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Leaving Prison and Homelessness

summary

This report is the 13 in an annual series of comparative studies of homelessness
in Europe, conducted by the European Observatory on Homelessness (EOH). The
Observatory operates under the auspices of FEANTSA, the European Federation
of National Organisations Working with people experiencing homelessness.

The concern of this research is with policies, practicalities, and protocols surrounding
leaving prison, both at end of sentence or on early release, and how variations in
the operation of those arrangements may intersect with homelessness. There is
also analysis of how the needs, characteristics, experiences, and choices of people
experiencing imprisonment might also influence their risk of homelessness.

The research uses a comparative questionnaire prepared by EOH. Experts from
13 Member States and two other European countries were asked to summarise
research, data, and, where necessary, conduct a small number of interviews to
describe the nature and extent of the risk of homelessness among ex-prisoners.
The Member States included were: Czechia; Denmark; France; Germany;
Greece; Hungary; Ireland; Italy; Lithuania; Netherlands; Poland; Portugal; and
Slovenia. The two other European countries were Norway and the UK.

Criminal justice systems exist in multiple forms across Europe. There is also a
lot of variation in the nature and range of custodial sentences and particularly
the extent to which imprisonment is used. Some Member States and other
European countries make much greater use of non-custodial (community)
sentences than others. Even within individual countries, different forms of
imprisonment exist, and the balance between high security and more open
forms of prison can differ within countries, let alone among different countries.

Overall rates of imprisonment across the EU are around 106 people per 100000
population, but there is considerable variation within this. Some countries like
Finland, Slovenia, and Germany imprison people at a much lower rate (under 80
per 100000), while countries including Hungary and Poland imprison people at
much higher rates (over 180 people per 100000). Imprisoned populations are
overwhelmingly male, i.e., typically around at least 95% of prisoners. The UK
records people identifying as transgender in its prison populations, the level
being approximately 0.25% of total prison population.
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e Some EU Member States have significant numbers of foreign people in their
prison systems. Existing data defines ‘foreign’ in broad terms, but this does
include migrant populations. The great majority of people in prison in European
countries are citizens of the country in which they are imprisoned.

¢ Another challenge in assessing the associations between prison and homeless-
ness is that prison is never a constant experience at the European level. The nature
and the likelihood of imprisonment varies markedly between EU Member States.
Even within individual Member States, being in prison can mean very different
things, depending on how someone is sentenced and the nature of their crimes.

e The EU Member States did not tend to have detailed data on the prevalence of
homelessness among ex-prisoners. Data on the level of experience of prison
among people experiencing homelessness were much more common, but these
studies were sometimes focused on multiple need, high cost, high risk popula-
tions who were more likely to be experiencing recurrent or sustained homeless-
ness. Research suggests an over-representation of ex-prisoners in at least some
homeless populations, compared to experience of imprisonment across the
general population and this same pattern was found by this research.

e Data on people entering prison from a situation of homelessness were also quite
limited and quite variable across the EU Member States. However, while most
people entering prison were not homeless, the rates at which homelessness was
reported amongst new prisoners were often much higher than general populations.

¢ Housing precarity among ex-prisoners was often high. Many were reliant on
family and friends for accommodation immediately after prison and were expe-
riencing hidden homelessness. Any existing housing was more likely to be lost
when serving long sentences.

* Risks of homelessness on leaving prison may not be immediate, but the high rate
of housing precarity among ex-prisoners may increase risks of homelessness over
time. For example, informal arrangements, including hidden homelessness, i.e.,
staying with relatives or friends because someone has nowhere else to go, may
break down months or even years after imprisonment, leading to other forms of
homelessness like sleeping on the street. Ex-prisoners could be in relatively
vulnerable positions that placed them at greater risk of homelessness ultimately
because being imprisoned had increased the risk of housing precarity.

e People entering prison often shared characteristics with people who are at
heightened risk of homelessness in Europe, i.e., they were much more likely than
the general population to have low educational attainment, sustained experience
of poverty and socioeconomic exclusion, and higher rates of addiction, severe
mental iliness, and multiple treatment and support needs. Disentangling specific
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effects from being in prison and from leaving prison presented challenges when
other situational and personal factors that are broadly associated with height-
ened risk of homelessness were also present.

General drivers of homelessness, including shortages of affordable and (where
present) social housing supply and shortfalls and limits in welfare system
payments coverage of housing costs across several Member States, were often
identified as important in making access to housing for ex-prisoners generally
more difficult.

Housing is often lost while in prison. Welfare and other social protection systems
did not always provide cover for housing costs while someone is serving a
sentence of a few weeks or months.

Reluctance to house ex-prisoners among both private rented sector and social
rented sector landlords was widely reported. Some particular crimes, such as
a history of drug dealing or sexual offences, were more likely to be a barrier
than others.

In some Member States, practice in law enforcement can mean that street-
based sleeping has criminogenic dimensions, i.e., it is shaped in part by laws
and the implementation of those laws. However, the criminalisation of homeless-
ness and the associations between criminality and homelessness are different
issues. There is no real evidence to suggest that the associations between high
rates of contact with criminal justice systems among high cost, high risk people
experiencing homelessness stems from their being arrested and imprisoned for
being homeless, rather there is a broad association between low level, repeated
criminal activity and recurrent and sustained homelessness.

Inadequate, inconsistent, and under-resourced support for prisoners who were
at risk of homelessness when they left prison was widely reported. Member
States with highly integrated and well-resourced systems of reintegration for
ex-prisoners were the exception. Shortfalls between what was supposed to
happen when someone was about to leave prison and the actual practice in
prison, parole, and probation were reported in several Member States. Some
European countries had prison systems that were generally overwhelmed and
unable to deliver rehabilitation and resettlement because they were overcrowded.

There was widespread policy awareness that stable housing was a prerequisite
if policy and practice were to prevent recidivism (reoffending) among ex-pris-
oners. The logic being followed was that, without a stable home, reintegration
could not be successful and, without reintegration, the risks of returning to
prison were high. However, while several Member States and the other European
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countries in this research were reported as accepting this principle, they were
often described as not implementing the policy and practice that would actually
deliver stable housing solutions for ex-prisoners on a reliable basis.

¢ Reports of systems being siloed and uncoordinated were also widespread.
There was generally no single authority or set of dedicated resources that had
full responsibility for the process of ensuring housing was in place for ex-pris-
oners. Evidence of somewhat confused and haphazard sounding processes
was more widespread than reports of highly integrated structures that ensured
the right mix of agencies and services were in place.

e Qutcomes for ex-prisoners who were at risk of homelessness were reported as
too often being largely, or wholly, reliant on the degree of familial and broader
social support they could access on leaving prison. Access to specialist projects
for ex-prisoners designed to prevent homelessness, where such services were
available, was often erratic and highly limited.

¢ Requirements for local connection in order to access housing and social protec-
tion services sometimes had the potential to influence housing and other
outcomes for ex-prisoners who could not demonstrate a clear link to a specific
municipality or local authority. If systems were organised nationally, e.g., there
was no requirement to have a local connection to access welfare benefits or
other support, this was less of an issue, something that was equally the case if
specific arrangements to support ex-prisoners were in place.

e For a minority of ex-prisoners who are classified as potentially dangerous on
release from prison, a policy failure to prevent homelessness represents potential
risks to public safety. Ex-prisoners who represent potential risks to public safety
who begin living on the street or experiencing hidden homelessness can quickly
go off grid, i.e., they can become lost to public services and administration.
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Introduction

This report is the 13t in an annual series of comparative studies led by the European
Observatory on Homelessness', which operates under the auspices of FEANTSA,
the European Federation of Homelessness Organisations. The focus of this
research is a comparative analysis of the association between experiences of
imprisonment and homelessness in Europe. This chapter summarises the focus of
the research, the methodology, and the key questions that were explored. A brief
outline of the structure of this report concludes this introductory chapter.

1.1 The research

This research explores the topic of imprisonment and homelessness across the EU.
Release from prison can be a critical transition period that may involve the risk of
homelessness if a housing solution and adequate support are not provided prior to
and following release. A prison sentence may also result in homelessness when no
mechanisms are in place to maintain an existing tenancy in the meantime. The
study explores the existing evidence on the relationship between homelessness
and imprisonment and current policy and practice in trying to prevent homeless-
ness on leaving prison in 13 EU Member States and draws comparisons with two
further European countries.

1.2 Imprisonment and homelessness in Europe

1.21 Patterns of European imprisonment

The overall number of prisoners per 100000 population across the 27 Member
States of the Europe Union in 2021 was 106.2, a slight increase from the figure of
103.6 in 2020. Rates of imprisonment have seen an overall decline for most years
over the past decade as shown in Figure 1, with 125.7 prisoners per 100000 popula-
tion recorded in 2011. Through the 1990s the number of prisoners per 100000
population had been increasing but began to decline during the 2010s (Figure 1).

T https://www.feantsaresearch.org
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Figure 1: Prisoners per 100,000 inhabitants in the European Union, 1993-2021
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Source: Eurostat [crim_pris_cap] based on single point in time data.

This overall figure masks some very considerable difference across the Member
States as is shown in Figure 2. A cluster of countries, including the Scandinavian
Member States, Slovenia, Germany, the Netherlands, and Ireland is at one end of
the spectrum with a rate of less than 80 prisoners per 100000 population. By
contrast, some Central and Eastern Member States are at the other end of the
spectrum with between 160 and 200 prisoners per 100000 population. Norway, by
contrast, has some of the lowest rates of imprisonment, both in terms of European
comparisons and global comparisons, with 53 people per 100000. Levels of impris-
onment have remained similar in Norway since 2011.2 The UK, which has some of
the highest rates in Europe and the OECD - over 159 people per 100000 population
were in prison at one point in England and Wales during 2021, has had relatively
high levels of imprisonment for decades.?® Within the EU, there were both lower
rates of imprisonment (e.g., Finland) and higher rates (Poland and Hungary), than
were reported in Norway and the UK (Figure 2).

2 Source: Statista - https://www.statista.com/statistics/1182090/number-of-people-in-prison-
in-norway/

3 In 2021, the UK had 159 prisoners per 100000 population in England and Wales and 162 per
100000 in Scotland, with a lower rate of 97 per 100000 in Northern Ireland. The total number of
people in prison is projected to exceed 100000 in 2027 if current policy (including full term
sentences for serious crimes) continues. Source: House of Commons Library: https://research-
briefings.files.parliament.uk/documents/SN04334/SN04334.pdf


https://www.statista.com/statistics/1182090/number-of-people-in-prison-in-norway/
https://www.statista.com/statistics/1182090/number-of-people-in-prison-in-norway/
https://researchbriefings.files.parliament.uk/documents/SN04334/SN04334.pdf
https://researchbriefings.files.parliament.uk/documents/SN04334/SN04334.pdf
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Figure 2: Prisoners per 100 000 Inhabitants 2021
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Source: Eurostat [crim_pris_cap] based on single point in time data.

In attempting to explain these variations in levels of imprisonment, it has been

argued that:

... a wide variety of factors can influence prison population rates, that these
factors are interconnected, and that their influences are complex and multi-
layered. Obviously, countries with harsher penalties—such as mandatory
minimum sentences, long sentences for certain crimes, or few alternatives to
incarceration—should have higher incarceration rates. Conversely, in systems
where judges have more flexibility in sentencing, they might choose more
frequently options like probation or community service instead of prison
sentences. Prison population rates are also influenced by law enforcement
practices, such as ethnic profiling, the extent to which resources are focused on
certain types of crimes or certain areas, and “tough on crime” policies, which
typically lead to increased incarceration rates. Similarly, cultural attitudes
towards crime and punishment and political systems can also play a role.*

The vast majority of those in prison at any one point-in-time in EU Member States
are male, as shown in Figure 3, with the number of female prisoners as a percentage

of

all adult prisoners ranging from 5 - 5.5% between 2010 and 2021, but with a

degree of variation between the Member States as shown in Figure 4.

4

Aebi, M.F., Cocco, E., and Molnar, L. (2023) Prisons and Prisoners in Europe 2022: Key Findings of
the SPACE | Report. Series UNILCRIM 2023/2, p.5. (Council of Europe and University of Lausanne).
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Figure 3: Women as a Percentage of All Adult Prisoners, 2010-2021
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Source: Eurostat [crim_pris_cap] based on single point in time data.

Figure 4: Women as Percentage of All Adult Prisoners, 2021
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In the UK, women represent a similarly low proportion of the prison population,
estimated at 4% in 2023. The rate at which the UK imprisons women has fallen over
time, whereas relative rates of incarceration of men has increased.® Norway has a
slightly higher rate at around 6% of its prison population being classified as female
at any one point, but this has to be seen in the context of very low levels of imprison-

5 https://researchbriefings.files.parliament.uk/documents/SN04334/SN04334.pdf
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ment, i.e., less than 250 women constituting the entire female prison population of
Norway.® The UK also records levels of people identifying as transgender in the
prison population, which tend to be a very low proportion of prison inmates
(approximately 0.25% according to the most recent data).”

In some EU Member States, the number of ‘foreigners’ in prison is significant,
particularly in the Mediterranean area. A number of these Member States have
comparatively low numbers of prisoners. Conversely, those Member States with very
low numbers of ‘foreigners’ tend to have the highest number of prisoners per 100000
population. In essence, when EU Member States have high rates of incarceration,
they tend toward imprisoning their own citizens?, rather than foreign nationals.

Figure 5: Percentage of prisoners with foreign citizenship in the reporting country, 2021
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Source: Eurostat [crim_pris_cap] based on single point in time data.

6 Source: Statista https://www.statista.com/statistics/1327345/number-people-prison-norway-
gender/#:~:text=In%20prisons%20in%20Norway %2C%20there,convicted%20for%20
violence%20and%20maltreatment.

7 https://assets.publishing.service.gov.uk/media/61e804cbe90e07037668e2c0/HMPPS_
Offender_Equalities_2020-21_FINAL_Revision.pdf

8 Exactly what constitutes a ‘citizen’ varies between EU Member States, but this should be read
as people who have the clear right of residence in the country in which they are imprisoned. See:
Baptista, |., Benjaminsen, L., Busch-Geertsema, V., Striano, M., and Pleace, N. (2016) Asylum
Seekers, Refugees and Homelessness: The Humanitarian Crisis and the Homelessness Sector
in Europe (Brussels: FEANTSA).


https://www.statista.com/statistics/1327345/number-people-prison-norway-gender/#:~:text=In%20prisons%20in%20Norway%2C%20there,convicted%20for%20violence%20and%20maltreatment
https://www.statista.com/statistics/1327345/number-people-prison-norway-gender/#:~:text=In%20prisons%20in%20Norway%2C%20there,convicted%20for%20violence%20and%20maltreatment
https://www.statista.com/statistics/1327345/number-people-prison-norway-gender/#:~:text=In%20prisons%20in%20Norway%2C%20there,convicted%20for%20violence%20and%20maltreatment
https://assets.publishing.service.gov.uk/media/61e804cbe90e07037668e2c0/HMPPS_Offender_Equalities_2020-21_FINAL_Revision.pdf
https://assets.publishing.service.gov.uk/media/61e804cbe90e07037668e2c0/HMPPS_Offender_Equalities_2020-21_FINAL_Revision.pdf
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However, considerable caution is required in interpreting this data as a number of
categories are included under the heading of ‘foreigner’.

Among them, there are some who have a legal status of permanent residence
in that country. These are the immigrants, characterised by the fact that they
moved to that country with the intention of establishing their long-term residence
there, forming new communities, or joining existing ones. Yet the category of
foreign inmates encompasses people in various other situations, such as
tourists, individuals in transit or temporarily in the country for work or private
affairs, as well as undocumented migrants, asylum seekers, and offenders
involved in transnational crime. Crime and criminal justice statistics —including
prison statistics— do not make that distinction and use only the overall category
of ‘foreigners’.®

EU Member States and other European countries will also vary in whether they
imprison or repatriate citizens of other countries who commit crimes on their
territory and, to add to the challenges in definition, there is some ‘outsourcing’ of
prisoners to other countries. For example, there have been some experiments by
Belgium and Norway in placing offenders in prison in the Netherlands, and the UK
is currently exploring dealing with prison overcrowding by placing offenders in
Estonian and other prisons, as well as finding ways to move imprisoned foreign
nationals back to their countries of origin.

Eurostat analysis, using 2021 data, suggested that eight EU Member States had
overcrowded conditions in their prisons. Overcrowding is a relative concept,
because some EU Member States would routinely expect inmates to share a cell,
with different standards around how many people there should be per cell (and
what size the cell should be), while others would normally have one inmate per cell.
Equally, sleeping and sharing arrangements vary between categories of prison and
where the concept of ‘maximum security’ prisons for serious offenders exists,
sharing of cells might not be the norm. By measuring relative overcrowding, i.e., the
rate at which prisons exceeded designed capacity, Eurostat worked around some
of these challenges in measurement by recording whether or not prisons were
operating with a higher number of inmates than they were designed for. By this
measure, Cyprus, Romania, France, Greece, Italy, Sweden, Croatia, and Denmark

9 Aebi, M.F,, Cocco, E., and Molnar, L. (2023) Prisons and Prisoners in Europe 2022: Key Findings of
the SPACE | Report. Series UNILCRIM 2023/2, p.10. (Council of Europe and University of Lausanne).
10 https://www.ft.com/content/38f77e70-6cbf-4dd0-976¢-4d2765038ea4
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— a highly diverse group of Member States — had overcrowded prisons. Another
diverse group, including Malta, Estonia, and Latvia, had ‘underoccupied’ prisons,
i.e., more capacity to imprison people than they were actually using. ™

At the time of writing, Norway was operating just under 100% capacity 2, while the
UK reported that 73% of prisons in England and Wales were operating above
capacity, with some 10000 more people in prison than the system was designed
to cope with.™ Rates of overcrowding among EU Member States were higher in
France (114% designed capacity), Greece and ltaly (both 108%), and highest of all
in Cyprus (146%) and Romania (116%), but in some countries overcrowding was
less severe, at just over 100% of capacity in Denmark and Sweden. In overall terms,
European Union prisons were typically operating at close to capacity, although as
Eurostat noted in 2021, some variations in data quality and availability meant it was
difficult to be precise about overall levels of overcrowding. ™

The experience of imprisonment can be very different across Member States.
Alongside variation in what prison means, in terms of length and nature of sentences,
there are different forms of imprisonment within individual Member States and in
other European countries. Prisons can have more of an emphasis on rehabilitation,
support, treatment, and prevention of recidivism or they can have more emphasis
on punishment, i.e., they can operate in more ‘open’ and less ‘open’ forms.
Practice in prisons can change over time, for example, shifts in practice toward
more Scandinavian approaches, from what had been harsher ‘Soviet’ style prison
regimes have been reported in Latvia and Lithuania. ®

11 https://ec.europa.eu/eurostat/web/products-eurostat-news/w/ddn-20230512-2#:~:text=In%20
2021%2C%20there%20were%20475,the%20turn%200f%20the%20century.

12 https://ec.europa.eu/eurostat/web/products-eurostat-news/w/ddn-20230512-2#:~:text=In%20
2021%2C%20there%20were%20475,the%20turn%200f%20the%20century.

13 https://researchbriefings.files.parliament.uk/documents/SN04334/SN04334.pdf

4 https://ec.europa.eu/eurostat/web/products-eurostat-news/w/ddn-20230512-2#:~:text=In%20
2021%2C%20there%20were%20475,the%20turn%200f%20the%20century.

15 Mjaland, K., Laursen, J., Schliehe, A., and Larmour, S. (2023) Contrasts in Freedom: Comparing
the Experiences of Imprisonment in Open and Closed Prisons in England and Wales and
Norway, European Journal of Criminology 20(5) pp.1641-1662.

16 Burciu, N. (2023) Europeanisation of Post-Soviet Prisons: A Comparative Case Study of Prison
Policy Transfer from Norway to Latvia and Lithuania, The Howard Journal of Crime and
Justice 62(1) pp.102-118.


https://ec.europa.eu/eurostat/web/products-eurostat-news/w/ddn-20230512-2#:~:text=In 2021%2C there were 475,the turn of the century
https://ec.europa.eu/eurostat/web/products-eurostat-news/w/ddn-20230512-2#:~:text=In 2021%2C there were 475,the turn of the century
https://ec.europa.eu/eurostat/web/products-eurostat-news/w/ddn-20230512-2#:~:text=In 2021%2C there were 475,the turn of the century
https://ec.europa.eu/eurostat/web/products-eurostat-news/w/ddn-20230512-2#:~:text=In 2021%2C there were 475,the turn of the century
https://researchbriefings.files.parliament.uk/documents/SN04334/SN04334.pdf
https://ec.europa.eu/eurostat/web/products-eurostat-news/w/ddn-20230512-2#:~:text=In 2021%2C there were 475,the turn of the century
https://ec.europa.eu/eurostat/web/products-eurostat-news/w/ddn-20230512-2#:~:text=In 2021%2C there were 475,the turn of the century
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1.2.2 Prison and homelessness in Europe

Reviewing the operation of prisons in different European contexts, which would be
a major exercise, is not the focus of this report. This comparative research is
designed to explore why there seems to be an association between some people
leaving prison and subsequently becoming homeless and the extent to which any
consistent patterns may exist across different EU Member States and other
European countries.

The concern of this research is with policies, practicalities, and protocols
surrounding leaving prison, at end of sentence and on early release (parole), and
how the operation of those arrangements might intersect with homelessness. There
is also analysis of how the needs, characteristics, experiences, and choices of
people experiencing imprisonment might also influence their risk of homelessness.

The relationships between prison and European homelessness centres on partially
intersecting populations. At the European level, prison systems are more likely to
detain people who are socioeconomically marginalised and destitute and also tend
to imprison people with multiple and complex needs at relatively high rates. These
populations are not by any means the same as one another, most prisoners are not
homeless when they are committed to jail, and most do not become homeless
when they are released. Nevertheless, high rates of contact with criminal justice
systems are present among the high cost, high risk populations who are experi-
encing recurrent and sustained homelessness in Europe.

Broad associations between prison, offending, and contact with criminal justice
systems have long been observed among populations with multiple and complex
needs who tend to experience repeated and sustained homelessness. ' These
groups, which in much of Europe appear to comprise a minority of people experi-
encing homelessness, also tend to be characterised by high rates of contact with
other (broadly defined) ‘institutional’ settings, i.e., they are also more likely to have
spent time in a psychiatric ward and/or to have been in contact with child protection
services (and been in foster care or a children’s home). They are also likely to have
spent significant time in emergency shelters, congregate supported housing, and
similar services for people experiencing homelessness. '® For this high cost, high
risk population, what has been termed a ‘mutually reinforcing’ pattern of needs,
experiences, and characteristics is often present. This means that long-term
(chronic) and repeated (episodic) homelessness are associated with high rates of

17 England, E., Thomas, |., Mackie, P., and Browne-Gott, H. (2022) A Typology of Multiple Exclusion
Homelessness, Housing Studies DOI: 10.1080/02673037.2022.2077917.

8 O’Sullivan, E. (2020) Reimagining Homelessness (Bristol: Policy Press).



16 Leaving Prison and Homelessness

contact with criminal justice systems and high rates of addiction, severe mental
illness, limiting illness, and disability combined with socioeconomic marginalisation
and stigmatisation. ™®

There are variations between countries that are worth noting here, which is that
countries like Denmark, Finland, and Norway appear to have homeless populations
that contain relatively fewer people homeless because of poverty and destitution
and a higher proportion of people who have multiple and complex needs. These
relatively small Nordic homeless populations again appear to contain a higher
proportion of people who have had contact with criminal justice systems and
prison, the same pattern found among other high cost, high risk populations expe-
riencing recurrent and sustained homelessness.?°

The association between contact with criminal justice systems and long-term and
recurrent homelessness and, in turn, the associations between those forms of
homelessness and severe mental illness, addiction, stigmatisation, and poor
physical health, creates something of a methodological and practical challenge.
Our understanding of homelessness has shifted, particularly in terms of an
increased awareness that the issues we hitherto identified as ‘trigger factors’, like
addiction and severe mental iliness, can arise after homelessness occurs, perhaps
particularly if that homelessness becomes repeated or sustained. If addiction can
arise before or during homelessness, or be present before, during, and after home-
lessness, with similar patterns around poor mental health, and those patterns exist
alongside characteristics like experiencing high rates of contact with child protec-
tion systems or being arrested and imprisoned for short sentences, finding rela-
tively simple patterns in causation becomes more difficult.?’

Structure is also important, as looking for answers in individual needs, character-
istics, and experiences, or in individual choices??, does not explain why the nature
and extent of homelessness appears to vary markedly across different European
social protection systems. There is evidence that EU Member States with extensive
and relatively generous welfare and public health systems have much less home-
lessness associated with destitution, but a higher proportion of their relatively

19 Kemp, P.A., Neale, J., and Robertson, M. (2006) Homelessness Among Problem Drug Users:
Prevalence, Risk Factors and Trigger Events, Health and Social Care in the Community 14(4)
pp.319-328.

20 Benjaminsen, L. (2016) Homelessness in a Scandinavian Welfare State: The Risk of Shelter Use
in the Danish Adult Population, Urban Studies 53(10) pp.2041-2063.

21 Bramley, G. and Fitzpatrick, S. (2018) Homelessness in the UK: Who is Most at Risk? Housing
Studies 33(1) pp.96-116; O’Sullivan, E., Pleace, N., Busch-Geertsema, V., and Hrast, M.F. (2020)
Distorting Tendencies in Understanding Homelessness in Europe, European Journal of
Homelessness 14(3) pp.109-135.

22 Pparsell, C. (2018) The Homeless Person in Contemporary Society (London: Routledge).
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smaller homeless populations have multiple and complex needs. 2% Equally, as with

experience of severe mental illness and addiction, experience of imprisonment is

much more widespread (even in countries that make only limited use of custodial

sentences) than experience of homelessness.?* Other differences between people

who are imprisoned and general populations also exist, particularly evidence of a
much higher prevalence of neurodiversity and learning difficulties.? A number of
challenges in assessing the interrelationships between prison and homelessness
arise in this context:

23

24

25

Prison is not a constant experience in Europe, it exists in various forms which
can be very different from one another, including variations within individual
countries. Rates of imprisonment also vary markedly across different EU
Member States and other European countries. This means that rates of contact
with prison and the experience of prison are not the same from one country
to the next, or even necessarily from one person experiencing homelessness
and imprisonment to the next. A single effect from leaving prison would not be
expected in these circumstances, because what prison is and how the process
of leaving prison is organised, differs considerably, even within individual
Member States.

Prison is one of several experiences and characteristics that are broadly associ-
ated with repeated and sustained homelessness, the others including addiction,
severe mental illness, and limiting illness and disability. It is relatively common, in
those specific populations of people experiencing long-term or recurrent home-
lessness, for someone to have several or all of these characteristics. Sorting out
the specific influence (assuming there actually is a specific influence) of prison is
challenging in this context, especially given that entering prison might pre-date
homelessness or homelessness might pre-date prison, and prison sentences
also can begin and end with someone being homeless.

Again, people in prison also tend to share characteristics with people experi-
encing long-term and recurrent homelessness, i.e., high rates of severe mental
illness and addiction relative to general populations. However, leaving prison is
not automatically, or even often, associated with homelessness, i.e., in overall

Benjaminsen, L. and Andrade, S.B. (2015) Testing a Typology of Homelessness Across Welfare
Regimes: Shelter Use in Denmark and the USA, Housing Studies 30(6) pp.858-876.

O’Sullivan, E., Pleace, N., Busch-Geertsema, V., and Hrast, M.F. (2020) Distorting Tendencies in
Understanding Homelessness in Europe, European Journal of Homelessness 14(3)
pp.109-135.

Hopkin, G., Evans-Lacko, S., Forrester, A., Shaw, J., and Thornicroft, G. (2018) Interventions at
the Transition from Prison to the Community for Prisoners with Mental lliness: A Systematic
Review, Administration and Policy in Mental Health and Mental Health Services Research 45
pp.623-634.
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terms most people leaving prison do not become homeless, even though former
prisoners appear to be more common among long-term and recurrently
homeless populations than in the general population.

There is, of course, one more complicating factor. This centres on the use of criminal
justice systems to contain and manage street homelessness. In the European
context, sustained Hungarian attempts to make street-based sleeping illegal have
received much attention?® and there have been other attempts to deal with this
form of homelessness by regulating and legislating it out of existence in the USA.?"
Enforcement has also been part of the response to people sleeping on the street
in the Netherlands, despite widespread adoption of approaches like Housing First.
Homelessness has also been shaped, in historical, cultural, and administrative
terms by the interrelationships between those experiencing homelessness and
how criminal justice systems react to them. These relationships are most important
around the experience of living on the street, where criminal justice systems (and
also private security) are used to move people sleeping on the street away from
certain areas, to physically remove informal and unregulated settlements in ways
that create urban, suburban, and rural spaces which they are not allowed to enter,
or at least not allowed to sleep in.?® There is a need to be careful in how we interpret
high arrest (and imprisonment) rates among some groups of people experiencing
homelessness, as Snow et al. noted in relation to people sleeping on the street in
the US in 1994, high arrest rates:

... by no means clearly indicates a criminal tendency among the homeless [sic].
Rather, the higher arrest rates at least in part, represent the criminalization of
street life itself... 2°

26 See later in this report and Teller, N., Albert, F., Fehér, B., and Gydri, P. (2023) Homelessness in
Hungary, in: J. Bretherton and N. Pleace (Eds.) The Routledge Handbook of Homelessness, pp.
325-334. (London: Routledge); Udvarhelyi, ET. (2014) “If We Don’t Push Homeless People Out,
We Will End Up Being Pushed Out by Them”: The Criminalization of Homelessness as State
Strategy in Hungary, Antipode 46(3) pp.816-834.

27 https://homelesslaw.org; Westbrook, M. and Robinson, T. (2021) Unhealthy by Design: Health &
Safety Consequences of the Criminalization of Homelessness, Journal of Social Distress and
Homelessness 30(2) pp.107-115.

28 O’Sullivan, E. (2023) Crime, Punishment and Homelessness, in: J. Bretherton and N. Pleace
(Eds.) The Routledge Handbook of Homelessness, pp. 85-95. (London: Routledge); O’Sullivan,
E. (2012) Varieties of Punitiveness in Europe: Homelessness and Urban Marginality, European
Journal of Homelessness 6(2) pp. 69-97.

29 snow, D.A., Anderson, L., and Koegel, P. (1994) Distorting Tendencies in Research on the
Homeless, American Behavioural Scientist 37(4) pp.461-475.
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Responses to street-based sleeping can also be heavily shaped by the roles that
criminal justice services, which can range from physical removal from certain areas
(which can include imprisonment), through to fines and ‘tough love’ or ‘coercive
care’ responses, such as using the police as a conduit for (enforced) detoxification,
or treatment for severe mental illness. Criminal justice systems can also take more
benign and supportive roles, using social work trained officers and cooperating
with treatment, support, and homelessness services by acting as a referral point
for support, rather than simply use enforcement. This is a model that has gained
traction in the UK, but is also an approach that has been criticised as remodelling
the police as a form of quasi ‘social work’ service, which is both outside their core
functions and stretches limited resources.* Some UK police services have recently
shifted policy and stopped always responding to callouts when someone, including
people experiencing homelessness, is in distress due to what appears to be a
mental health problem, but not committing any crime, nor interpreted as repre-
senting a potential risk to themselves or others.?' In the UK, a pattern of police
functioning as a sort of mental health service of last resort, has arisen in association
with deep and sustained funding cuts to mental health services, social work
services, and homelessness services, in a context where police funding was also
being cut. By contrast, in the US, high rates of enforcement of vagrancy and other
laws with people experiencing homelessness have been associated with extremely
high costs for some criminal justice systems.®? In Hungary, there is a different set
of relationships in the sense of an expectation that social workers should assist
police in pursuit of offenders.

The interrelationships between crime, criminal justice systems, mental health,
addiction, policing, and prison have led some to view homelessness as crimino-
genic in nature.® In practice, these interrelationships, in which aspects of home-
lessness are a crime, those experiencing it frequently commit crimes and are
frequently victims of crime appear to be concentrated within specific high cost, high
risk populations who are experiencing frequent (episodic) and sustained (chronic)
homelessness.3* Again, this same population has high rates of severe mental

30 https://vulnerabilitypolicing.org.uk/mental-health-and-routine-police-work/

31 https://www.polfed.org/news/latest-news/2023/home-office-plans-to-cut-back-on-police-
attending-mental-health-callouts/#

32 https://www.npscoalition.org/post/fact-sheet-cost-of-homelessness

33 Or’Sullivan, E. (2012) Varieties of Punitiveness in Europe: Homelessness and Urban Marginality,
European Journal of Homelessness 6(2) pp. 69-97.

34 0O’Sullivan, E. (2023) Crime, Punishment and Homelessness, in: J. Bretherton and N. Pleace
(Eds.) The Routledge Handbook of Homelessness, pp. 85-95. (London: Routledge); O’Sullivan,
E. (2012) Varieties of Punitiveness in Europe: Homelessness and Urban Marginality, European
Journal of Homelessness 6(2) pp. 69-97.


https://vulnerabilitypolicing.org.uk/mental-health-and-routine-police-work/
https://www.polfed.org/news/latest-news/2023/home-office-plans-to-cut-back-on-police-attending-mental-health-callouts/
https://www.polfed.org/news/latest-news/2023/home-office-plans-to-cut-back-on-police-attending-mental-health-callouts/
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iliness, addiction, disability, and limiting illness alongside frequent experience of
trauma. Prison and, on current evidence, particularly frequent experience of prison
for relatively minor, often drugs-related offences, both fit into patterns of repeated
and long-term homelessness and can contribute to shaping those patterns.3 For
example, prison has to be designed and employed in a certain way for someone to
enter into a cycle of repeated homelessness, street-based sleeping, and short-term
prison sentences. If prison were designed another way, e.g., by providing extensive
resettlement support when someone leaves prison, particularly for populations at
higher risk of homelessness and what might also be higher risks of recidivism,
criminal justice systems actually might contribute to preventing cycles of
‘prison-homelessness-prison-homelessness’.

Prison figures in the lives of people experiencing homelessness, as this section has
discussed, is an experience that seems most common among people experiencing
recurrent and sustained homelessness. There appear to be two main dimensions
to the interrelationships between prison and homelessness:

* The role of prison in individual life histories, which means the trajectories of
individuals through homelessness, i.e., what sort of influences prison may have
on the nature of homelessness that someone experiences and how that relates
to their needs, characteristics, experiences, and to the choices they make.
Within this, there are also the effects of prison on social and familial support
networks, which may contribute to triggering homelessness.

e The systemic role of prisons, i.e., patterns in policy, process, and practice that
are associated with risks, increases, or reductions in homelessness among
people who have left prison, i.e., are prisons systematically (perhaps inadvert-
ently) causing increases in homelessness, and also in repeat and sustained
homelessness, because of the way they work, including the quality of any
supports provided to ex-prisoners on leaving. Or, again, is it the case that some
European criminal justice systems are actively reducing these risks.

Drawing a line between the individual and systemic is never an exact science when it
comes to studying homelessness. If someone experienced something in prison, such
as a traumatic event, that shaped their mental health, risk of addiction, and pattern

35 O’Sullivan, E. (2023) Crime, Punishment and Homelessness, in: J. Bretherton and N. Pleace
(Eds.) The Routledge Handbook of Homelessness, pp. 85-95. (London: Routledge); O’Sullivan,
E. (2012) Varieties of Punitiveness in Europe: Homelessness and Urban Marginality, European
Journal of Homelessness 6(2) pp. 69-97; England, E., Thomas, I., Mackie, P., and Browne-
Gott, H. (2022) A Typology of Multiple Exclusion Homelessness, Housing Studies DOI:
10.1080/02673037.2022.2077917; Kemp, P.A., Neale, J., and Robertson, M. (2006) Homelessness
Among Problem Drug Users: Prevalence, Risk Factors and Trigger Events, Health and Social
Care in the Community 14(4) pp.319-328.
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of behaviour which they then interpret as causing or prolonging an experience of
homelessness, we might categorise that as about individual experience, thought, and
action, but it is also something that can be seen as systemic. For example, if unmet
treatment needs that contributed to later homelessness arose from sustained, violent
victimisation from other inmates, a failure to spot that, stop it, and meet any treatment
needs that arose from it, are all faults in how a prison system works.

To take one further example, very serious offenders, such as people who commit
murders or bank robberies or deal illegal drugs on a serious scale, do not appear
to become homeless at high rates. ¢ One interpretation might be that prison has
‘stabilised’ them after longer sentences, i.e., they are older, often more careful, and
will not repeat risky behaviours that they exhibited when younger. However, it is
also the case that probation/parole systems are often more extensive and sustained
in the support they offer (and in monitoring what happens to ex-prisoners) when a
serious offender leaves prison. In the UK, for example, MAPPA arrangements® on
leaving prison for people with a history of sexual offences, should make homeless-
ness unlikely, because the location and nature of their housing should be controlled,
and a multidisciplinary team is in place to both monitor and support them on a
sustained basis. ®

Another dimension centres on human rights and the attitudes of states and socio-
economic elites toward different dimensions of homelessness.3® Whether some
forms of homelessness are allowed, which triggers complex debates whether a
‘right’ to live in a tent, squat in a disused building, or experience some other form
of homelessness should exist alongside a human right to (orthodox) housing, also
potentially shapes the overall nature of homelessness. In essence, what homeless-
ness means and the forms it takes might be shaped by the extent to which criminal
justice systems may or may not leave different groups of people experiencing
homelessness alone.*°

36 Pleace, N. and Minton, J. (2009) Delivering Better Housing and Employment Outcomes for
Offenders on Probation (London: DWP).

37 https://www.gov.uk/government/publications/multi-agency-public-protection-arrangements-
mappa-guidance

38 Pleace, N. and Minton, J. (2009) Delivering Better Housing and Employment Outcomes for
Offenders on Probation (London: DWP). MAPPA systems are effective, but suffer from the
sustained effects of underfunding at the time of writing: https://www.aru.ac.uk/policing-institute/
research/national-mappa-research

39 O’Sullivan, E. (2023) Crime, Punishment and Homelessness, in: J. Bretherton and N. Pleace
(Eds.) The Routledge Handbook of Homelessness, pp. 85-95. (London: Routledge).

40 Lancione, M. (2019) Weird Exoskeletons: Propositional Politics and the Making of Home in
Underground Bucharest, International Journal of Urban and Regional Research 43(3) pp.535-
550; Willse, C. (2010) Neo-Liberal Biopolitics and the Invention of Chronic Homelessness,
Economy and Society 39(2) pp.155-184.
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Finally, there is the need to recognise that just as homelessness itself exists in
several forms, there is not a uniform population of lone, middle aged men expe-
riencing homelessness. Women are less present in prison than men, but when
they commit crimes and where criminality is associated with homelessness, it
appears to often be in a situation in which those women are also victims of crime,
particularly abuse and violence, and have had multiple traumatic experiences. This
pattern seems to be repeated among women experiencing long-term and recurrent
homelessness, where again, experience of prison (while not universal) is at a higher
prevalence than in the general population, alongside high rates of severe mental
illness and addiction, a pattern that, again, differs from that of men because experi-
ence and ongoing risks of sustained abuse are at much higher levels.*' There is
also the case of young people who have had contact with care systems and child
protection services as children, whose risks of homelessness appear to be signifi-
cantly higher than the general European population and who, alongside higher
prevalence of severe mental iliness and addiction, also have higher rates of contact
with youth/child justice systems (including youth detention) and with wider criminal
justice systems.“? There are some parallels with the experience of young people
leaving care/child protection services and the experiences reported by people with
support and treatment needs leaving prison. 43

1.3 Key questions

The complexity, variation, and depth of interrelationships between criminal justice
systems, prison, and European homelessness creates a large number of potential
subjects for analysis. Exploring every dimension of the interrelationships between
crime, criminal justice systems, and homelessness at pan-EU level would be a very
large exercise, but it is possible to explore one key dimension of prisons and home-
lessness in some detail. The focus of this report is on understanding the associa-
tions between leaving prison and homelessness, exploring what sorts of
relationships exist and what systems, practices, and policies exist to prevent
homelessness on leaving prison. The report also explores whether cycles of
recurrent homelessness that include repeated experiences of time in prison, home-
lessness services, and emergency shelters and other institutions can be stopped.

41 Bretherton, J. and Pleace, N. (2021) Women’s Homelessness in Camden: Improving Data,
Strategy and Outcomes (London: Fulfilling Lives Islington and Camden); Bretherton, J. and
Mayock, P. (2021) Women’s Homelessness: European Evidence Review (Brussels: FEANTSA).

42 Dixon, J.; Quilgars, D., and Wenham, A. (2021) Relationships First? The Initial Two Years of
Haringey Housing First Project for Care Leavers (London: Centrepoint).

43 Glynn, N. and Mayock, P. (2019) “I’ve Changed So Much Within a Year”: Care Leavers’
Perspectives on the Aftercare Planning Process, Child Care in Practice 25(1) pp.79-98.
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Existing evidence tells us that release from prison can be a critical transition period
for groups of people whose experiences, needs, characteristics, and choices may
heighten the risk of homelessness, and whose access to both formal (state funded,
charitable) and informal (family, friends, community) support is limited.** This
pattern exists across different groups of people experiencing recurrent and
sustained homelessness, including women“® and young people. 46

A key goal of this research is to understand what mechanisms are in place to
prevent or reduce the risk of homelessness on leaving prison. This includes systems
within prisons, probation services, and services and support provided by other
agencies, including mental health, addiction, and social services that can be
accessed by and/or are intended for former prisoners and services provided by the
homelessness sector, including supported housing, resettlement programmes, and
housing-led and Housing First services. The focus here is on the process of leaving
prison, but it is important to note that there is Australian evidence that the impacts
of prison on increasing the risks of homelessness may not be immediate, which
suggests that short-term support on leaving prison may not be sufficient.*
Ex-prisoners may also exit into situations of housing precarity, if not actual hidden
homelessness, which may intensify the risks of eventually experiencing homeless-
ness. This point is revisited in the discussion at the end of this report.

44 Dyb, E. (2009) Imprisonment: A Major Gateway to Homelessness, Housing Studies 24(6)
pp.809-824.

45 Mayock, P. and Sheridan, S. (2013) ‘At Home’ in Prison? Women and the Homelessness-
Incarceration Nexus, Irish Probation Journal 10 pp.118-140; Quilgars, D., Bretherton, J., and
Pleace, N. (2021) Housing First for Women: A five-year evaluation of the Manchester Jigsaw
Support Project (York: University of York).

46 Mayock, P. (2023) (Re) Assembling the Self: Homeless Young People’s Identity Journeys and the
Search for Ontological Security, Child Care in Practice 29(3) pp.297-318; Quilgars, D., Johnsen,
S., and Pleace, N. (2008) Youth Homelessness in the UK: A Decade of Progress? (York: Joseph
Rowntree Foundation).

47 Moschion, J. And G. Johnson (2019) Homelessness and Incarceration: A Reciprocal Relationship,
Journal of Quantitative Criminology 35 pp.855-887.
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1.4 Methods

As with the last 12 reports in this series*, this research centres on a comparative
questionnaire devised by the European Observatory on Homelessness (EOH)*°
which operates under the auspices of FEANTSA.® Experts in each EU Member
State were asked to provide data in a consistent way that was shaped by the
questionnaire with the goal of allowing direct comparison between countries. The
advantage of this methodology is that broadly consistent data is collected from
each participating Member State, allowing that evidence bases and datasets will
be more extensive in some countries than others. The potential disadvantage is that
the responses centre on one expert, their associates, and connections, who may
not have detailed knowledge of every aspect of policy and practice, or what sources
of information are available.

The countries taking part in this comparative study had a wide array of criminal
justice and prison systems. Member states that had some of the lowest rates of
imprisonment (e.g., Finland, Denmark, and the Netherlands), those in the mid-range
(e.g., Ireland, France, and Germany), and those with higher rates (e.g., Lithuania,
Czechia, Poland, and Hungary) were all included, and they had markedly different
prison and probation systems. For comparison, two further European countries,
Norway, with a low rate of imprisonment, and the UK, with a high rate, were also
included in this study.

As there are marked differences between prison systems across Member States
and different forms of prison within individual Member States, describing the overall
pattern of prison and probation systems represented here is difficult. However,
prison systems that are in broad terms more ‘liberal’, with a greater focus on reha-
bilitation and treatment, which tend to be found in North and North-western Europe,
and systems which place a heavier emphasis on retribution for crime, which can
be more common in Eastern and Southern Europe, were present among the
Member States taking part in the research. Again, however, there are dangers in
generalising, as national prison systems can be diverse and contain both examples
of prison as primarily a form of retribution and prison as more of a treatment and
support oriented environment. Equally, probation and parole systems can exist in
multiple forms and may not be uniform even within a single Member State.

48 https://www.feantsaresearch.org/en/publications/comparative-studies
49 https://www.feantsaresearch.org/en

50 https://www.feantsa.org/en
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The participating countries were as follows. Experts from 13 Member States
completed questionnaires and additional questions were received from Norway
and the UK, bringing the total to 15 European countries.

e Czechia
e Denmark
* France

e Germany
* Greece

e Hungary
* Ireland

e |[taly

e Lithuania
* Netherlands
e Poland

* Portugal
e Slovenia
e Norway

e UK

1.5 The report

Chapter two explores the evidence collected on the risks of homelessness on
leaving prison, looking at available data, patterns of prisoner characteristics that
are associated with higher risks of homelessness, and the intersections between
criminalisation of homelessness and causation. Chapter three looks at variations
in policy and practice, exploring preventative services, resettlement support,
probation, and other services on release to explore how different systems may
influence the extent of relationships between leaving prison and homelessness.
Chapter four brings together the findings and considers the wider implications
of the research, discussing the ways in which experience in better prevention,
Housing First, and housing-led services, and ensuring criminal justice systems are



26 Leaving Prison and Homelessness

within integrated homelessness strategies might improve outcomes and facilitate
pursuit of the 2030 European Platform on Combatting Homelessness target for
ending homelessness. %'

1.6 A note on terminology

Through the rest of this report, the term ‘ex-prisoner’ is used to denote anyone who
has left prison. There is some inconsistency in what terms like probation and parole
mean, because there are differences in the logic and operation of different criminal
justice systems, so the report refers to people who have left prison before their
sentence technically ends (on parole/probation) as ‘early release’. Any non-custo-
dial sentence is called a ‘community sentence’, but these are only mentioned
occasionally as the focus of the report is on risks of homelessness for people
leaving prison. The term ‘ex-offender’, which is sometimes used to describe
released prisoners, is not employed in this research. Definitions, arrangements, and
the nature and extent of any early release varies across European criminal justice
systems, as does the rate at which people are imprisoned and the length of their
imprisonment. Someone in one EU Member State will not necessarily serve the
same sort of sentence, in the same sort of environment or for the same length of
time, as someone committing the same crime in another EU Member State.

51 https://ec.europa.eu/social/main.jsp?catld=1061&langld=en&
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1. Crime, Prison and Homelessness

This chapter of the report looks at the nature and extent of data on housing situation
of people who are imprisoned and the data available on their housing trajectories
and risk of homelessness on release from prison. The chapter also considers the
available evidence on the risks of homelessness on leaving prison, either (condi-
tional) early release or because a sentence has come to an end. This part of the
chapter also looks at evidence on which groups appear to be most vulnerable to
homelessness on leaving prison in Europe.

1.1 Data on homelessness before and after prison

Data on the levels of homelessness among people when they enter and exit prison
was generally quite limited across the 13 EU Member States. Data quality was often
described as variable in many Member States.

In Czechia (Czechia), the Prison Service does not track people after their release.
However, a screening software tool called SARPO?®? records inmates’ housing
status in the last three years before incarceration. Data on 27880 prisoners from
2012 to 2017 indicates that nearly 42% (approx. 11 598) of them had an experience
with “insecure, unstable” housing and 18% (approx. 5046) with “no housing or only
formal housing” in the last three years before the incarceration. In total, 60%
(approx. 16644) of inmates were roofless, houseless, or in insecure housing (as
defined by ETHOS)?®® at some point in the last three years before their imprison-
ment. SARPO was reported as not always being viewed as very reliable, but the
data suggest links between experiences of homelessness and prison.

In addition, the Czechia national census of homeless persons conducted by the
Research Institute for Labour and Social Affairs [Vyzkumny Ustav prace a socialnich
véci] reported that 1500 people experiencing homelessness were in all 35 prison
facilities (excluding prison hospitals) in April of 2019. This was approximately 7% of
all 21676 incarcerated persons at the time of the census. A proxy indicator of the
risk of homelessness after release from prison is the number of ex-prisoners who
received Immediate Emergency Assistance [Mimofadna okamzita pomoc].

52 Summary Analysis of Risks and Needs.
53 See: https:/www.feantsa.org/en/toolkit/2005/04/01/ethos-typology-on-homelessness-and-
housing-exclusion
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Immediate Emergency Assistance® is a benefit that the Labour Office could pay in
six life situations defined by law, and the contribution amount varies in each
situation. The number of released persons who received one-time Immediate
Emergency Assistance was 3526 in 2021, which is almost 32% of the total number
(10190) of persons released from Czech prisons in the same year. Again, this a
proxy indicator, but the benefit is only paid in extremis, suggesting at least some
experience of homelessness among former prisoners.

In Hungary there is no publicly available data on the housing situation of prisoners
on entering and leaving prison. However, the address of those going to prison,
divided by region, is made publicly available. In 2016, 0.3% of 17 724 people entering
prison (60 individuals) did not have an address; however, the levels of people expe-
riencing homelessness may have been higher, as people experiencing homeless-
ness may, for example, have an address for correspondence, meaning that the
presence of an address in and of itself may not have accurately signalled that
someone was not homeless or experiencing housing exclusion. The annual
February 3™ survey of people experiencing homelessness reported 5.3% of people
saying they had become homeless on release from prison in 2011. In 2013, the same
survey reported 3% of people experiencing homelessness, who did not identify as
having a Roma background, had become homeless straight from prison, compared
to 8% of those with a Roma background. %

In 2017, the annual Hungarian February 3homelessness survey reported that 8%
of people who had grown up in ordinary family arrangements had been to prison in
the last year, compared to 15% of those who had been in contact with child protec-
tion services when they were growing up.® Data held by BMSZKI®’, a homeless-
ness service provider, recorded that 14 out of 3695 (0.4%) of people newly
experiencing homelessness came directly from prison. However, 9% of exits from

54 One of the situations defined as a risk of social exclusion is release from prison. A released
person may receive this benefit up to CZK 1000 (approx. €40), and the sum of benefits granted
in a calendar year may not exceed four times the amount of the person’s minimum subsistence.
Depending on the specific situation, this benefit can be granted more than once, even within the
same month. The benefit is usually used to cover basic needs such as food and shelter before
applying for standard social benefits such as “assistance in material need” [pomoc v hmotné
nouzi], which should take up to 30 days but can take longer.

55 Gyéri, P. (2013) A Budapesten él6 hajléktalan emberek legfébb jellemzi [Main Characteristics of
Homeless People in Budapest], in: J. Vida and P. Gyéri (Eds.) Vdltozo és valtozatlan arcu hajlék-
talansdg [Changing and Unchanging Faces of Homelessness]. (Menhely Alapitvany: BMSZKI).

56 Gydri, P. (2021b) “igy kallédunk el szépen egymas utan” — Allami gondozottak voltak, ma hajlék-
talanok [Once in alternative care, homeless today], in: P. Gyéri (Ed.) Husz év utan [Twenty Years
Later — Analysis from the Annual February 3rd research]. (Menhely Alapitvany: BMSZKI).

57 Budapest Methodological Centre of Social Policy and Its Institutions (BMSZKI), see:
https://www.bmszki.hu/en
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BMSZKI services were to prison (N=2086), suggesting high rates of criminal
conviction among people experiencing homelessness, but a complication here is
that people can sometimes receive prison sentences for street using activity and
living on the street.%® In 2021, the same data from BMSZKI showed that 2.4% of
people experiencing homelessness who were using their services came straight
from prison, but that rates among women experiencing homelessness were higher
(7%), based on a relatively small sample.

In Poland, research has noted that recidivism is associated with a lack of accom-
modation on release from prison, but there are no statistical data on the nature or
extent of homelessness before or after prison. Existing research has noted that an
absence of family and social networks, poverty, and difficulties in securing both
paid work and affordable, adequate housing contribute to the risks of homeless-
ness among ex-prisoners.%® This has included qualitative research with released
prisoners who identified homelessness as an equal problem alongside unemploy-
ment and poor access to adequate welfare benefits as one of the main difficulties
they faced.®® Survey data from 2019 indicated that among 30330 people defined
and counted as homeless, 1649 reported ‘leaving prison’ as one of the causes of
their homelessness (5.4%). The same survey reported that 1529 people experi-
encing homelessness were in custody or in prison, although it was noted that those
in custody might not be fully aware of the nature or extent of housing problems (5%).

A broad association between repeat, low level offending, shorter term imprison-
ment and homelessness has been reported by the Polish prison service. There is
also policy discussion of ‘winterisation’ imprisonment among some people expe-
riencing homelessness, i.e., deliberately committing minor offences that will lead
to short term imprisonment over the winter months. However, it was also reported
that it was unclear about the extent to ‘winterisation’ was actually occurring, as
outreach services engaging with people experiencing homelessness during the
Autumn and Winter can involve the Police, which can increase detection of petty
offences during that period. According to one NGO working with ex-prisoners,
around 15-20% of individuals seeking help in 2023 had lost housing while in prison,
but these figures were described as not necessarily being representative.

In Denmark, the national count of homelessness includes people who are due to
be released from prison within one month without a housing solution being in place.
In week six of 2022, 49 individuals were recorded in this situation, which was around
1% of total homelessness. These data are cross-sectional, i.e., they covered people

58 Fines are the standard punishment for living on the street illegally.
59 Source: Supreme Audit Office [NIK2019].

60 Source: BRPO (2013).

67 Source: MRPIPS (2019).
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in that position during the week of the Danish homelessness count. The same
survey also collected data on whether leaving prison was an important reason for
having become homeless, which was the case for 7% of the individuals who were
counted as homeless. Prison was more likely to be associated with having become
homeless amongst men (8%) than amongst women (2%). Prison was also more
likely to be reported as an important reason for their homelessness amongst young
people (11%), whereas it was uncommon among older people (1% of people aged
60 or over). 52

A 2023 Danish study®® investigated the degree of association between a previous
history of homelessness, a history of mental illness, and the risks of homelessness
after release from prison. The study was based on administrative data and home-
lessness was measured by using ex-prisoners recorded using homeless shelters.
The study included 37382 individuals aged 15-41 years, who were released from
prison between 2001 and 2021. One year after release from prison, 2.1% had at
least one homeless shelter contact, and among 1761 individuals with previous
history of homelessness before imprisonment, 20.7% became homeless again.
Measured over the entire period, 4.9% of the individuals (1843 persons) became
homeless. This suggested a low level of association between experience of prison
and subsequent homelessness, but with a higher rate when there was also a
previous experience of homelessness. Associations were also found between a
history of mental illness and the risk of homelessness on leaving prison and these
associations were more significant than a history of homelessness. However, when
someone had a history of homelessness and addiction, their risks of homelessness
appeared to be higher than for other groups.

The same study showed that rates of recidivism (re-offending) were high in Denmark
(73% within two years) and were higher for people experiencing homelessness on
leaving prison than for other ex-prisoners. Earlier research looked at general asso-
ciations between imprisonment and homelessness and showed high rates of
shelter use among men aged 18-29 who been imprisoned between 1997-2001, with
10% using shelters between 2001-2010. Rates among middle-aged men who had
been imprisoned (14% aged 30-49 had used shelters) and among women who had
been imprisoned (19% aged 18-29 and 15% aged 30-49 had used shelters) were
higher still. 8

62 Benjaminsen, L. (2022) Hjemlashed i Danmark 2022. National kortlaegning [Homelessness in
Denmark 2022. National count] (Copenhagen: VIVE).

63 Nilsson, S.F., Nordentoft, M., Fazel, S., and Laursen, T.M. (2023) Risk of Homelessness After
Prison Release and Recidivism in Denmark: A Nationwide, Register-Based Cohort Study, Lancet
Public Health 2023 8 pp.e756-765.

64 Benjaminsen, L. (2016) Homelessness in a Scandinavian Welfare State: The Risk of Shelter Use
in the Danish Adult Population, Urban Studies 53(10) pp.2041-2063.
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In France, DPIP % monitoring of offenders entering and leaving prison between 14
and 20" December 2020 found that 7.9% of new prisoners described themselves as
having been homeless prior to imprisonment and a further 6.8% reported having no
settled housing. Rates of housing precarity upon release in that same period were
high, 21.8% of people leaving prison reported that they had precarious accom-
modation or no housing available. Older data collected by prison administrations
between 2015-2017, based on average sample sizes for ‘flash logement’ surveys
of 2181 people, reported that an average 8.6% of people entering prison reported
that they were homeless. Rates of homelessness among people imprisoned in
France who arrived from French administered overseas territories were higher than
for other prisoners, and there were also variations by region, with the lle de France
region, including Paris, reporting 11.6% of new prison arrivals as being homeless.

Looking at the housing situation of prisoners from another angle, work from France
and Catholique in 2021%¢ showed that among 1119 prisoners, only 25% reported
that they had stable, independent housing when they entered prison. DIHAL® data
from 2022 reported that 2% of people using homelessness integration centres were
on probation (conditional release) and a further 2% were prison leavers. There is
some research evidence that people experiencing homelessness are more likely to
be sentenced to prison than people in the general population of France. 8

In Germany, there are no reliable data on the share of people who entered or left
prison without a home. From a national data set of (mainly single) homeless people
provided by NGO services in the year 2021, it is known that 8.6% of homeless men
and 3.2% of homeless women (6.9% of all people experiencing homelessness) lost
their home after being imprisoned. ®® The latest official statistics from prison services,
published in 2021, show that of a total of 44588 prisoners at the end of March 2021,
5724 (12.8%) had ‘no fixed abode’ or their addresses were unknown.™ It is well

65 Direction de I'administration pénitentiaire https://www.justice.gouv.fr/ministere-justice/
missions-organisation/direction-ladministration-penitentiaire

66 At the bottom rung of the social ladder, prison, Emmaus France and Secours Catholiquen
October 2021 https://emmaus-france.org/wp-content/uploads/2021/10/2021-rapport-prison-
secours-catholique-emmaus_20211014.pdf

67 Délégation interministérielle & ’hébergement et & I'accés au logement — The French interministe-
rial body with responsibility for homelessness strategy, see: https://www.gouvernement.fr/
delegation-interministerielle-a-l-hebergement-et-a-I-acces-au-logement
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Baronnet, Tiphaine Vanlemmens, 2019: https://www.cairn.info/revue-recherche-sociale-2019-
1-page-5.htm
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Merkmale der Strafgefangenen zum Stichtag 31.3, Fachserie 10(4) p.13.
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known, but no official data are available, that especially short term sentences for
persons who have not been able to pay fines, for example for using public transport
without valid tickets, disproportionately affect people experiencing homelessness.

Irish research and data sharing around possible intersections between homeless-
ness and experience of prison was described as underdeveloped. The national
PASS database system on people using homelessness services is not integrated
with, for example, the prison or probation administrative data. Ireland also has no
published data or research on the risk of homelessness in relation to the length of
prison stays or types of imprisonment, the risks of losing housing while in prison,
or the risks of homelessness on leaving prison. Data from the Irish Prison Service
provide the number of persons committed to prison between 2007 and 2021 who
gave their address as No Fixed Abode (NFA), i.e., without access to any settled
housing of their own. The number peaked in 2019, at just over 500 persons of NFA
committed to prison (people entering prison) (7% percent of total persons
committed that year). The numbers dropped significantly in 2020 and 2021, largely
due to the impact of COVID-19. The majority of persons committed to prison who
had NFA were male, but it was seen as significant that, in 2021 one in 10 female
committals to prison were of NFA. Research that has explored the levels of home-
lessness on committal to prison has produced varying results in Ireland, but a
review reported rates around 17% averaged across four studies.™

In Ireland, data are collected when a sentenced prisoner informs the prison authori-
ties that they were either homeless at the point of imprisonment and/or will be
homeless on discharge (leaving prison). Prisoners are referred to resettlement
services which liaise with local authority resettlement teams, with 363 referrals
being made in 2019 and 586 between March 2020 and June 2022; a further 332
sentenced prisoners applied for social housing via the Resettlement Service over
the same period.” To set these figures in context, there were around 4600 people
in prison in Ireland as of September 202373, so the 363 referrals in 2019 would be
the equivalent of 8% of the people in prison at any one point.

In Italy, data on homelessness among people entering prison and on exiting prison
is quite scarce. Some research has suggested people experiencing homelessness
have been in prison at much higher rates than the general population, at around one
quarter of people experiencing homelessness, but these data were described as not
statistically representative because the research was conducted within a qualitative

71 Gulati, G., Keating, N., O’Neill, A., Delaunois, |., Meagher, D., and C.P. Dunne (2019) The
Prevalence of Major Mental lliness, Substance Misuse and Homelessness in Irish Prisoners:
Systematic Review and Meta-Analyses, Irish Journal of Psychological Medicine 36(1) pp.35-45.

72 Parliamentary Question Tuesday, 14 June 2022.

73 https://www.iprt.ie/prison-facts-2/
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methodological framework.™ Data on people without a residence in prison (akin
to the Irish NFA data) are available and show numbers ranging from 5519 in 2019
through to 5240 in 2022, the equivalent of 9% of prisoners™, but as with the Irish
data, this is a measure of people without a current residence, which excludes hidden
homelessness and does not necessarily equate to homelessness upon release.

In the Netherlands, the risk of homelessness among ex-prisoners was reported as
being much higher than among the general population, including both before and
after imprisonment.” Monitoring data collected on people leaving prison, after a
sentence of at least two weeks duration, indicates that, in 2020, 22% lacked a
registered address, although the extent to which this represented homelessness,
including both street-based sleeping and hidden homelessness was described as
unclear. Older research from 2011 suggested that 15.5% of ex-prisoners in the
Netherlands had no access to any form of housing on release from prison.”” Further
research has indicated that around 10% of prisoners may be people experiencing
homelessness prior to incarceration, and estimates from the Netherlands Ministry
of Justice have put the figure at 13% 7, but there is also older research suggesting
rather higher figures. Finally, a five-year study based on a representative sample of
male prisoners, reported in 2017, indicated that 67% had not experienced home-
lessness, but that 15% had not had their own housing for up to six months, while
another 15% had lacked their own housing for a period exceeding six months.8°
This research highlights a wider point, which is that homelessness is not neces-
sarily a constant state, either before or after prison, i.e., ex-prisoners may move in
and out of situations of stable housing, housing exclusion (precarious, insecure
living arrangements), and homelessness. ®'
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Lithuania does not have data on the rates of homelessness among people entering
prison and also does not have data on homelessness upon release from prison.
However, records are kept by the emergency shelter and crisis centre system on
how many people using those services have come from prison. Levels have tended
to increase over time according to these statistics®?, rising from 84 people using
these services during 2018 to 163 in 2021, before falling back slightly to 134 in 2022
(this was equivalent to 2.4% of all service users during 2018, rising to 11% in 2021
and back to 8% in 2022). Again, data on accommodation on discharge/leaving
prison were limited, but some research has indicated that only a low proportion of
people in prison reported that they felt well-prepared for release, in a prison system
in which sentences tend to be longer than in some other EU Member States. 8

Portugal launched a new data collection system led by DGRSP8* (Probation
Service) in 2022, which aims to identify the number of people experiencing home-
lessness who are serving any type of prison sentence or a judicial (community)
order that does not involve imprisonment. According to this data, in 2022 there were
a total of 506 people experiencing homelessness serving any type of sentence or
judicial order in the entire national territory, with 363 (72%) already homeless when
starting their sentence and 67% (341) already having a previous criminal history. 8
This level of detail on experience of homelessness among people convicted of
crimes is unusual among EU Member States.

Data from the ENIPSSAZ®¢ annual monitoring of homelessness (inland Portugal) and
on the 2022 DGRSP data on people experiencing homelessness serving a sentence
(inland Portugal and islands), it can be estimated that DGRSP was monitoring and

82 Source: Lithuanian Statistics, 2023.

83 Sakalauskas, G., Jarutieng, L., Kalpokas, V., and Vai¢itniené, R. (2020) Kalinimo salygos ir kaliniy
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supporting around 5.3% of the total homeless population. Data provided by the
Home Security System?® and by DGRSP 8 can be used to estimate that people with
experience of homelessness were 2.8% of those serving a prison sentence in 2022.

Only one Member State, Greece, lacked any sort of research or any sort of data or
research on the possible relationships between imprisonment and homelessness. One
issue identified in Greece was that there are limited systems for responding to home-
lessness and other housing need within social protection systems that are designed
around the family taking a strong role in meeting the needs of anyone who requires
practical support. In essence, because there were limited homelessness systems and
policy and practice around homelessness were not orchestrated at a national level, a
political and administrative environment that would facilitate, or require, measurement
of homelessness or the experiences of people experiencing homelessness, including
their experience of imprisonment, was not present in Greece.

In Slovenia, official data from prisons for the year 2021 show that 6.6% of new
prisoners have lost their housing and, following release from prison, 0.3% were
housed in the shelter system, a somewhat lower level than the 2019 figure of 3.7%.%°
Most ex-prisoners seemed to have secured some sort of accommodation in
Slovenia, although the extent to which hidden homelessness is present cannot be
determined through these data. Older research has suggested that people experi-
encing homelessness in Ljubljana can often have histories of imprisonment or
detention, with 43% of respondents reporting these experiences. %

Looking outside the EU to Norway, data on the extent of homelessness among
former prisoners is variable, as information is not always shared between agencies,
but there have been several studies looking at the interrelationships between prison
and homelessness.® Research published in 2006 showed that only 59% of
prisoners had their own rented or owned housing before they were imprisoned. %2
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If hidden homelessness, i.e., people living with family, friends, and acquaintances,
is included, some data from Statistics Norway indicate that around two-thirds of
prisoners are homeless while in prison, but in this survey the inmates were not
asked about their expected housing situation upon release. *® Both the 2006 study
and the figures from Statistics Norway are based on surveys among inmates. The
2006 research is the only study which includes expected housing situation on
release. Comparing results from 2006 with later studies shows that housing
situation and homelessness before and during imprisonment has been similar over
time, which may indicate that the situation by release from the 2006 survey is largely
unchanged. It should be noted that the Correctional Services’ register data on
housing is based on the address given by the prisoner at imprisonment, which may
contain bias. A satisfactory housing situation is one factor that may influence the
outcome of an application for leave from prison during sentence and probation, and
it is therefore anticipated that the register includes addresses that do not reflect
real housing situations. The scale of imprisonment in Norway is important to note
here, i.e., there are around 4 000 people in the Norwegian prison system at any one
point® (around 0.007% of population) which reflects a lower rate of imprisonment
than in many other European countries (see Chapter 1).

In the UK, a former EU Member State, homelessness has been identified as a policy
issue both in relation to the number of people experiencing homelessness entering
prison and, particularly, the rates at which homelessness occurs on leaving prison.
Ministry of Justice figures showed that 11 435 people were released into homeless-
ness from prison in 2018-2019 in England and Wales®®, compared with a prison
population of around 82000 during that same period, i.e., the equivalent of 14% of
the prison population left prison and became homeless. % There were also found
to be significant levels of homelessness among higher risk offenders who were
supervised by the National Probation Service, a formerly privatised service that ran
into severe operational problems and which was subsequently re-nationalised. A
Freedom of Information (FOI) request® to the Ministry of Justice suggested higher
numbers in England and Wales, with over 32000 people being reported as being
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homeless prior to either being imprisoned (59%) or remanded in custody®® (41%)
during 2017, with a further 10969 offenders (prisoners) ‘released into homeless-
ness’ that same year.®°

English homelessness statistics collected around the administration of the home-
lessness laws report around 5% of applicants found to be owed a relief duty
(homelessness had occurred, or was about to) had ‘left an institution with no
accommodation available’ (which includes prison, but also other institutions like
care homes or psychiatric wards) in 2022/2023 (7 940 households out of 157 640). 1
Data from Scotland suggest around 6% of applicants for assistance under
Scotland’s extensive legal framework for homelessness prevention and reduction
had come from people leaving prison " just under a decade ago, but with falling
numbers over the last few years, from 6% in 2019/2020 to 4% for 2022/2023. 1%
Levels in Northern Ireland appeared to be lower at around 2% of people seeking
assistance under homelessness laws after leaving prison, over the course of the
last decade. ™ The UK imprisons people at comparably high rates, some 95526
people are in prison at any one point (0.14% of population). 1

111 Enumerating homelessness

As other reports in this series have explored'®, and as the researchers from 33
countries that participated in the activities of the COST Action Measuring
Homelessness in Europe between 2016 and 2020 also examined '%, there are long-
standing inconsistencies in how ‘homelessness’ is defined across Europe and in
how and in the extent to which it is measured. Significant progress towards a

98 Held in prison before trial because of risk of flight or concerns about public safety.

99 Freedom of Information Act (FOIA) Request — 181211010

100 https://assets.publishing.service.gov.uk/media/65269b5d2548ca0014ddf118/Detailed_
LA_2022-23.0ds

107 https://www.iriss.org.uk/resources/insights/prison-leavers-and-homelessness

102 https://www.gov.scot/publications/homelessness-in-scotland-2022-23/pages/reasons-for-
homelessness-and-prior-circumstances/

103 https://www.nihe.gov.uk/getattachment/9af1ba09-35a1-4b88-8d4f-6d68af8854f1/
Homelessness-Strategy-for-Northern-Ireland-2017-2022.pdf and https://www.nihe.gov.uk/
getattachment/73313718-aa0e-4aae-b122-6573dcab88c7/Ending-Homelessness-Together-
Homelessness-Strategy-2022-27.pdf

10485851 in England and Wales, 7775 in Scotland, and 1900 in Northern Ireland (source: Sturge,
G. (2023) UK Prison Population Statistics (London: House of Commons Library). Available at:
https://researchbriefings.files.parliament.uk/documents/SN04334/SN04334.pdf)

105 https://www.feantsaresearch.org/en/publications/comparative-studies

106 https://www.feantsaresearch.org/en/publications/european-journal-of-homelessness?journalYear=
2020#tabl
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universal standard continues at pan-EU level, in which the ETHOS typology ', as
developed by FEANTSA, continues to play a significant role. However, at the time
of writing, ‘homelessness’ can still mean different things in different parts of
Europe. 1% To further complicate matters, definitions of homelessness are changing
in the light of the European Platform to Combat Homelessness ' and other policy
shifts, which means countries like Germany '° and Portugal are changing how they
define and measure homelessness. New definitions tend to broaden what is meant
by homelessness, often encompassing ‘hidden’ homelessness, which means the
scope of what is meant by homelessness among ex-prisoners is expanding in some
Member States. "'

Two issues arise here, one is that point-in-time (PIT) counts that focus on people
sleeping on the street and those in emergency shelters tend to oversample people
experiencing long-term and repeated homelessness, which means rates of severe
mental iliness, addiction, and experience of prison may all look much higher than
they actually are across everyone who becomes homeless. The other is that counts
and administrative data using wider definitions of homelessness, including ‘hidden’
homelessness, tend to uncover often bigger populations, greater numbers of
women, and people whose homelessness has been triggered primarily by poverty
rather than support needs. As definitions shift, the rate at which ex-prisoners are
seen to be homeless may fall, because high cost, high risk populations experi-
encing long-term and recurrent homelessness will often represent a smaller
proportion of a more widely defined population. Equally, however, numbers may
also increase as bigger populations, including women experiencing long-term and
recurrent hidden homelessness ', are encompassed within counts and administra-
tive data using wider definitions of homelessness.

107 https://www.feantsa.org/en/toolkit/2005/04/01/ethos-typology-on-homelessness-and-
housing-exclusion

108 O’Sullivan, E., Pleace, N., Busch-Geertsema, V., and Hrast, M.F. (2020) Distorting Tendencies in
Understanding Homelessness in Europe, European Journal of Homelessness 14(3)
pp.109-135.
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pp. 35-62.
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Putting this more succinctly: we are not sure how many ex-prisoners are homeless
and how many people enter prison from homelessness, or quite how strong the
associations between prison and homelessness are at the European level. To add
to that, we are at a point in time where definitions and systems around the counting
of homelessness across Europe are in flux, as policy and political shifts occur under
the ongoing influence of ETHOS and as the European Platform to Combat
Homelessness rolls out. *

The effects of welfare systems are also potentially very important in looking at
associations between prison and homelessness. There is broad, if not yet compre-
hensive, evidence that the most extensive and generous social protection systems
in the EU, mainly in Scandinavia, are associated with a specific pattern of home-
lessness. '™ Homelessness appears to be a smaller scale social problem in these
countries, in part because homelessness triggered by poverty and destitution is
less prevalent than is the case in some other countries. Homelessness in countries
with strong social protection systems, while relatively small in scale, also seems to
involve proportionately more people with multiple and complex needs, whose
experience of homelessness is more likely to be recurrent and prolonged and who
are also more likely to have been to prison than the general population. The theory,
for which there is some evidence, is that small groups of people with complex
needs ‘fall through’ the more extensive safety nets offered by the social protection
systems of some Scandinavian and other EU Member States whose social policies
are extensive and comparatively well resourced. Within these countries, Norway
being a further example outside the EU, homelessness is comparatively limited in
scale, and when it does occur, associations with complex needs like mental illness
and addiction, often exist alongside high rates of contact with the prison system. "%

With all this said, there does seem to be an overrepresentation of people with expe-
rience of the prison system, certainly among some groups of people experiencing
repeated and long-term homelessness, across Europe. Fully determining the extent
and possible meanings of this relationship, further bearing in mind the intersections
between addiction, severe mental illness, and prison, as well as the associations
with long-term and repeated homelessness, would require more detailed and
extensive analysis than has been possible here. Nevertheless, ex-prisoners are

113 https://www.feantsa.org/en/toolkit/2005/04/01/ethos-typology-on-homelessness-and-
housing-exclusion
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being reported across Europe as being present at disproportionate levels among
people experiencing homelessness and there is also evidence of people leaving
prison becoming homeless at much higher rates than the general population.

1.2 Risks of homelessness among people leaving prison

The experience of homelessness among ex-prisoners and the institutional cycle or
revolving door between prison, homelessness, and back again, is a little better
understood in the sense of there being some research evidence. This evidence can
have limitations. As noted, research is often skewed toward people experiencing
long-term and recurrent homelessness in shelters and/or living on the street, which,
when using point-in-time (PIT) methodology, tends to under-represent women and
young people and over-represent people presenting with combinations of severe
mental illness, addiction, and high rates of contact with criminal justice systems.
As has been noted elsewhere "¢, we also need to be careful about extrapolating too
much from the very extensive research on prison, criminality, and homelessness
conducted in North America, where systems, culture, and politics are really quite
different from much of the EU.

There are also the temporal aspects of any associations between prison and home-
lessness, i.e., the effects of prison on homelessness and the ways in which prison
and homelessness intersect may not be immediate. For example, someone may
leave prison into a more precarious form of accommodation than the one they left,
because their prison sentence caused a tenancy, familial relationship, or other
stable housing arrangement to collapse. They are not homeless on leaving prison,
but prison may have been important in making their housing situation more
insecure, which in turn places them at greater risk of homelessness over time.
Homelessness, if it does occur, might be months, or perhaps even years, after
leaving prison, rather than something as obvious as someone walking out of the
prison gates and straight into an emergency shelter or having to sleep on the street.

There is evidence that eviction can be associated with homelessness in a similar
way, i.e., eviction does not lead immediately to homelessness, but can lead to a
state of housing precarity that ultimately makes homelessness more likely. One
example of this is people gradually ‘exhausting’ familial, friendship, and other
networks following eviction, before eventually reaching a point where they need to
seek help from homelessness services. This pattern appears to be more prevalent

116 O’Sullivan, E. (2023) Crime, Punishment and Homelessness, in: J. Bretherton and N. Pleace
(Eds.) The Routledge Handbook of Homelessness, pp. 85-95. (London: Routledge).
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among women than men, where ‘trigger events’ like leaving prison are temporarily
mitigated by someone’s actions to avoid homelessness but can — eventually - still
increase the risk that homelessness will occur. """

The national experts responding to this research have tried to evaluate the most
important risk factors that seem to link homelessness and imprisonment in the
13 EU Member States and the two comparison European countries. These risk
factors include:

e Structural risk factors, such as general accessibility of affordable housing,
discrimination against ex-prisoners in the housing market and social housing
systems (where present), heightened risks of poverty, barriers to accessing the
labour market, and risks of systemic discrimination within judicial systems.

e |Institutional risk factors, linked to the staffing and procedural obstacles within
the prison system, availability of support with housing, resettlement and social
welfare system, and the nature of deinstitutionalisation processes, including the
extent of probation system support.

e Risk factors related to individual characteristics — such as mental health issues,
addiction, low educational attainment and literacy, experience of long-term
unemployment, the impact of individual debt (including paying off fines), and a
lack of access to familial and social support networks.

* Associations between types of crime and risks of homelessness, e.g., sex
offenders might be additionally stigmatised and therefore have more difficulty
ensuring housing, but they might also receive more extensive probation supervi-
sion that can reduce risks of homelessness.

Reported associations between prison and homelessness varied across different
EU Member States. Not all factors were reported across every country, but that
variation could reflect the state of the evidence base, rather than meaning that the
factor was not relevant.

In Czechia, the major risks of homelessness among ex-prisoners were linked to the
wider structural issues of a lack of affordable housing supply. A specific issue for
ex-prisoners was around the allocation procedures of municipality housing, as
municipalities were reported as tending not to want to house ex-prisoners and as
preferring debt-free households, albeit that this technically goes against national
legislation and ombudsman oversight of municipal housing. The private rented
sector was also described as likely to require information from criminal records and

117 Bretherton, J. (2017) Reconsidering Gender in Homelessness, European Journal of Homelessness
11(1) pp.1-21.



42 Leaving Prison and Homelessness

to be unlikely to let housing to someone who was an ex-prisoner, also being likely
to require a large security deposit, usually equivalent to several months’ rent, which
would be out of the financial reach of most ex-prisoners.

The relative absence of specialist supported accommodation in Czechia was also high-
lighted, with only one ‘halfway house’ (transitional supported housing) being reported
as operational in the whole country as of 2022."8 |t was also noted that the Prison
service had no policy in relation to housing arrangements for ex-prisoners and that
research has shown that there are only very limited resources available for resettlement
support within the prisons, meaning that there is little or no capacity to prepare ex-pris-
oners for leaving prison. '® Data on patterns of homelessness among ex-prisoners were
limited, but it was noted that there was quite high use of short sentences for relatively
minor crimes (24% of sentences were under one year in 2022)'2° and research from
elsewhere, including the UK, has raised possible links between repeated experience
of short sentences and recurrent and long-term homelessness. '

A small amount of qualitative research has indicated that women leaving prison are
more likely to exhibit hidden homelessness 1?2, which echoes wider research on lone
women experiencing homelessness, and long-term and recurrent homelessness,
in other EU Member States and other European countries. There were also intersec-
tions between lone women’s experiences of prison, addiction, mental iliness, and
experience of trauma that have been reported elsewhere among women experi-
encing long-term and repeated homelessness. It was also noted that while there
was not specific information on ex-prisoners among Roma populations in Czechia,
that Roma people were more often in situations of housing exclusion than the
general population.
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In Hungary, prisoners lose their right to national welfare benefits, which can be
claimed again on release if their sentence is less than 36 months. A longer sentence
means that they are only entitled to lower local level benefits on release for one year,
these local benefits pay less than the national welfare system, which itself was
described as offering generally low payments if they cannot find work. There is no
equivalent of a housing welfare benefit to pay for private rented sector housing in
Hungary and most private landlords require the equivalent of 2-3 months of rent as
a security deposit. Some support, equivalent to around €30 a month, can be
applied for from local government once someone is housed, a low level compared
to the likely amount of rent.

Risks of homelessness were also described as being higher for some groups
of ex-prisoners in Hungary. Some older research (2006) suggests young people
leaving prison are most likely to move back in with their parents, where that option is
available, and also reported that young people leaving prison might avoid using the
available homelessness services because conditions within those services could
be poor.'?® Research dating from 2005 tracked the experience of a small group
of women leaving prison and reported that most sought housing with partners
or family where that was an option, but that there was experience of hidden
homelessness. »* More recent research on resettlement of ex-prisoners reported
that support workers faced serious challenges in reintegration centring on limited
access to housing, limited employment opportunities, and difficulties in accessing
homelessness services in some areas. '?° As in Czechia, risks of housing exclusion
were described as generally heightened for Roma people, including ex-prisoners.

In Poland, the available data again suggest ex-prisoners return to family and partners
at high rates and risks of homelessness arise where those kinds of familial and social
supports are not there to provide accommodation after leaving prison. Homelessness
has been reported as associated with ‘rejection by family’ in the context of a national
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problem of generally inadequate levels of affordable housing supply. 2 High rates of
reliance on State welfare benefits on leaving prison have also been reported, with 55%
of ex-prisoners claiming these allowances.'?” The same reporting also described a
reluctance to return to places where offences had been committed because of fear of
stigmatisation, which could restrict access to reintegration services and a tendency
among some prisoners not to plan for the challenges in finding housing until they
reach the point of release, in a context in which access to reintegration assistance
programmes for prisoners was described as poor.

Anecdotal evidence from service providers in Poland suggests that risks of home-
lessness may increase with the duration of the sentence, i.e., that long-term insti-
tutionalisation may lessen capacity to cope with the outside world. However, there
has been no direct research exploring this and a note of caution from research
elsewhere might be pertinent here, as there has been found to be little evidence
supporting presumed institutionalisation (or indeed ‘shelterisation’) among people
experiencing long-term or recurrent homelessness. 28

In Denmark, prisoners can have their rent covered for up to six months, which
should in principle mean that shorter sentences should not result in widespread
loss of rented housing. However, it was noted, administrative barriers such as
extensive requirements of documentation about eligibility may hinder this in
practice. '?° Correctional systems and the municipalities are generally obliged to
cooperate and create an action plan for someone leaving prison, with securing
accommodation being a core goal'®, but structural issues around the supply of
social and affordable housing, including waiting times for social housing, can
mean that finding suitable housing is challenging. Ex-prisoners may therefore stay
with family or friends immediately upon release or may need to go to a homeless
shelter if no other solution is in place. However, while structural issues can
influence outcomes, Denmark is an EU Member State where there is an expecta-
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tion that municipalities (local authorities) and correctional services (probation)
should collaborate in a consistently structured way for each ex-prisoner, centred
on an ‘action plan’. ¥

It is not clear, on available evidence, whether any groups of ex-prisoners are
at greater risk of homelessness than others. There may be higher risks around
young offenders leaving prison, as younger people generally receive lower welfare
payments, but there is no research exploring this specific issue. The extensive
systems around prisoner release in Denmark, which are designed to prevent risks
like homelessness and someone finding themselves with no income on release, are
described below, but it is noteworthy that, despite these provisions, apparent asso-
ciations between prison, multiple and complex needs, and homelessness persist.

In France, homelessness among ex-prisoners was described as directly related to
their socioeconomic position both prior to entering prison and on exiting prison.
People who are incarcerated are more likely to be unemployed, to have limited
educational attainment, and low levels of literacy. Sixty percent of prison leavers
are below the French poverty line, compared to 14% of the general population.

French arrangements for leaving prison are discussed in more detail below, however
it was noted that release dates are not always coordinated with services in ways
that facilitate an organised process of reintegration, i.e., prison release is not
synchronised with other services. While ex-prisoners are present in the homeless-
ness systems of France, their numbers were described as not very high compared
to the wider homeless population or the level of housing exclusion across the
country. General housing and support services can often be accessed by ex-pris-
oners, but the issue is less the availability of these services than their suitability,
i.e., specialist services with awareness of the needs of ex-prisoners are harder to
find. No evidence around associations with risk of homelessness and types of
sentences were reported, i.e., it was not clear if people on shorter sentences were
more or less likely to become homeless than those serving longer sentences. It is
also not clear on current evidence whether specific groups of ex-prisoners are at
heightened risk of homelessness, but it was also noted that a criminal record can
be a barrier to getting a residence permit among people of foreign origin leaving
prison, alongside evidence that people of foreign origin are overrepresented in the
prison population. Offenders who might present an ongoing risk because their
crimes were sexual and/or violent were also reported as facing barriers to housing.

131 https://www.retsinformation.dk/eli/retsinfo/2022/9926
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A significant proportion of people have mental health problems when they first enter
prison. ™2 There is also evidence of high rates of addiction and/or severe mental
illness among most of the prison population according to some research. This has
been associated with possible links between deinstitutionalisation, i.e., leaving
psychiatric hospital beds without adequate resettlement services and subsequent
‘criminalisation’ of individuals with mental health problems. Identifying deinstitu-
tionalisation with homelessness can be problematic, as most people leaving
psychiatric hospitals do not become homeless and mental iliness can develop
during homelessness. '3 Nevertheless, leaving aside any possible links with dein-
stitutionalisation, a broad pattern of association between high rates of mental
iliness, addiction, homelessness, housing exclusion, and higher rates of contact
with the criminal justice system, as is observed elsewhere in Europe, was also
present in France. Research published in 2019, reviewing 1650 court appearances,
showed higher rates of imprisonment among people who presented as both
homeless and as having mental health problems 4, with wider evidence that
housing instability can increase the risk of a sentence involving imprisonment. 13°

In Germany, like in Denmark and other countries, there are legal provisions to cover
the rent of short-term prisoners who will lose their entitlement for subsistence
benefits (called “Burgergeld” and paid by Job Centres) from the first day of entering
prison. The problem is rather that while rent payments covered by Buirgergeld will
stop automatically after entering prison it is a complicated process to get the rent
coverage by local social offices (other than those responsible for Birgergeld).
Applications, rent contracts, and other papers have to be provided by the prisoners
and they are often not able to do so without substantial support by social services
at the prison and outside. If the application succeeds, it depends on whether a
municipality’s interpretation of “short term sentence” as only lasting a maximum of
six months or if they are willing to cover the rent for up to 12 months (the latter being
the case in many large cities with very tight housing markets). No research exists
in Germany on specific risk groups with a high risk of homelessness after release
from prison. As in many other European countries, landlords are often unwilling to
house people with a prison record.

132 https://www.cairn.info/ revue-du-mauss-2012-2-page-125.htm#s2n1

133 0’Sullivan, E., Pleace, N., Busch-Geertsema, V., and Hrast, M.F. (2020) Distorting Tendencies in
Understanding Homelessness in Europe, European Journal of Homelessness 14(3) pp.109-135.

134 Source: Médecins du Monde The incarceration of the homeless with mental health issues within
immediate trial appearance procedures, Camille Allaria and Mohamed Boucekine, Champ Penal, 2019

135 https://www.cairn.info/revue-recherche-sociale-2019-1-page-5.htm
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In Ireland, data on the patterns of homelessness among ex-prisoners and the extent
to which people experiencing homelessness have previous experience of prison
have yet to be collected. Equally, there has not been research that identifies specific
subgroups of ex-prisoners as being at heightened risk of homelessness. However,
there is again some evidence of a smaller high cost, high risk population experi-
encing recurrent and sustained homelessness, whose high rates of severe mental
illness, addiction, and institutional contact (for example with child protection
systems) can also be associated with higher rates of contact with criminal justice
systems. %8 |t is this population who are the main users of Ireland’s expanding
Housing First service programme.

In Italy, several likely patterns of homelessness among ex-prisoners were noted.
The first was being homeless at the point at which they were imprisoned, which
heightened the risk that they would be homeless on release, in a context where
support with finding housing on release was not guaranteed. Housing loss while in
prison was another issue. Again, a lack of social support and familial networks on
release from prison was seen as heightening the risks of homelessness. A situation
in which there were no clearly demarcated resources to facilitate access to stable
housing for someone who was homeless on leaving prison was described. Direct
research evidence was described as limited in Italy, beyond some studies
suggesting a high rate of contact with prison among some homeless populations.
People experiencing homelessness may not have the alternative of a community
sentence and be more likely to be imprisoned, i.e., one cannot be restricted to
spending certain amounts of time, or necessarily live within a defined area, if there
is no housing in place.

In the Netherlands, the 2022 National Action Plan on Homelessness ™’ refers to
leaving prison as one of the main routes into homelessness, but this is based on
research from 2012 suggesting that around 9% of people experiencing homeless-
ness had become so on release from prison. Loss of housing whilst in prison was
identified as a cause of homelessness, i.e., someone can be evicted from rental
housing because they are unable to occupy that housing due to a prison sentence.
It was noted that while a legal process had to be pursued, courts tended to find
cases in favour of landlords, on the basis that an incarcerated person could not fulfil
their obligations as a tenant. Another driver of homelessness among ex-prisoners
was described as a tendency among landlords to be reluctant to house someone
who had been to prison. Sometimes the presence of a criminal record and/or a

136 Baptista, I., Culhane, D.P., Pleace, N., and O’Sullivan, E. (2022) From Rebuilding Ireland to
Housing for All: International and Irish Lessons for tackling Homelessness (Dublin: COPE Galway,
Focus Ireland, JCFJ, Mercy Law, Simon Communities of Ireland, and SVP).

137 Nationaal Actieplan Dakloosheid: Eerst een Thuis see: https://link.springer.com/article/ 10.1007/
s$12508-023-00410-0
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history of nuisance (anti-social) behaviour could be enough to mean that a landlord
would refuse a 