this has now been
reduced to 12 weeks. Such a development appeaeptesent something of a shift
from an initial unequivocal commitment to gendesp@nsive provision. As Bloom et
al (2003: 43) indicate, women drug users tend teeha“greater number of life
problems than do most male substance abusers. @otifems may be related to
employment, family issues, child care and mentaltiie These issues are exacerbated
when women are drawn into the criminal justiceaystand their effective resolution is
likely to require relatively long-term support. deed Rumgay (2004a) refers to
evidence from interventions where aftercare sesviewailable for women on
completion were insufficient, noting that it wast mmcommon for women voluntarily
to repeat programmes to access the support thesydeoed necessary. In such cases,
workers often try to be ‘creative’ with resourcesehsure women are not abandoned by

services due to funding criteria and limitation§he importance of ongoing support
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with reintegration has been well documented (setiigon, 2004; Sheehan et al,

2007)"

Projects such as the 218 Centre in Glasgow denatesthe value of a
woman-centred approach to the clients who useeét) evhere its impact is difficult to
measure in quantifiable terms — and herein lieptioblem with evaluations charged
with measuring ‘success’ or ‘effectiveness’ sinteyt mean different things in
different contexts to different people. Definitioassuccess vary across and between
agencies and can include reductions or cessatiafferfiding, abstinence, controlled
drug use and ‘recovery’. While it is possible tgus that this is the case with every
evaluation, in this context it reflects a philosimaih and political approach as much as
it does methodological issues. It was hoped bycpatiakers that the service offered
to women in Glasgow by the 218 Centre would hidttliglements of practice which
could be replicated across the country, shouldetitablishment of similar ‘time out’
centres not prove feasible elsewhere. Key poiotscbnsideration would include:
consideration of the time required to establisivises and the effective management
of inter-disciplinary teams; the importance of gemtesponsive and gender-sensitive
practice; ongoing staff training and support. Wltiiere is no indication at present that
this is likely to happen, the development of Comityudustice Authorities (CJAS) in
Scotland may herald a useful opportunity for sltasach practice and co-ordinating
resources for women who have been identified asabribe designated groups the

CJAs will be expected to prioriti€e

19 Most of the literature on reintegration issues foasised on women liberated from custody,
indicating a significant need for effective suppgetvices. For example, Pratt et al (2006) naie th
women who have been recently released from priseB@times more likely to commit suicide than
the general population, compared to men who at& &éiges more likely to commit suicide on release
from prison.

2 See the National Strategy for the Management &ér@ers launched in 2006 (Edinburgh: Scottish
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For the women and the majority of workers from 24& elsewhere, the
quality of relationships was central to keeping veomengaged with the service.
Programmes in themselves were viewed to be ofdunitse unless the context of the
service met the broader issues that were featdine®st of the women'’s lives. When
examining the ‘effectiveness’ of specific resourdegs crucial that a structural
analysis is given to the context in which such veses are developed. While it was
beyond the scope of the evaluation of the 218 @eotrexamine the broader social,
political and economic context, it could be argtieat any attempt to identify ‘what

works’ must necessarily do this.

Considerations
Coherent and joined up services for women
Pat Carlen (1990) has argued that non-custodiabiktation schemes for women are
often fragmented and therefore ineffective in réglgiavomen’s imprisonment. Any
impact they may have is often affected by legistaand policy in other spheres such
as housing, employment and education (see alsorlpR€04). The importance of
coherent services (such as appropriate and eféeaftercare) is crucial for supporting
a woman to reshape her life. Similarly, the eviauaof 218 found that ‘partnership’
and ‘interagency’ work in the community can alsoftagmentary rather than holistic
in terms of service-delivery (Loucks et al, 2006alMdch and Loucks, 2007).
However, the commitment of workers and shared gamlengst agencies can often,
at least partially, overcome these challenges (Rym2004b and 2007; Loucks et al,

2006). Indeed, as Rumgay (2004b:137) notesliaborative grass-roots projects

Executive).

19



targeting social exclusion might more readily offiee flexibility of purpose required
to sustain motivation and effort among partnershwitifferent perspectives and
priorities”.  She illustrates this further by providing two netsl of integrated

provision:

Insert Table One here

The typology by Rumgay effectively illustrates tie@sions inherent in the operation
of the 218 Centre which, while funded by centralgyament with crime reduction as
a primary aim, was attempting, through an holistimmen-centred approach to
address women’s wider personal, social and stralcheeds. Pursuingocial justice
within a framework otriminal justicewould never be a straightforward task. Roberts
(2004), for example, similarly notes the challerfge developing and sustaining
‘needs-based services’ within a statutory cont&Stte argues that the maintenance of
such resources may require their location witha\bluntary sector to overcome the
vagaries of the ‘formal criminal justice system’ avl needs-based interventions are
“highly vulnerable to budget adjustments and at theitom of the heap of policy
priorities” (Roberts, 2004: 25). Locally based services #&e mnportance in the
development of multi-agency work given their alilib respond to local needs, often
less visible to large centralised organisationsdependent services can also take a
more proactive role in ‘championing’ the cause ajnven in the criminal justice

system, as Rumgay (2007) illustrates.

Generic versus specialist services

In 2000, along with other voices, the Prison Refdmust Report of the Committee on

Women’s Imprisonment (Prison Reform Trust, 2000guad that women should
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receive support for addiction issues in speciaetvices for women — rather than
criminal justice services — to help with integrationto local communities. If
‘recovery’ requires a change in self-perceptiorrgperal) and the development of new
networks of support (social) (Maruna, 2001), it Wdbseem that this is unlikely to be
achieved within a context that subordinates needskhdividualised provision to
externally prioritised criminal justice goals.. Wh218 has the potential to offer a
woman-centred resource with links to a range oéo#ervices, it is important that it
remains a ‘community’ based resource rather thaexatusively defined alternative
to custody. It would appear that services anduess often become formulated to
reduce offending rather than supporting strated@s inclusion or community
development (Hannah-Moffat, 2001). Hannah-Mof£fi(q1) has also highlighted the
ways in which policies aimed at enhancing the arstances of women are highly
vulnerable to distortion and manipulation in theogass of implementation and

practice.

Service-provision and structural context
While there is no doubt that the 218 service madmgmificant impact on the lives of
the women who accessed the resource, a broadesssnedquires that societal and
structural issues need to be addressed in ordesupport women, including an
examination of social structures, social and sibual contexts, relations of authority
and power. As Tombs has pointed out (2004a: 73is inecessary to avoid
“decontextualising the policy solutions to womermfending from the material
conditions of its existence” Without this analysis, there is a danger that atian
remains focused on psychological rather than s@ialmstances which impact on

an individual. 218 did not profess to be a womaltyspace, nor was the intervention
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or ethos underpinned by a feminist analysis. Hamethere was an attempt to locate
women’s experiences within the broader context hairt individual lives, social
circumstances and opportunities. Interventions cdten limited by the extent to
which they can influence change in these spheess]tmg in a more limited focus on

immediate practicalities or perceptual shifts.

Sentencing Practice

While service provision is crucial for supportinglividual change, there is no escape
from the continuing impact and influence of the eviggenal context and the effect of
sentencing policy and practice. Without changegshis arena, interventions and
innovative services are not likely to have any reapact on the female prison
population. While it may be important to focustbe need for individuals to change,
it is also crucial to be aware of the need to ckasgstems. Without a coherent
strategic approach, as Tombs (2004a: 77) n6ldse responsibility for limiting the
incarceration of women is shifted from governmesiicy to the exercise of judicial

discretion in individual cases”.

Sadly things do not look good in this respect. vigetn 1995 and 2006 the use
of custody as a penalty imposed in Scottish cayeteerally, increased from 10.5% to
12.3% (Scottish Executive, 2006a). Over 80% ofcalstodial sentences imposed
were for six months or less. The female prison utetpn in Scotland has
experienced the most rapid growth in size, increpbetween 1997 and 2007 by 90%
compared to an increase in the male prison populaif 16% (Scottish Executive,
2007).  This rapid increase is reflected in Endland Wales and internationally

(Mclvor, 2007). It is impossible to ascertain wieffiect the 218 Centre may or may

22



not have had on the number of women admitted tsoprioverall but it has
undoubtedly had an effect on the individual womdmowere offered the service as a
direct alternative to custody and is likely to hagenoved others from the pathway to
prison they were on at the point of referral. WIIL8 was initially aimed at reducing
the number of women admitted to prison from Glasgdwis now evident that
increasing numbers of women are imprisoned froneroétneas of Scotland. Indeed,
in 2004-5 the highest number of women prisonergimmaied from the South West
Scotland Community Justice Authority (Scottish Hxee, 2006b). However by
2006, the largest proportion of women in prison \gain from Glasgow (Scottish

Executive, 2007,

Conclusions
Some things do not change, as the Inspectorateisdri? noted in his most recent
inspection report on HMP and YOI Cornton Vale (HMpector of Prisons, 2007):
“This inspection draws attention to some thingsakhinave changed since the
last report. But the changes are on a small seéaleomparison to the two
things which remain the same, and always remainstime, at Cornton Vale:
the rising numbers and the dreadful condition ofstmwomen when they
arrive”.
Clearly there is a need to acknowledge and accorataodender differences in
sentencing and interventions (Gelsthorpe, 2007Qwéver this is unlikely to happen
of its own accord. As sentencers acknowledged riecant report published by the

Scottish Consortium on Crime and Criminal Justite will to reduce the prison

population is a political decision, therefore polt leadership is required to achieve

2L However, the proportion of women imprisoned frotaggow appears to be decreasing.
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it (Tombs, 2004b). Sentencing reform is requirethgside community developments

to bring about change (Carlen and Tombs, 2006; bt¢cR007).

In Scotlandunless there is real change in sentencing practitesiaumbers of
women imprisoned will not be reduced. 218 on W& @an not be expected to impact
significantly on women’s imprisonment in Scotlafhther, it needs to be part of a
broader strategy of transformation that fundaméntdiallenges the central position
occupied by prison in the repertoire of responses women. Despite
acknowledgements that prison‘wgasteful in terms of the resources it consumes and
in its failure to change women’s behaviog8cottish Executive 2003: 41) it remains
central to penal policy, pulling innovative resasclike 218 into an increasingly

penal-focused context.

The evaluation of welfare provisions in terms aéithmpact on crime rather
than in their own right needs to be avoided. ‘Altdive’ projects should not have to
rely on their relationship with (or comparison tihe prison for their justification.
Otherwise they are increasingly expected to provadeunitive and controlling
alternative, dependant on the binary nature of goémher’ or ‘alternative’ to the

prison as Cohen (1985) has long argued.

The development of 218 on its own has not represeat'decentering’ of the
prison (Hannah-Moffat, 2001; Carlen and Tombs, 2008énce the number of women
in prison in Scotland has continued to rise. Tewent initiatives that appear to have

been better able to impact directly on this areubke of Home Detention Curfews
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(allowing women to be released early from prisorodlgh electronic monitorirfg)
(Scottish Executive, 2007and mandatory supervised attendance orders ir hc
custody for non-payment of fines (Reid Howie Asates, 2006). This illustrates the
importance of legislation in promoting the use dfermatives to custody, as
voluntary/discretionary powers do not seem suffitie Individual pockets of
innovation such as the 218 Centre are not in theeseenough to reverse the
unprecedented increase in women’s imprisonmentidmbeen withessed in Scotland
and other western jurisdictions. Rather, therenisi@ent need fostrategies aimed at

reducing the use of imprisonment and attaining mesded penal reform.

22 Between July 2006 and March 2007, 125 adult womere released from prison on Home
Detention Curfews, with 19 recalls to custody. sTtdmpares with 1145 adult male prisoners of whom
216 were recalled to custody during this period{fsh Executive, 2007).
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Table One Top Down

Grass roots

Policy Crime reduction Social exclusion
Direction Central government Local agreements
Funding Secure Insecure
Provision Standardised Diverse
Access Equal Uneven
Mandate What works What's needed
Partnership Contractual Collaborative
Programmes Standardised Local adaptations
Accredited Inclusive
Targeted Mixed voluntary/coerced
Coerced
Success Reduced convictions Reduced need

Rumgay (2004b: 137)

29



