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by Queensland Police Service

Background to this research
The Queensland Indigenous Alcohol Diversion Program (QIADP) is a pre-sentence bail based Court diversion program. This program has been previously evaluated by an independent organisation, Success Works. However, as there were several limitations to this prior evaluation, such as Success Works did not examine the frequency and nature of offending behaviour engaged in by QIADP participants prior to the program, the Queensland Police Service (QPS) has undertaken to conduct the current research. The QPS recidivism study only considers the criminal justice stream of QIADP.

Representatives from Specialist Courts and Diversion, Legal Services Branch of the QPS are responsible for this research. 

The Queensland Indigenous Alcohol Diversion Program (QIADP)

QIADP is a voluntary treatment program available to Aboriginal and Torres Strait Islander people appearing in the Magistrates Court, and for whom alcohol misuse contributes to their offending. Once an individual has been bailed on to QIADP, they are progressed through an assessment to treatment. During this time the individual may receive support from multiple agencies to address their alcohol misuse problems. 

The successful completion of QIADP must be taken into account by a Magistrate when subsequently sentencing the individual.

A three year pilot of QIADP commenced in July 2007 in three locations (Cairns, including Yarrabah, Townsville, including Palm Island, and Rockhampton, including Woorabinda).
Previous research

Independent evaluators, Success Works, were commissioned by the Department of the Premier and Cabinet to evaluate QIADP. The conclusions drawn from this evaluation were based on interviews with stakeholders and QIADP participants as well as data collected by Queensland Health and the Department of Justice and Attorney-General.
Broadly, the Success Works (2010) evaluation found that QIADP achieved its objectives in relation to (p. ii):

· improved health and social outcomes for participants

· reduced levels of alcohol consumption

· reduced levels of offending

· improved parenting capacity

· diverting offenders from higher level penalties.

Unfortunately, there were a number of limitations associated with the evaluation. For example, due to the fact that the evaluation occurred during the early implementation of QIADP, conclusions could not be made regarding the longer term outcomes of the program (e.g., lowered levels of crime in pilot communities). Furthermore, the lack of a control group and the failure to control for periods of imprisonment or to include measures of pre-program offending meant that Success Works was unable to draw a definitive conclusion regarding the effectiveness of QIADP in reducing recidivism among participants. The current research sought to address this knowledge deficit.
What research questions are considered in this report?

The aim of this research was to examine participants’ offending behaviour prior to, during, and following their involvement in QIADP as well as the nature of their non-arrest contact with police (i.e., contact with police that does not constitute an offence and does not result in a charge) during these periods. Four research questions were addressed:

1. What is the frequency and nature of offending by QIADP participants?

2. Are there links between offending and alcohol?

3. What is the frequency and nature of non-arrest police contact with QIADP participants?

4. Are there differences in the offending rates between persons who successfully completed QIADP (graduates) and those who did not (terminates)?

The research also considered the potential resource savings associated with QIADP.
How was this research conducted?

Quantitative analyses were undertaken using data from all QIADP participants who were bailed onto the program between 1 July 2007 to 27 July 2009. There were 109 participants who had sufficient data pre-QIADP, during QIADP, and post-QIADP divided across the following locations:

	Location
	Graduates
	Terminates
	Total

	Cairns (including Yarrabah)
	17
	31
	48

	Rockhampton (including Woorabinda)
	17
	15
	32

	Townsville
	7
	22
	29


Complex statistical models which accounted for the differences in sample size across each location were used to analyse offending with respect to its frequency, type and severity.
Research findings

1. What is the frequency and nature of offending by QIADP participants?

Frequency of offending

Results revealed that the number of offences committed per month prior to participating in QIADP was significantly higher than the number of offences committed whilst engaged in the program or following participation. While the number of offences committed following participation in QIADP was slightly higher than the number of offences committed whilst engaged in the program, this difference was not significant. This pattern in frequency of offending was largely consistent across all three locations.

Type of offence

There was no change in the nature of participants’ offending prior to, during, or following QIADP. Across the three locations, the most common type of offences
 committed were:

· Public Order Offences (e.g., public nuisance, trespass, begging in a public place, wilful exposure, consume liquor or being drunk in a public place, and other liquor act offences)
· Offences Against Justice Procedures, Government Security and Government Operations (e.g., assault police, contravene requirement, disobey move-on direction, bail act breach, fail to appear, breach domestic violence order, resist arrest, and incite, hinder or obstruct police).

Severity of offending

Results revealed that among participants who had offended prior to, during, and following QIADP (n = 44), offending was significantly less serious while participants were on QIADP than in the 12-months before they commenced the program or the six months after they had completed the program. 

There were few participants who offended whilst on QIADP which limited the sample size in the above analyses. A further analysis of those individuals who offended pre-QIADP and post-QIADP (thus, a larger sample because it was not restricted to just those who also offended during the program, n = 79) found that their offending behaviour following participation was significantly less serious than their offending behaviour prior to the program. This pattern in severity of offending was largely consistent across all three locations.

Cumulatively, these findings suggest that while participation in QIADP may not dramatically alter the type of offending behaviour engaged in by individuals, it may reduce the frequency and severity of that behaviour.
2. Are there links between offending and alcohol?

Frequency of alcohol-related offending

Results revealed that the number of alcohol-related offences committed per month prior to participating in QIADP was significantly higher than the number of alcohol-related offences committed whilst engaged by the program or following participation. There was no significant difference in the number of alcohol-related offences committed during or following the program. This pattern in frequency of offending was largely consistent across all three locations.
Type of alcohol-related offending

A similar proportion of offences were alcohol-related across the three locations prior to and following participation in QIADP. For example, pre-QIADP, 70%, 73%, and 68% of offences were alcohol related in Cairns (including Yarrabah), Townsville,
 and Rockhampton (including Woorabinda) respectively. Post-QIADP there was a slight decrease in the proportion of offences committed by those referred to the program that were alcohol-related. Across the three locations, 68%, 61%, and 63% of all offences committed by the sample in Cairns (including Yarrabah), Townsville, and Rockhampton (including Woorabinda) respectively were alcohol-related.
Severity of alcohol-related offending

Results revealed that among participants who had committed alcohol-related offences prior to, during, and following QIADP, offending was significantly less serious while participants were on QIADP than in the 12-months before they commenced the program. 

Again, as there were few participants who offended whilst on QIADP, secondary analysis of the larger sample of individuals who offended pre-QIADP and post-QIADP showed the severity of their alcohol-related offending behaviour did not change pre- and post-QIADP. A similar pattern in the severity of participants’ alcohol-related offending was observed across all three locations.

Cumulatively, these findings suggest that participation in QIADP is effective in reducing the frequency and severity of alcohol-related offending whilst individuals are engaged in the program. In some locations alcohol-related offending appeared to increase in frequency and severity once participants were disengaged from the program, however, these increases were not significant. Furthermore, these findings suggest that alcohol-related offences accounted for a sizable proportion of the offending behaviour engaged in by this sample both prior to and following participation in QIADP. 
3. What is the frequency and nature of police contact with QIADP participants?

Some types of non-arrest contacts (i.e., contact with police that does not constitute an offence and does not result in a charge) were considered when responding to this research question. Four categories of non-arrest contacts were identified based upon relevance to QIADP participants and data availability. Non-arrest contacts examined included:

· move on directions

· drunk diversions

· non-arrest domestic violence occurrences

· non-arrest child protection occurrences.

Frequency of non-arrest contacts

Results revealed that the number of non-arrest contacts per month recorded against participants prior to participating in QIADP was significantly higher than the number of non-arrest contacts recorded per month whilst participants were engaged in the program or following participation. 
Type of non-arrest contacts

Non-arrest domestic violence occurrences accounted for a large proportion of non-arrest contacts prior to participation in QIADP. This was also true of non-arrest contacts following participation in QIADP, although move on directions and drunk diversions also accounted for a high proportion of non-arrest contacts during this period.

Cumulatively, these findings may suggest that participation in QIADP may impact on the number of non-arrest contacts participants had with police, although several possible data issues are flagged in the report. It also shows that people referred to QIADP present with significant issues other than those directly related to their alcohol use, in particular domestic violence behaviours.
4. Are there differences in the offending rates between persons who successfully completed QIADP (graduates) and those who did not (terminates)?
The proportion of participants who successfully completed QIADP differed across the three locations (35%, 24%, and 53% for Cairns, Townsville, and Rockhampton respectively). In total, 38% of QIADP participants were considered graduates. 

Analysis of the frequency and severity of recidivist behaviours as well as the time taken to re-offend revealed that:

· terminates committed significantly more offences per month than graduates in the period prior to and following QIADP 

· for those who offended, there were no significant differences in the severity of offending engaged in by terminates and graduates prior to QIADP but graduates committed significantly less serious offences than terminates in the period following QIADP 

· terminates took significantly less time to re-offend than graduates.

There were no significant differences between graduates and terminates in regard to the frequency and severity of alcohol-related offending, or the frequency of non-arrest contacts prior to QIADP involvement and following QIADP involvement. Furthermore, there were no significant differences between graduates and terminates in regard to the time taken to commit an alcohol-related re-offence or be the subject of a non-arrest contact with police post-QIADP. 

Cumulatively, these findings suggest that completing QIADP reduces the severity of individuals’ offending behaviour and may delay re-offending for graduates but contributes little to alcohol-related offending.

Potential resource savings

The observed changes in the frequency and severity of offending and non-arrest contacts with police following participation in QIADP may suggest that the program has the potential to save resources related to operational policing.  It may also have flow-on effects for other areas of the criminal justice system, such as the Courts and Corrective Services, as well as the larger community.

That said, aspects of the program have also made significant demands on QPS resources including:

· additional resources required to provide a prosecutorial response to QIADP

· the provision of Court Liaison Officers who assist the QIADP prosecutor

· tasks undertaken by Police Liaison Officers in support of QIADP.

The report concludes that due to the somewhat mixed outcomes regarding the effectiveness of QIADP in reducing offending, it is unclear whether the program can be considered as contributing to resource savings.
Limitations of the research

The current research has several limitations that need to be acknowledged:

· there was no control group meaning that there is a possibility that factors other than participation in QIADP may account for the outcomes observed

· the research relied on small sample sizes meaning that the study was less equipped to show a significant difference between the groups should one have been present
 

· participants were involved in the early stages of QIADP and therefore the efficiency of the program may have improved with time (e.g., some sites had implementation issues)

· data pertaining to non-arrest contacts with police could not account for any contacts not recorded in QPRIME.

Summary

In general, this research found that participation in QIADP reduced the frequency of individuals’ contact with police (both that resulting in a formal charge and that not resulting in a formal charge). The greatest reductions typically occurred while participants were engaged in QIADP, and only small non-significant increases were observed once participation in the program ended.  When offending behaviour did re-occur following participation in QIADP, it was found to be less serious than pre-QIADP offending. 

When comparing those participants who successfully completed the program and those who did not, graduates were found to engage in significantly less serious recidivist behaviour than terminates and took significantly longer to re-offend once they had exited the program. No differences were observed in the frequency, seriousness, or time taken to re-offend for alcohol-related offending. Furthermore, there were no significant differences between graduates and terminates in regard to the frequency of non-arrest contacts either pre-QIADP and post-QIADP, or time to non-arrest contact post-QIADP.

These findings suggest that QIADP is having a small but measurable impact on the offending behaviour of participants. The extent to which benefits gained from participation in QIADP are maintained over extended periods warrants further investigation. Future research should include a cost benefits analysis.
Future directions for Queensland Government action 
The research suggests areas to be explored which may improve future iterations of QIADP. These include:
Policy and legislation

The report suggests whole of Government QIADP manual should be reviewed and enhanced where necessary to more clearly articulate how the program should operate. Additionally, legislation is needed to identify clear eligibility and completion criteria as well as information sharing provisions between agencies. This would ensure consistency across locations regarding operational aspects of the program and reduce the potential for miscommunication between agencies.

Outcomes versus graduate numbers

The research suggests that, rather than having the focus on graduating participants once they have spent 20-weeks in treatment, there should be a greater emphasis on the achievement of outcomes as a trigger for graduation from the program.  Criteria should be developed to outline some goals and key performance indicators associated with graduating from QIADP. 

Issues other than alcohol

The research notes a number of offenders presented with significant issues other than those directly related to their alcohol use (e.g., domestic violence). The research identifies a need to standardise referral processes so that all participants are given appropriate access to services which address treatment needs outside of alcohol dependency. It is suggested that greater transparency in the identification and recording of an offender’s needs (including needs that were unable to be met during QIADP participation) would likely to be of benefit to the Court and stakeholders in establishing realistic expectations for a participant’s outcomes.

It is also suggested that a review of existing services be undertaken to determine whether they adequately and appropriately address offending behaviour.

Aftercare

On-going support is available to graduates of QIADP. The research suggests the aftercare component of QIADP should be more transparent and engage in greater collaboration with partner agencies. In particular it is recommended that partner agencies be provided with information about:

· who is participating in aftercare

· to what level they are participating

· what services they are accessing

· if there are any concerns or gaps in service delivery.

Enhancing the aftercare phase of QIADP may lead to better outcomes for program graduates after they exit the program.

Governance

The research calls for better monitoring of QIADP expenditure to enable a future cost-benefit analysis of the program and to identify any unspent resources which could be re-directed to identified gaps within the program and enhancement of participant outcomes. 

Queensland Government action in response to this research
The Queensland Government will continue to tackle Indigenous alcohol misuse as a key underlying cause of offending. This area is identified as an ongoing priority in the Indigenous justice strategy titled Just Futures 2012 – 2015 which was released in December 2011. The Queensland Government will continue to support and improve QIADP, including through better integration of QIADP with Murri Court wherever possible. Ongoing improvements to QIADP responding to the issues highlighted in the evaluations, and pursuant to subsequent consultation with partner agencies and key stakeholders, is currently underway. 

� There are two distinct referral pathways into QIADP. One is through the criminal justice system and other through the Department of Child Safety for Indigenous parents involved in the child protection system who have an alcohol problem. The criminal justice stream comprises 80% of all potential places for each site and the child safety stream contributes the remaining 20%.


� Although, for those referred through Child Safety services it may not necessarily result in parents regaining access to their children.


� Offences were categorised as per Australian Bureau of Statistics Australian Standard Offence Classification (ASOC) Divisions.


� There is no QIADP court on Palm Island as there is for Yarrabah and Woorabinda. Palm Island participants must travel to Townsville.


� The subsequent difference in offending by graduates and terminates following participation in QIADP may therefore be due to a treatment effect or some other pre-existing difference between the two groups which accounts for terminates’ higher pre-QIADP offending.


� This is a result of the nature of statistical methods of analysis. It should be noted, therefore, that the authors made every effort to conduct statistical tests that were appropriate for the size and nature of this data.
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