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Preface

This study is the second in a series of studies of federal admin-
istrative agencies, boards and tribunals commissioned by the Law
Reform Commission of Canada.' Like its companions,’ the study
attempts to shed light on a particular agency’s administrative and legal
coniexl, its powers, practices and procedures, its administrative,
adjudicative and legislative functions and how il has coped with its man-
date and workload.

The emphasis here, however, is not on comprehensive description.
Rather, the study focuses on how members of the National Parole Board
make parole decisions and the contexts in which these decisions emerge.
The study does nof consider the effectiveness of parole decision-making,
the success-rate of paroles nor attempt to define appropriate criterta for
parole.

Studies of this nature have long been recognized as extremely rele-
vant to the reform of administrative law and procedure. But reformers
have rarely attempted detailed examination of an agency’s actual prac-
tices and procedures. The pressures of time, problems of cost and
difficulties in obtaining access to agency operations have been prohibiting
factors, So too, however, has the view held by some that agencies should
use courts as models for procedural purposes. And since the courts have
largety fashioned our administrative law through reviewing agency

"A “prominent feature of the legal system™ {Richard Posner, “The Behaviour of Ad-

ministrative Agencies”, (1972) J. of Legal Studies 305), an administrative agency is a
statutorily crealed governmental or public authority, neither court nor legislative body,
tint often possessing attributes of each, that through the exercise of discretionary power
conferred by statute affects private parties through adjudication or through an impor-
tani or initiating role in the making of rules or regulations. “*An administrative agency
may be called a commission, board {or tribunal), autherity, hureau, office, officer, ad-
ministrator, department, {Crown) corporation, administration, division, or agency.
Nothing of substance hinges on the choice of name, and usually the choices have been
cntirely haphazard." (Davis, Administrative Law {1963), 1.)

? That includes studies of the Immigration Appeal Board, the National Energy Board, the
Atomic Energy Control Board, the Canadian Transport Commissien, the Unemploy-
ment Insurance Commission, the Pension Appeals Board, the Canadian Radio-
television and Telecommunications Commission and the Anti-Dumping Tribunal, all
carried out under the general guidance of the Commission’s Admimistrative Law and
Procedure Project.

xv



decisions, a natural focus of reform has been to expedite judicial review
as the best method for guaranteeing fair administrative action,

Although such inittatives are often needed, they neglect the fact that
very few agency decisions ever reach the courts. To know whether ad-
ministrative justice exists (with its related components of fairness and
efficiency), one must look closely at what administrative agencies actually
do, when exercising their discretionary powers,?

QOur sense of where reform might most be needed and practical con-
siderations (the large number of federal agencies) caused us to limit this
series to studies of agencies whose powers of adjudication or involvement
in the making of rules or regulations affect private rights or interests in a
substantial way. Apparent independence of close departmental direction
has been a characteristic of most of the agencies studied. Most important,
every study in the series has only been possible because of the agency’s
cooperation with our researchers.

Two general and methodological studies preceded the research work
for the studies in this series. The first identified the basic characteristics of
the federal administrative agencies that might possibly meet our criteria.*
And second, since other disciplines provide important insights and
research techniques for studying administrative agencies, a mul-
tidisciplinary group at Carleton University prepared a report on the ap-
proaches and perspectives of political scientists, public administrators,
cconomists, sociologists and lawyers towards federal administrative
agencies,* This report has proved uvseful in the preparation of some of the
studies in this series as well as helping to stimulate and focus increasing
academic concern with the techniques and effectiveness of ¢conomic
regulation,

After having decided that certain aspects of the National Parole
Board’s activities merited study, the support of Chairman William Quter-
bridge and members of the Board was sought and received. The Board
selected a convenient time for the research to begin (December 1974) and
was of great assistance throughout. Because of the nature of the Board’s

’ The frequent practice of our legislators of granting substantial discretion Lo agencies in
determining how agency objeclives will be mel underlines the need for examining how
this discretion is exercised. See “A Catalogue of Discretionary Powers”, Law Reform
Commission of Canada, 1975 (available from Dept. of Supply and Services Canada,

' Printing and Publishing, Cat. No. J131-4/1975).

By David Cuthbertson, 4 Profife of the Federal Administrative Process (1973}, on file
i the Ottawa oftice of the Law Retorm Commission of Canada.

* G. Bruce Doern, lan A, Hunter, Donald Swartz and V. Seymour Wilson, Approaches to
the Srudy of Federal Adminisirative and Regulatory Agencies, Boards, Commissions and
Tribunals (1974), on file in the Ottawa office of the Law Reform Commission of Canada.
An article based on the report has been published in 18 Canadian Public Admin-
islration, 189-215 {1975).
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work, the researchers involved in this study, Pierre Carriére and Sam
Silverstone, were experienced in sociological, criminological and legal
studies, Mr. Carriére had alsc been a Parole Service Officer for several
years. Their research ended in July, 1975.

Other concerns also motivated the undertaking of this particular
study. In our Report, Dispositions and Sentences in the C riminal Process,’
we have called for fair procedures for ali decisions affecting sentences of
imprisonment including the decision to release. Although we see an im-
portant role for the court and judiciary in guaranteeing fairness, even
more important is how the decision is taken within the responsible agen-
cy. This study flows then from our earlier recognition that it is difficult to
design better parole or release procedures without a better sense of day-
to-day parole decision-making, A ‘clearer and more detailed picture is
needed than those painted by earlier researchers. This study, we believe,
helps to provide just this sort of picture.

As readers will discover, some of the details revealed are cause for
concern. These must, however, be balanced against the initiatives that
parole professionals are taking to improve procedures and decisions as
well as the Law Reform Commission’s recommendations for more basic
reforms in sentencing and disposition policies and practices. The latter
argue that society demands new perspectives and institutions when using
imprisonment in sentencing. The former are needed responses if the
process will be able to hobble along with somewhat increased effec-
tiveness, at least until more basic changes occur.

Even during research for this study, improvements within the
National Parole Board and Parole Service were in the wind. Plans to
simplify policies and practices -— such as reducing the needlessly great
number of possible kinds of parole decisions — are now close to im-
plementation. Recently introduced legislation if enacted would end tem-
porary absences, replacing them with day paroles entirely under the
jurisdiction of the Parole Board.” Reduced workloads for Parole Board
members -— workloads the study finds to be excessive — are also a possi-
ble resuit of this legislation. So too, are improved rules and procedures
that could flow from expanded and more specific regulation-making
powers, given Board initiative (that our researchers have observed) and
Cabinet approval.® This could mean increased access to information and

* Repart an Pispositions and Sentences in the Criminal Process: Guidelines, Law Reform
Commission of Canada, 1976 (available from Dept. of Supply and Services Canada,

Printing and Publishing, Cat. No. J31-16/1973).
" ee The Criminal Law Amendment Bill No. C-83 {No. 1), 1976, Part III.
Y1 s 23, repealing and replacing s. 9 of the Parole Acl.
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assistance for inmates and an expanded possibility for them to participate
in parole decision-making.

Whatever the administrative agency that is called on to exercise dis-
cretion in releasing people serving senlences of imprisonment, whether it
be the National Parole Board or the Sentencing Supervision Board that
we have recommended,? its success will to a great extent depend on the
use of fair procedures that promote inmate responsibility, allow accurate
information gathering, assessment and recording and stress the stating ol
the criteria used in decisions.

We hope that this study will be useful to-the National Parole Board,
the people affected by its decisions and those engaged in devising new
release procedures. The observations and suggestions in it are those of
the researchers and consultants involved and should not be considered as
recommendations of the Law Reform Commission of Canada. Like
other studies in these sertes, it will, of course, influence our thinking
about the reform of administrative law and procedure, generally.

* In our Report in Dispositions and Sentences, supra note &,
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Foreword *

A number of recent studies and reports' recommend that greater
procedural fairness and specificity of criteria be introduced into parole
decision-making. But not one of these studies or reports is based upon a
close examination of what is actually involved in deciding to release a
prisoner on parole.

This makes this study rather unique. Research for it involved observ-
ing at close hand how parole decisions are made. It included gathering
empirical data on the parole decision-making process and on any
elements or factors which play a role in shaping this process. It encom-
passed the powers of parole decision-makers and how they are exercised,
the procedures followed, the criteria applied and how they have evolved,
and the kind of information supporting parole decisions.

Central to parole decision-making is the National Parole Board, a
federal agency delegated substantial discretionary power by Parliament?
to release inmates conditionally into Canadian society. A major concern
of this study has been how the Parole Board exercises its discretion® in
carrying oul its important and difficult role,

The study deals only with the making of parole decisions for inmates
serving sentences for federal offences in federal institutions.® And ameng
these inmates, this study monitored the parole decision-making process
only as it operated for inmates whose applications for parole led to
hearings before the Quebec and Ontario regional Parole Board members
in February, 1975, These members handle the largest volume of cases in
Canada.’

Our concern has been 1o discover how parole decisions are made
rather than attempting to-determine how successful decisions granting
parole have been. The study in no way deals with recidivism among in-
mates granted parcle. However, as well as describing the process of
parole decision-making, we do offer suggestions for improving it.
Although fairness is a predominant concern, so too are general accept-
ability, the accuracy and efficiency of the various phases of information-

*EDITOR’S NOTE: All further notes appear as endnotes on pages 147 to 157,
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gathering, testing, deliberation and decision that culminate in the release
‘or continuance of incarceration for persons sentenced to imprisonment.

The study has nine chapters. To assist readers unfamiliar with the
arga, Chapter [ provides a general verbal and graphic description of the
parole process and how it operates. It includes summaries of the com-
position, powers and responsibilities of the National Parole Board and
charts illustrating the sequence of events in imprisonment, parole and
other forms of release.

Chapter Il sets out the methodology we used and describes the sam-
ple of inmates whose parole decisions we studied.

Chapter III indicates the kinds of decisions that Parole Board
members can make, and the decisions they did make for inmates in our
sample,

We begin our description of the parole process in Chapter [V, Here,
we describe the case preparation phase for inmates in our sample. Includ-
ed is an explanation of the types of documentation typically found in the
Puarole Service file that serves as a major source of information for Board
members. We then analyse and evaluate the actual documentation in the
Parole Service files of inmates in our sample.

Chapter V comments on the contributors to the Parole Service file,
their performance and the influence they have on the parole decision. We
also consider the influences that affect their performance,

Chapter VI assesses the parole hearing phase and decision-making
by regional Board members for the inmates in our sample. We also
suggest what the role of the inmate should be, and comment on inmates’
access to information and assistance.

Parole decision-making by Ottawa Board members is the subject of
Chapter VII, We indicate how they dealt with the cases in our sample and
describe the voting procedures that brought these cases to them. We also
camment on the suitability of these procedures.

Chapter VIII attempts to describe the criteria that appeared to us as
prominent in the decisions we observed. The Board's slow progress
towards stating the criteria it uses is described. So too, very briefly, are a
number of other influences on parole decisions.

Finally, Chapter IX briefly deals with policy-making and dissemina-
tion by the Board and suggests a number of ways these imporiant func-
tions could be improved. Suggestions for improving the parole decision-
making process are found in Chapters 1V to IX, as the Table of Contents
indicates.
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CHAPTER I

A Brief Introduction to the
Parole Process

What is the parole process, and who is responsible for it? How, in a
nutshell, does it operate? This chapter attempts to answer these
questions. We hope that it provides an adequate background for those
readers who have no special familiarity with sentencing and parole.

a) A General Description of the Imprisonment
and Release Process

Parole, as Chart 1 illustrates, is one of four ways that bring people
serving sentences of imprisonment back into society. It is not the only
way in which an inmate of a federal penitentiary can be released before
the expiration of his sentence.

Even when parole is not granted, an inmate may be released before
the end of his sentence essentially because of good conduct.® A sentence
can be reduced by as much as a quarter of its term plus three days for
every menth spent in prison, If the reduction {or earned and statutory
remission in the language of the Penitentiary Act) exceeds sixty days and
the inmate was sentenced or transferred to a federal penitentiary after
August 1, 1970, he will be subject on release to mandatory supervision by
the National Parole Board.” This supervision, under similar conditions to
parole, normally lasts for a period of time equal to one-third of the in-
mate’s term of imprisonment.

Those inmates not granted parole and not subject to mandatory
supervision are released without any type of supervision at the expiration
of their sentence, or earlier where there is remission time to their credit.

In certain instances, mandatory supervision and parole can be
suspended, revoked or forfeited* and imprisonment reimposed.®
However, inmates released prior to the expirations of their sentence
without mandatory supervision or parole are not subject to these
procedures.

Parole, in contrast to the other ways that imprisonment can end, isa
conscious decision to release an inmate so that he may serve the balance



of his term of imprisonment in the community " under the guidance and
supervision of the Parole Service or a private social agency. It is a deci-
sion that for inmates serving sentences for federal offences' can only be
made by members of the National Parole Board, on “terms or conditions
considered desirable by (them)”.

b) The Federal Parole Process

Chart 1T attempts to sketch the more important details of the federal
parole process for inmates serving penitentiary sentences. Later chapters
of this study provide detailed explanations of the intricacies of this
process. For the moment, certain aspects merit emphasis for readers lack-
ing familiarity in the parole and corrections area.

(i) The Beginning of a Sentence

Offenders begin serving their terms of imprisonment in the regional
reception centres of the region in which they are sentenced. There, they
are classified as minimum, medium or maximum security risks, a
classification that determines the type of institution in which the offender
will initially be imprisoned.

During the first two weeks of an inmate’s stay at a regional reception
centre, he receives a group briefing by a Parole Service officer on the
nature and purpose of parole. These briefing scssions normally last forty-
five minutes and usually involve about twenty newly-admitted inmates.
(In the Ontario region, the John Howard Society also provides a short
briefing en parole to the same groups at this time.)

After reception and classification (it lasts from three weeks to three
months), the inmate is transferred to a federal penitentiary.

(ii) During the Sentence

Within six months of admission to a penitentiary," the Natjonal
Parole Board must inform the inmates of the date on which he becomes
eligible for parole.'* The letter doing this also notifies the inmate that if
he is planning to apply for parole, he must do so five months before his
parole eligibility date, '

Four months is the minimum period of time considercd necessary
for adequate case preparation by the Parole and Penitentiary Services
and the Board. Consequently, case preparation should begin about a
month after an inmate's application for parole is received, and some four
months prior 1o the inmate’s parole cligibility date,

Although the Parote Act calls upon the Board 10 review the case of
every inmate serving a sentence of two or more years,” the Board's
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reviews in practice normally result in a denial of parole or a deferral deci-
sion unless the inmate has made an application for parecle. * Without an
application, these reviews occur without the benefit of any case prepara-
tion by the Parole Service. It is the inmate’s application for parole that ini-
tiates the Service’s case preparation activilies.” For inmates serving
sentences of less than two years, a review would normally take place only
on the application of the inmate. Review is automatic for inmates serving
longer sentences, unless the inmate has informed the Board in writing of
a decision not to be granted parole.

(iiiy The Parole Eligibility Date

Dctermining the date on which an inmate becomes ¢ligible for
parole is a rather complicated exercise. The National Parole Board
Regulations set out how the date is established. Its calculation depends
for the most part upon the nature and length of a sentence.

Where the term of imprisonment in a sentence is not for life, preven-
tive detention or imposed on a forfeiture or revocation of parole,™ the
parole eligibility date (or PED) occurs after the lesser of one-third of the
term imposed or seven years.” However, {or terms of two years or more
in federal institutions, nine months imprisonment must precede the
PED.? An escape and other sentences of imprisonment force the selec-
tion of a new PED.* The original term of imprisonment has changed.
Here, the PED falls at the half-way mark of the term imposed or seven
vears, whichever comes first.*

For persons serving sentences of lifc imprisonment, the PED occurs
from seven to twenty years after the sentence has begun, depending on
the date of the sentence and the power of the sentencing judge to increase
the minimum eligibility period.®

Inmates serving sentences of preventive detention in theory become
eligible for parole annually, since their cases must be reviewed at least
once a year by the Parole Board.?

Eligibility for certain types of parole, such as parole by exception or
day parole, begins at least in theory on the day u sentence of imprison-
ment begins. Nevertheless, the Board’s policy during our research was to
postpone ¢ligibility for day parole until a year before an inmate's normal
PED. However, if the PED fell within the first ycar of imprisonment,
eligibility for day parole was considered to begin on admission.* Parole
by exception — or ordinary parole granted before the inmate’s PED — is
in theory and with some cxceptions possible, at the Board’s discretion,
from the time the inmate is imprisoned.



(iv) The Parole Hearing and Decision

About a month before the inmate's parole eligibility date, a hearing
is held at which the inmate appears before two regional Board members.
Also present in the normal hearing are the inmate’s classification and
Parole Service officers. The inmate has the opportunity 1o address the
Board members and respond to questions posed by them. A parole
hearing, in our experience, lasted on average about 45 minutes, including
discussion and deliberations when the inmate was not present. The Board
reached its decision after a few minutes’ deliberation, and immediately
related it to the inmate. If the case required additional votes by Ottawa
members, the inmate was normally given the decision of the regional
members and is then advised by them of the need for further votes.”

If the Board’s decision is to grant parole, the inmate is released, un-
der certain conditions and supervision. If on the other hand the Board
denies parole, the tnmate may apply again. Even without a further
application, the Board will review the case once every two vears following
the initial denial decision.* Without parele, an inmate must wait for
release, and the possibility of mandatory supervision.”

c) The National Parole Board — Its Composition

Responsible for parole is the National Parole Board. It has twenty
members: ten in Ottawa and another ten regionally. Nine of the Ottawa
members are appointed by the federal Cabinet “to hold office during
good behaviour for a period not exceeding ten years”.*” The tenth Ot-
tawa member is a part-time member who acts “‘as a substitute member in
the event that a member is absent or unable to act”,™ The Cabinet
destgnates one of the Ottawa members Chairman and one Vice-
Chairman,™

Regional members are appointed for period not exceeding five years
and are eligible for re-appointment.* Two regional members serve each
of the five parole regions into which the country has been divided.
Regional members may exercise all of the powers conferred on the Board
by the Parole Act.*

The Board members range in age from 35 to 66 vears- Three are
women. The professional backgrounds ol members are varied: seven
were criminologists, five secial workers, two penitentiary directors, two
judges, one a lawver, one a psychologist, one an advisor to the federal
Cabinet, and one a chief of police. Many have also had experience in
other areas relevant to corrections. For example, one of the
criminologists is also a psychologist. Another was at one time chief of
pelice in one of Canada’s largest cities. A former social worker has been



an inmate. And another was an official in the Parole Board’s operational
counterpart, the Parole Service.

This wide range of experience, particularly in the corrections field,
would appear, as we shall see, to be well-suited to the daily tasks facing
Board members,”’

d) The Board’s Powers and Responsibilities

The two major responsibilities of Board members — both regionally
and in Ottawa — are individual case decision-making and parole policy-
making. *®

(i) Parole Decision-Making

As the Parole Act provides:

Subject to this Act and the Prisons and Reformatories Act, the Board has
exclusive jurisdiction and absolute discretion to grant, refuse to grant or
revoke parole.”

This jurisdiction is limited, however, by the Board not having any powers
over children within the meaning of the Juvenile Delinquents Act,* per-
sons who have violated laws of provincial legislatures,* and the indeter-
minate portions of sentences imposed in Ontario and British Columbia
under the Prisons and Reformatories Act.”

Further guidance for the Parole Board is found in section 10 (1) of
the Parole Act. This provides that the Board may:

(a) grant parole to an inmate subject to any terms or conditions it considers
desirable, if the Board considers that
(i) in the case of a grant of parole other than day parole, the inmate has
derived the maximum benefit from imprisonment,
(ii} the reform ana rehabilitation of the inmate will be aided by the
grant of parole, and
(iii) the relcase of the inmate on parole would not constitute an undue
risk to society;

(b} impose any terms and conditions that it considers desirable in respect of
an inmate who is subject to mandatory supervision,

(c) provide for the guidance and supervision of paroled inmates for such
period as the Board considers desirable;

(d} grant discharge from parofe to any paroled inmate, except an inmate on
day parole or a paroled inmate who was sentenced to death or to imprison-
ment for life as a minimum punishment; and

(e) in its discretion, revoke the parole of any paroled inmate other than a
paroled inmate to whom discharge from parole has been granted, or revoke
the parole of any person who is in custody pursuant to a warrant issued un-
der section 16 notwithstanding that his sentence has expired.

{Our emphasis})



In addition the Board, or any person designated by it, has the discre-
tion to terminate the day parole of any paroled inmate. * I is noteworthy
that Parliament has drawn a distinction between ordinary and day
parole. The Board may only grant ordinary parole if it considers the in-
mate has derived maximum benefit from imprisonment, a requirement
from which day parole is specifically exempted.

(i) Parole Policy-making

Consistency and fairness requires that every administrative agency
has policies, be they explicit or not. And every agency must inevitably
decide what policies it prefers either as a conscious choice, or indirectly as
it goes about making its day-to-day decisions. The Parole Board is no
exception. Its involvement in policy formulation is formally recognized
by one of its Rules, which provides:

The Chairman may from time to time call a general meeting of the Board 10

discuss and settle questions of policy and procedure and such other matters

as are necessary for carrying out the duties and functions of the Board or of
divisions of the Board. **

No specific authority for the Board's policy-making activities exists,
apart from a qualified rule-making provision in the Parole Act. This gives
the Board the power to “make rules for the conduct of its proceedings
and the performance of its duties and functions™ under the Parole Act,
but requires that such an exercise have the approval of Cabinet.® The
Board, of course, must base its poiicies on the policies enunciated in the
Parole Act. These, however, are brief and expressed in general terms —
for example, the considerations in section 10, quoted above, that the
Board is to follow in making a parole decision. So general are these
policies that they could clearly not be implemented without adding flesh
to their bare bones.,

Board policies are to be found in many documents. Policy
statements appear not just in the Parole Act, but also in the Paroie
Regulations and Rules, Board memoranda, Board and Parolc Service
directives, the minutes of the Board, the National Parole Service's
Procedures Manual, the Parole Board’s Procedures Manual, the Board's
annual reports, reported public statements of Board members, press
releases by the Board or by the Ministry of the Solicitor General, to name
most of the sources we have relied upon. The number and’thrust of
pronouncements setting out what the Board will do that can be found in
these sources establishes very clearly the Parole Board’s heavy involve-
ment in the making of policy.

(iii) How the Board Divides Its Responsibilities

The regional members of the Board initiate most parole decisions.
They hold hearings and render decisions in all federal parole cascs within



their regions. As well, they keep close contact with officials in the Parole
Service, the Penitentiary Service, inmates and members of the public. *

Ottawa members of the Board are responsiblc for decisions on cases
sent Lo them by regional members under Board procedures that require
more than two votes for certain types of cases, ¥ They also must deal with
applications for parole from inmates serving scntences for federal
offences in provincial institutions. An additional responsibility involves
deciding on applications for revocation or suspension of orders made un-
der the Criminal Code prohibiling persons from operating motor
vehicles.* Until recently and except for the Maritime region, Ottawa
members handled all parole revocation cases. However, in keeping with
the Board’s decision to regionalize its operations, this function is
gradually being transferred to the regional members.

This brief description of the parole process and the Parole Board wilt
hopefully enable all readers to cope more easily with what follows.



CHAPTER 11

Methodology
and Description of Sample

a) Organization of Research Work

For research purposes, we divided our examination of parole
decision-making into what could be recognized as three phases of this
process: first, the preparation of documentation for the file on each in-
mate that is, in principle, reviewed by Board members; second, the parole
hearing; and third, post-hearing events in the eventual reaching of a
parole decision. After describing our methodology and the sample and
decisions we observed, this study then considers our findings for each of
these three phases. To become familiar with the National Parole Board’s
operations generally and to gather information on the first phase, we
spent part of November and December 1974 in the Ottawa headquarters
office of the National Parole Board. There we immersed ourselves in the
legislation, regulations, directives, procedures and organizational struc-
tures that provide direction and guidance to Board activities. Qur
presence hopefully did not further complicate the ongoing reorganization
separating the National Parole Service from the National Parole Board.

Study of the first phase continued in Januvary 1975 when we examin-
ed all Parole Service files in the Ontario and Quebec regions with parole
eligibility dates or parole hearings scheduled in March of the same year.
The files for our sample of parole cases were localed in Parole Service dis-
trict offices in Kingston, Peterborough, Laval, Granby and St-Jérome, *

Phase two required attendance and observation at all Parole Board
hearings of inmates whose files we had already examined. This took most
of the month of February even though we again divided the work, one
researcher covering the hearings in Quebec, the other the hearings in On-
tario. The hearings were held at the institutions in which the inmates were
incarcerated. *

In March, we concenirated on phase three, post-hearing, and
monitored the decision process at the Ottawa headquarters offices of the
Board for those cases requiring more than two votes. *' Decisions on such



cases by Ottawa members of the Board involve no hearing, in the formal
sCnse.

Apart from analysing the cases in our sample, we also gathered in-
formation through format and informal interviews and discussions with
regional and Ottawu members of the Board, parole officers, Parole Ser-
vice support staff, district parole office personnel, John Howard Society
representatives in Ontario, staff members (notably classification officers)
and directors in severat of the institutions we visiled as well as with some
of the inmates whose parole hearings we observed. Varied contacts of this
nalure throughout our research, by providing us with the insights of peo-
ple closcly involved in the parole process, served to check, test and clarify
our observations, many of which were initially uncertain.

(i) Recording Information Abowt File Preparation and Hearings

Our observations on the parole process were for every case in our
samplc recorded on specially designed forms that reflected what we
thought were the procedures of the Board and the nature of the obser-
vations we hoped to make.

The information we gathered included summaries of personal infor-
mation about the inmates in the sample, sentencing data relevant to
parole eligibility, a summation of information, evaluations or recommen-
dations found in each inmate’s Parole Service file that we viewed as being
in some way possibly pertinent or related to parole and an indication of
the source of this information. A detailed record was kept of the hearings
we attended. This covered who was there, what happened before the in-
mate arrived, while the inmate was there, and after, the procedures
followed, how the case was discussed and a decision reached.

(i} Constraints on Research

Although we had full access to files, their confidential nature meant
that we could only examine them in the district office where they are nor-
mally kept. Confidentiality also increased the task of summarizing infor-
mation in the files. We soon realized how dependent we had become on
the photocopying machine, ’

Obtaining the consent of inmates to attend their parole hearing caus-
ed us to miss some sixteen hearings in the Ontario region. How inmates
were informed of our research varied.* In twelve instances, the inmates
concerned had not been previously informed and so we did not attend. In
ouly four cases did inmates refuse to allow us 10 be present at their
hearings.
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b) Description of Sample

Since Ontario and Quebec cases were studied separately, a separate
description of the portion of our sample in each of these parole regions
follows. Tables allowing a comparison und composite picture to emerge
of both portions of the sample may be found at pages 13 to 23.

() Ontario Region

Our sample here was based on ninety-nine inmates® who were on
the Ontario region’s list for federal parole hearings to be held in
February, 1975, These inmates were serving sentences in federal peniten-
tiaries,*® as indicated by Table 1 on page 13.

Late addition to the hearing list forced us to exclude five inmates. ¥
There was not cnough time beforc their hearings to review their files. We
also omitied three inmates in the Landry Correctional Camp. Ottawa
Board members normally deal directly with inmates in this institution, no
doubt because of its proximity.

The Ontario sample covered a wide range of offences, as Table [1i on
page 15 illustrates. Inmates in the sample were serving sentences ranging
from two years to life. Table V at page 17 sets out details on their
sentences.

Files on ninety-eight inmates in the sample werc analysed before the
scheduled hearings. Because the file for an inmate from the Prison for
Women could not be obtained in time, we did not attend the hearing.

We attended sevenly-nine parole hearings in the Ontario region in
all. Lack of notification about our research (12), inmate refusal of our
presence (4), transfer out of the region (1} and withdrawal of parolc
application (2) explain why some nineteen hearings were excluded from
the sample. The Parole Board made decisions in ninety-seven cases, Only
when an inmale was transferred out of the Ontario region and an inmate
withdrew her application beforc her hearing did the Board members not
reach some form of decision concerning readiness for parole. Table VII
on page 19 shows what these decisions were.

Nineteen decisions from the Ontario sample under Beard
procedures required additional votes by Ottawa members: either because
of the offence involved or the decision reached by the regional members.
In only three cases was a decision by the regional members reversed by
their Ottawa colleagues. Table !X on page 2} summarizes regional and
Ottawa decisions according to the security level of the inmate’s peniten-
tiary.



(ii) Quebec Region

Qur sample in Quebec was made up of the 109 inmates on the
regional list for federal parole hearings scheduied in February, 1975. As
in Ontario, most of these inmates became eligible for parole in March,
1975. Some inmates in the sample, however, were scheduled for a review
hearing following an earlier consideration of their cases by Board
members. Table H on page 14 indicates the institutions housing the in-
mates in the Quchec sample.

Late additions to the hearing list meant we were able to examine the
files on only seventy-three of the inmates ir the sample. The list, we dis--
covered, is never closed; names being added up to the last possible
minute. As a result, we lacked adequate file information on thirty-six in-
ntates.

Table IV at page 16 gives an overall view of the criminal
characteristics of the Quebec sample. We have included only dominant
offences in this Tuble — the offence generating the longest sentence. For
example, a dominant sentence under the Parole Act is forfeiture or loss of
parole.

Property offences made up thirty-six per cent of all dominant
offences in the Quebec sample; in Ontario, thesc offences comprised some
fifty-six per cent of all inmate offences. Property offences were second
offences for seventeen per cent of the inmates in the Quebec sample, pur-
ticularly when the dominant offence involved physical harm. The Ontario
and Quebec parts of our sample appear to be similar in this respect, as a
comparison ol Tables T and IV may indicate. Table VI on page 18 sets
out the length of sentence being served by inmates in the Quebec sample.

Ninety-nine decisions emerged from the one hundred and nine cases
in the Quebec sample. One case involved merely an explanation by Board
members of an inmate’s status and two day parole applications were not
subjected to a vote. The lack of a decision in some seven other cases is
dealt with in Chapter V. Tables VIII and X on pages 20 and 22 show the
decisions reached regionally and in Ottawa. Only twenty-one cases
required decisions by both regional and Ottawa members.

Table XI summarizes information about both portiens of the
sample. We trust that our readers will keep in mind our methodology and
the nature of the sample studied as they peruse the observations and
findings set out in the chapters that follow,

12
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CHAPTER 111

Parole Decisions in Our Sample
Described

The parole decision is a culmination of Parole Service case prepara-
tion efforts and Parole Board decision-making. To understand the
process requires some understanding of the range of decisions that can be
made. Many parcle decisions, however, are neither full grants or deniuls,
This chapter describes the decisions Board members could make and
describes the decisions affecling our sample they actually did make.

As already mentioned, the Ontario part of the sampie consisted of
ninety-nine inmates serving sentences in various federal institutions in the
Ontario regional division of the National Parole Board scheduled ™ for
parole hearings in the month of February, 1975, The Board made ninety-
seven decisions. There were two cases in which no decision was taken:
one case involved an inmate from Joyceville Institution who was
transferred out of the Ontario Region prior to the parote hearing;
another involved an inmate from the Prison for Women who withdrew
her application for parole just before the parole hearing.®

In the Quebec part of the sample, of 109 inmates scheduled for
parole hearings in the same month, 99 decisions were made by the Board.
The hearing did not take place in seven cases for reasons discussed in
Chapter V], two cases involved an application for day parole and, in one
case, the hearing was held to discuss a previous decision not yet carried
out.

a) The Decision to Grant Parole

Table XII summarizes the decisions to grant parole in our sample.
We now consider in turn ‘cach of the various types of parole grant
decisions,

() Parole Granted

- This is a decision allowing an inmate of a federal institution to be
“released conditionally under supervision to carry out the remainder of
his sentence in the community” on the inmate’s parole eligibility date, or
on a new review date. ' The conditions under which parole is granted are

25



set forth on the parole certificate which the Board must issue to each
paroled inmate. There were twelve such decisions in the Ontario part of
the sample after the final voting by the Ottawa Board members (or 12.4
per cent of the Ontario part of the sample) and ten in the Quebec part of
the sample {or 10 per cent of the Quebec part of the sample).

Eight of the ten decisions in Quebec were pranted parele on the
eligtbility date of the inmates concerned, one decision came two years
after five annual reviews, and one parole was granted to an inmate under
preventive detention. Seven of the twelve Onlario decisions granted
parole on the inmates’ cligibility date, five granted parole after this date.

(ii) Parole with Gradual

This type of parole decision is in essence an ordinary grant of
parale preceded by one or more preparatory stages.® The imposition of
these stages is in effect part of the parole decision. Three of the four
Quebec cases in which a decision of the type was made involved inmates
with allegedly weak personalities who were judged in need of a gradual
approach to full parole. The fourth case involved an inmate who had a
number of promising opportunities that very likely would appreciably
alter his way of life. Here, Board members wished to give the inmate a
regular opportunity to consolidate his plans belore experiencing a full
parole. An Ottawa member indicated that a day parole might well huve
been a more appropriate decision in this case.

The Ontario part of the sumple had no parole with gradual decision.
(iii}y Pay Parole
The Parole Act defines day parole as:

Parole the terms and conditions of which require the inmate to whom it is
granted to return to prison from time to time during the duration of such
parole or to return to prison after a specified period. *

As with ordinary parole, an inmate on day parole is “deemed 1o be
continuing to serve his term of imprisonment in the place of confinement
from which he was released”.®® Day parole is granied for special
rehabilitation purposes {e.g., for employment, training, education, etc.)
and is normally seen by the Board as part of a gradual release program
leading up to a grant of ordinary parole.®

As we will describe later, there s a difference in the treatment of a
day parole application submitted before the parole eligibility date of the
inmate and those submitted after.®” In the former cases, there is no provi-
sion for a hearing; in the latter, the inmate is heard. There were eight
grants of day parole involving hearings in the sample (or 4.0 per cent of
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the total number of decisions). We did not monitor the granting of day
parole prior to the PED.

The policy of the Board concerning the timing and length of day
paroles in force during our study was as follows:

The normal length of Day Parole is four months but a lengthier period may
be recornmended where therc appeur special circumstances which might
warrant it. The Board is prepared to extend the length of the Day Parole, if
needed, up to a period of one year prior to parcle eligibility. However, every
dcpartuﬁrc from the norm must be specified in detail for approval by the
Board

(iv) Day Parole { Temporary)

This type of day parole seems to be used to allow an inmate’s in-
volvement in special projects, It is not necessarily viewed as part of a
gradual release program leading to ordinary parole, and herein lies the
essential difference between the day parole and day parole temporary
decisions.® The Board’s policy on the timing of this type of parole argues
against it being granted sooner than two years before the inmate’s PED.,
“In cases involving any kind of violence, it is normally not applicable ear-
ly in the sentence.”™

Two of the four Quebec cases in which this type of parole was
granted were classified as dangerous sexual offenders. They were granted
parole solely for the purpose of attending a conference, with an escort.
One of the four inmates had problems with alcohol as well as in finding a
place of residence that he had to solve by contacting a halfway house.
The fourth inmate needed two weeks to go through the usual registration
steps in a special treatment centre.

(v} Parole for Deportation

This decision means that the applicant will be deported on being
granted parole. Clearly, the applicant must be deportable under the fm-
migration Act to be considered for such a decision by the Parele Board.™
There were four such decisions in the sample, one in Ontario and three in
Quebec.

One of the inmates attached 4 long letter to his parole application,
expressing his desire to remain in Canada and indicating serious release
plans. However, the decision to deport had already been made by im-
migration officers.

{vi) Parole by Exception

Parole granted before the parole eligibility date is known as parole
by exception.” The Ontario part of the sample contained two
applications for parole by exception: one was granted and the other
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deferred. The Quebec part of the sample contained two applicatiens for
parole by exception: one was granted parole with gradual and the other
denied. Although our sample contained only these four instances, this
type of parole decision merits special attention precisely because it is
exceptional.

Board members could review the case of an inmale at any time dur-
ing imprisonment to determine whether parole would be appropriate.
Such a review need not be initiated by the inmate. ™ If justified by special
circumstance, the inmate could be paroled before serving the normal
minimum of his sentence — the lesser of seven years or one-third. ™ In-
mates serving sentences of commuted life imprisonment or life as a
minimum punishment are not eligible for early parele.™

Guidelines have been established by the Board to provide instances
in determining whether special circumstances justify parole.” These
guidelines list particular circumstances under a number of headings:

— clemency and compassionate grounds

— employment and school

-— preservation of equity

— interdepartmental cooperation

— special representation from the judiciary, the proseculor, ete.

— maximum benefits derived from incarceration.

We learned during the course of our research that Parole Service
officers were instructed to watch for inmates who might deserve early
parole. We learned too that few inmates are aware of the special cir-
cumstances that might allow parole by exception. Although inmates
could apply for parole by exception, unless the application clearly in-
dicated the existence of these special circumstances, it would be treuted
by Board staff as a premature application for ordinary parole. In other
words, request for early parole from the Parole Service carried more
weight than an inmate’s application.

It is our impression that Board members would rarely grant an early
parole without the Parole Service’s support or concurrence. For example,
we learned of an inmate, serving a five-year sentence who applied for
parole by exception in November, 1973.7 A Parole Scrvice officer then
interviewed him twice and flled a report in February of 1974, After a psy-
chiatric report was completed and filed in the following month, the office
recommended that no action be taken. The Parole Board, in May of the
same year agreed, cven though the inmate’s institutional report and a
number of people from the inmate’s communily supported an early
parcle. Board members then do tend to rely heavily on the views of
Parole Service officers, although this reliance is not restricted Lo cases in-
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volving a possible parole by exception. When it is coupled with the im-
probability that an inmate could ever submit an adequate application for
early parole, reliance becomes control by Parole Service officers of
paroles by exception.

One of the obvious reasons for early parole is that imprisonment is
or has become an unsuitable form of sentence for a particular inmate.
But given the way in which early parole is handled, it seems incvitable
that some deserving but unaware inmates will be forced to serve out the
normal period of imprisonment before eligibility for ordinary parole oc-
curs. An obvious way to counter this possibility would be to provide
more detailed information about all types of parole — as we suggest in
Chapter V — and about the special circumstances that might justify carly
parole.

Unsuccessful early paroles, and the adverse publicity they usually
generate, do not encourage Parole Service officers or Bouard members to
seek out deserving inmates. But bad publicity alone should not cause in-
mates to remain in prison if they have derived maximum benefit from im-
prisonment unless the purpose of such a sentence is purely to punish
offenders,

b) The Decision to Grant Parole in Principle

Paroles approved in principle arose in situations which were in-
definitc and require finalizing. The decision becomes operative when the
situation becomes clarified. For example, parole could be granted in prin-
ciple provided certain conditions were met first, such as the obtaining of
suitable employment or housing.™ Table XI1l shows decisions “in prin-
ciple” for our sample.

(1) Ordinary Parole in Principle

There were scven such decisions in the Ontario part of the sample (7
per cent ol all Ontario decisions). Of these seven decisions, one was a
decision of parole for deportation in principle, provided the necessary
arrangements were made for the deportation trip for both the inmate and
her child.™

In the live Quebec decisions of parole in principle, the “principles”
attached involved employment, a place to live, acceptance by a social
agency and treatment in an out-patient clinic.

(11} Minimum Parole in Principle

This type of parole is granted in the months immediately preceding
release on mandatory supervision.® It is granted “in principle” because
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this allows paroles to begin on the date set for mandatory supervision
without the need for a further decision by Parole Board members. Only
one grant of this type of parole occurred for cases in our sample. 1t in-
volved an inmate who had previously been refused parole on his PED but
who had made a further application.

(iii) Parole in Principle with Gradual

Paroles in principle with gradual are usually granted for a period of
four months.* In theory, a4 parole in principle with gradual could be
granted before the inmate’s PED. It is a final decision; it does not require
a review or another decision after the “gradual” period. However, a
technical report is prepared before the certificate is issued. Only two of
the nine decisions of this type in our sample were reviewed before the in-
mate’s PED. One case involved a premature parole. The seven other in-
mates were granted this type of parole on the date set for their case
review. The concept of a preparatory stage amounts 1o a simple parole
with gradual. The expression “in principle” emphasizes the necessity to
pass successfully through this first stage.

(iv) Day Parole in Principle and Day Parole { Temporary)in Principle

Day paroles in principle are granted for the purpose of allowing in-
mates to finalize the relcase plans they are submitting in support of their
day parole applications.

Four of the five decisions in the Quebec part of the sumple were
made to allow inmates to receive official acceptances from centres of
transition, One day parole (temporary) in principle was granted to allow
an inmate to teave his institution with escort, but without a predeter-
mined schedule.

In Ontario, one of the day parole (temporary) in principle decisions
was to allow the inmate to attend a university course but required that
the inmate had to be escorted at all times.® The other decision was to
allow the inmate to take a Canada Manpower course in motor mechanics
if accepted.®™ The three decisions of day parole in principle were for
employment, the condition or principle being that employment be
found. *

¢) The Decision to Maintain and Continue a Previous
Decision

There was only one such decision in the sample® that maintained
and continued an existing day parole (temporary) decision.
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d) The Decision to Deny or Defer Parole

Paroles are denied by Board members when they do not consider it
advisable to release an inmate on parole for the purpose of serving the
remainder of his sentence in the community. The inmate receiving such a
decision can either apply again, await the Board's review of his case at
least once every two years following the denial deciston® or simply wait
for release on mandatory supervision.*” A denial rather than a deferral is
normally given when the remaining portion of the sentence to be served is
less than two years. A deferral is a postponement of a parole decision un-
til a specified future date when the case will be reviewed.* Table X1V sets
out these types of decisions for cases in our sample.

There were 32 denials of parole, fourteen in Quebec and 18 in On-
tario. There were 12 deferral decisions in the Quebcc part of the sample
and 27 in the Ontario part of the sample, It normally occurs where the
Board saw promise in the inmate but required more effort before con-
sidering parole. Deferral may not be for more than two years. We noted
too that the district representative of the Parole Service has the authority
to re-submit a case before the deferral date,

Seven day parole applications in cur sample were denied. This nor-
mally happens when the release plan submitted is not thought to meet the
inmate’s needs or when day parcle itself is not considered to be a
necessary or useful measure. Three decisions in the Quebec part of the
sample denied day parole because of inadequacies in release plans.
Another denied day parole because of the nearness of the PED, In three
cases, day parole was thought to be unadvisable.

e) Miscellaneous Decisions

This category of decision refers to decisions which do not directly in-
volve parole but which express the Board’s intention to take some future
action or 1o take no action at all. Table XV sets out the miscelianeous
decisions we noted in our sample.

The “no actions” decisions of the Board involved premature
applications, that is, applications which had been presented before the
PED.

(i) Decision Reserved -

This is a decision by the Board to postpone its decision pending
completion of investigations or further preparation of reports required
by the Board. Such decisions are normally reserved for a2 month and can
be reserved for cach month after that, if necessary, ® However, the sample
indicated that reserves of two or three months are not uncommon and are
usually based on the need for a particular type of report or treaiment
which may require more than a month to prepare,
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In Ontario, the sample contained 16 decisions to reserve. Eight of
these decisions were due specifically to the absence of information in the
case file (two lacked community assessments, two lacked sufficient infor-
mation generally and four lacked psychiatric reports).

In Quebec, the sample contained 19 decisions to reserve. The reasons
for reserving in these cases are as follows:

a) A change in the release plan due to changes in the

COMMUAILY e 2 CASES
b) Absence of release plan or inadequate release

plan e B cases
¢} Psychological or psychiatric reports required by the

Board members ... 4 cases

d) Additional information required to compiete the file
presentation (police report, community assessment).... 4 cases
e) Incomplete case preparation: requested reports
not received e cn s 3 CASES

It should be noted that of these 19 decisions to reserve, two were
varied because of recent events in the communities where the inmates
would reside, three arose from delays in case preparation, and eight
decisions requested additional file information or case preparation. Six
cases were reserved to allow the inmate to prepare, modify or consolidate
their release plans. One would have thought that many of the
inadequacies would have been discovered before the hearing.

(ii) Proposed Action

This is a decision by the Board proposing a particular action. it may
be a request by the Board for clarification of problems raised by the
release plan, the community assessment, the psychiatric report, ete, It
could be simply a way of achieving a result that could have been done
more directly through another type of decision. The advantage, from the
inmate’s perspective, of the Board using the “*proposed action® approach
is that this decision requires only two Board member votes. Another type
of decision though achieving the same result might require more than two
votes. In the one decision of “proposed action™ in the sample, this is in
fact what occurred.® The recommendation of the Parole Service officer
was for “day parole in principle”, because the Board was enthusiastic
over the success of this inmate. The inmate was a habitual criminal and
thus required seven votes for any type of parole decision. However, by
using the ““proposed action™ approach, the Board members involved
were able to continue and extend the inmate’s existing three day per week
day parole to five days per week for another three months. While this
technique may have achieved a geood result in this case, it might not in
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others. The use of such an approach raises a question of possible in-
equality of treatment of similar cases. For example, in the Ontario part of
the sample a similar case (a dangerous sexual offender requiring seven
votes) received a regional members’ decision of “day parole continued
and extended” and a request by these regional members for one
additional vote.

The additional vote of an Ottawa member led to a request for a
further two votes. And the end result was the alteration of the regional
decision to ““day parole continued”.” Had the regional Board members
undertaken the same course of action by “proposed aclion”, the question
of additional votes would not have arisen and the end result would have
been different. Clearly, the regional members were prepared to see this
latter case suffer the possibility of denial or alteration although they were
not prepared to do so in the other case we mentioned.

f) Summary

From the information displayed in Tables XII, X1II, XIV and XV it
cah be seen as might be expected that of the 1935 decisions in our sample,
most grants of parole (including *in principle”™ approvals) were lor in-
mates of minimum security institutions (68 per cent) with fewer in the
medium security institutions (38 per cent) and even fewer still in the
maximum security institutions (28 per cent).

Similarly, most denials were for inmates in maximum security in-
stitutions (46 per cent), with slightly fewer in medium security institutions
(42 per cent), and the smallest number in minimum sccurity institutions
(23 per cent).

Most miscellaneous decisions were for inmates in maximum security
institutions (26 per cent), a lesser number were for those in medium
security institutions (20 per cent), and the smallest number in minimum
security institutions (9 per cent). While the kinds of decisions made by
Parole Board members demonstrated an attempt to tailor decisions to the
needs of individual inmates, we could not distinguish any trends in
favouring one kind of decision over another.
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CHAPTER IV

Phase I:
Preparing for the Parole Decision —

Information in the Parole Service File

We now consider the first phase of the parole process — the prepara-
tion of documentation for the inmate’s Parole Service file. Parole Board
members, charged with the respounsibility of determining the readiness for
parole of penitentiary inmates, must to some extent base their decisions
on information in the inmate’s Parole Service file. It is usually the major
source of information that Board members have, apart from what they
may learn in a parole hearing.

This chapter describes the kinds of infermation found in the Parole
Service files we reviewed. Given the diversity, nature and importance of
this information, our description 1s lengthy. Based on one hundred and
forty-two Parole Service files that we were able to examine, it begins our
assessment of the relationship we found between information available to
Board members and their decisions regarding parole,™

A number of concerns guided our examination of Parole Service
files, notably the clarity, consistency and uniformity of documentation.
Underlying these are more general concerns about fairness, equality of
treatment, and the adequacy of particular information for parole
decision-making. This analytical framework reflects our awareness of
some of the Board’s unstated criteria for decision-making that we
examine in greater detail in Chapter VIIL

a) Inmate Files Generally

Although we reviewed only Parole Service files, similar, related files
are kept for every inmate by the inmate’s institution and the regional
office of the Parole Board.* No inmate ever sees any of these files. The in-
stitutional file is the responsibility and property of the Canadian Peniten-
tiary Service, It is opened when an offender arrives at one of the five
regional reception centres in the country. There, as mentioned earlier, the
offender is classified by officers of the Penitentiary Service as a minimum,
medium or maximum security risk.
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The first document in the institutional file is the penitentiary admis-
sion form assigning an offender to an institution of an appropriate securi-
ty level. Classification officers, working with inmates in the institutions,
and playing a significant role in the parole process, contribute to the in-
mate’s institutional file and rely upon its contents as a source of informa-
tion on the inmate’s penitentiary life.

The inmate files kept by the regional offices of the Parole Board and
the district offices of the Parole Service are opened upon receipt of
copies of the penitentiary admission form from the Penitentiary Service. ™
The Board and the Service attempt to keep these files identical. But in
practice, the Parole Service file is the working file with copies of its con-
tents being fed to the file in the Parole Board's regional office. Although
our focus in this chapter is on the Parole Service file, the other files we
have mentioned may also provide information to Board members when
they are considering the results of particular parole cases, as Chapter V
describes,

b) The Parole Service File

We noted in the files we read that some four months after incarcera-
tion in a federal institution, the inmate was sent a form letter by the
Parole Board. The letter told the inmate his parole cligibility date and
‘that the Board must receive his parole application five months before that
date.”™ We learned that application for parole by the inmate activated the
Parote Service to begin what is known as case preparation.® This includ-
ed the collection and filing of information 1o help Board members make
an appropriate parole decision. A Parole Service officer normally had
about three months before the hearing to prepare a case although the
officer was working on a number of cases simultancously.”

(i) Organization of the Parole Service File

Documentation tn the Parole Service files was placed either on the
left or right-hand side of the file as it was added. On the left were reports,
letters, assessments and summaries of the Penitentiary and Parole Ser-
vices as well as any previous Parole Board decisions. On the right was
correspondence to the inmate from family, friends, potential employers
and others supporting release on parole. Copies of iemporary absence
passes and penitentiary transfer forms were also found here.

The right side occasionally contained documentation on previous
parole efforts, such as old supervision reports, institutional assessments
and se on. Documentis and information on past sentences and parele per-
formance were marked “‘dead file” in some Parole Service Files, *
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(ii) Contents of The Parole Service File

Almost all the documents described in the following pages were
usually found on the left side of Parole Service files. We begin with the
carliest documentation.

1. Penitentiary Admission Form

As mentioned above, this form was completed whenever an offender
was assigned to a federal institution. This occurred on a new conviction,
a forfeiture or a revocation of parole. The forms we examined were
designed 1o contain basic information about the offender.™ Spaces were
provided, for example, for such data as the type of admission, any
previous admissions and operable sentence credits (statutory and earned
remisgsion). Also culled for were a brief description of the inmate’s
offence, and the names of the sentencing judge, court and investigating
police.

. Since the form contained details of the inmate’s term of im-
prisonment, Board members and Parole Service officers used it to
calculate the parole eligibility date and to schedule the parole hearing.
The form served as a source for the information about the inmate's
sentence normally included on the Parole Board's decision shect — the
form on which the parole decision was recorded.

2. Diggnostic Test Report'™

This report recorded the results of academic, intelligence, vocational
aptitude, psychological and any other tests conducted by staff psy-
chologists at regional reception centres. We noted that space was provid-
ed on the report for recommendations for further testings or referral to a
psychiatrist,

3. Pre-Sentence Report

A sentencing judge may, in his discretion, call for the preparation of
a pre-sentence report by a probation officer to assist the court in sentenc-
ing or in deciding whether an absolute or conditional discharge would
be appropriate.'” Consequently, unlike most material in Parole Service
files, the pre-sentence report was not a standard inclusion. We found only
thirty-five pre-sentence repdets in the 142 files we examined. References
in some documentation to the existence of such reports not present in the
files indicated that not all pre-sentence reports found their way into
Parole Service files. Those reports that did normally included details of
an offender’s offence and circumstances surrounding it, his background
and c¢riminal record, his general attitude as well as an assessment by the
probation officer of the offender’s criminal propensities. Since it often
provided a description of the inmate’s life and behaviour before the oc-
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currence of the offence leading to imprisonment, we found the pre-
sentence report te be a unique and helpful document. '

4. Post-Suspension Report

As alluded to earlier, parole can be suspended and the paroled in-
mate apprehended and returned to penitentiary. Suspension is essentially
a discretionary decision made “to prevent a breach of any term or condi-
tion of the parole or for the rehabilitation of the inmate and the protec-
tion of society”.'™ Part of the required procedure on a suspension is a
post-suspension interview and the preparation of a post-suspension
report and recommendation by a Parole Service officer '™ responsible for
investigating the circumstances of the suspension. This report normally is
filed after documentation relating to an carlier parole and may be la-
belled as “dead” file. We¢ noted that the same officer usually signed the
warrant of suspension that provided the necessary authority for ap-
prehending a parole inmate™ and the post-suspension report,

The reports we read occasionally were accompanied by a number of
parole supervision reports. '™ We learned that these reports are submitted
regularly 1o the Parole Service's regional representative by every parole
supervisor.'” If a suspension had occurred, an inmate’s file then con-
tained additional information on his activities, attitudes, efforts and
general behaviour. The existence of several post-suspension reports in a
file usually demonstrated a pattern of parole viclation or inability to cope
with parole supervision.

5. RCMP Fingerprint Section Sheet'™

This document normally contained information about the degree
and length of known involvement by the inmate in criminal activities.
Since it seemed to be based on the charges, dispositions and court
appearances '™ that led to the taking of the inmate’s fingerprints, we con-
sidered it to be a partial criminal record. The sheets we examined were
prepared by the Criminal Records Section of the Royal Canadian
Mounted Police from summaries submitted by various law enforcement
agencies across the country. About ninety per cent of the fileg cxamined
in the Ontario sample contained a copy of this document.

6. Police Repart

Normally solicited by the Parole Board in a form letter request,'
this report usually contained a brief description by the investigating
police of the circumstances surrounding the commission of the offence.
Police reports appeared in 109 of the 142 files we examined. The Board’s
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standard request was for exiensive details, including information about
the offender’s reputation and behaviour as well as a prediction of
probable public reaction or support for parole. But only a few police
reports attempted to respond fuily to the Board’s request.

7. Comments from the Sentencing Judge

Six of the files we reviewed contained contributions from sentencing
judges. These varied from documents entitled “Reasons for Sentence™ to
letters explaining a judge's approach to a particular sentence and in some
cases, recommending parole. There appeared to be no general policy of
including in inmates’ files any comments on sentencing and parole that a
sentencing judge might have made in a written or reported judgment.
Decumentation in several files contained references to, but no copies of,
a seatencing judge's reasons for sentence. ™’

8. Psychological Reports

Sixty of the 142 files we read contained psychologicat reports. Of
varying length and detail, these reports went beyond the inmale’s scores
an the diagnostic tests included in the diagnostic test report mentioned
earlter to provide a description of the inmate’s mental attitude or condi-
tion at the time of admission into penitentiary. Psychological testing only
oceurs tf the inmate consents.

9. Letter Regarding Inmate's Parole Eligibility Date

A copy of this lefter was found in a!l files.'”* It was normally sent by
the Parole Board to inmates about four months after a penitentiary ser-
vice begun 1o inform the inmate of the need to apply for parole at lcast
five months before a stated parole eligibility date.

t0. Psychiatric Report

Suggestions that an inmate be examined by a psychiatrist appeared
in many file documents. It was usually, however, the Parole Scrvice that
arranged such examinations, and psychiatrists either in the employ of the
Penitentiary Service or in private practice that carried them out.'” Only
twenty-three of the files examined contained psychiatric reports and only
ten of these were less than a year old. Documents in many case files that
lacked psychiatric reporis referred Lo existing psychtatric reports or psy-
chiatric problems and occasionally strongly recommended psychiatric
treatment. This was most frequent in reports prepared by Penitentiary
Service classification officers, who see the inmate regularly.

11. Application for Parole

Almost always in the inmate’s handwriting, applications in the files
we reviewed were all made on a one-page special form provided by the

43



Parole Service.’* This form called for information about the inmate’s
release plans concerning a proposed residence, employment, dependents,
support and assistance. Most applications were brief and without sup-
portive detail.

Eight files in our 142 file samples lacked an application for parole.
These concerned inmates whose cases had been deferred or reserved from
an earlier date or who were serving sentences of preventive detention that
were reviewed automatically by Board members once a year.

Only two inmates in the sample did not submit their application
themselves — one probably being submitted by another inmate, the other
by the inmate’s lawyer. Parole Service procedures appear to require all
inmates to submit their own applications. '

Our review of inmate files did not, and perhaps couid not, reveal
late, "' missing or non-applications.''” For example, inmates not knowing
they may apply for parole would not have been included in our sample.
We did, however, discover one mishandled application that was received
late by the Board because it had not been immediately forwarded on
receipt by Penitentiary Service officers. The particular inmate received a
letter from the Board informing him that he had applied too late for his
case to be heard when it should have been in February, 1975. However,
the inmate was eventually added to the hearing list for the month, and so
appeared not to have been prejudiced. ™

12, Letter of Acknowledgement

In every case, the Board acknowledged and accepted the application
for parole by sending a letter to the inmate.'” Early applications, we
noted, were also acknowledged but with the additional notation that the
application was premature.'?

13. General Correspondence Concerning Parole

Correspondence received by the Board or the Parole Service concern-
ing an inmate’s parole is acknowledged?' and placed in the inmate’s
Parole Service file, The correspondence we noted varied greatly, in-
cluding everything from a deportation order to a letter supporting parole
from an inmate’s wife. Usually, however, correspondence inva file con-
sisted of such communications as letters supporting the inmate’s applica-
tion for parole from family and friends, offers of employment, accep-
tances into programs, transcripts of marks or progress evaluations from
education institutions and letters from an inmate’s lawyer, Also noted
were letters to the Board from the inmate concerning release plans, the
calculation of the parole eligibility date, the reasons for a particular
parole decision, and so on.



Sixty-one of the 142 case files analysed contained copies ol cor-
respondence of the kind we have described. In a number of files, Peniten-
tiary Service officials referred to correspondence concerning such matters
as an offer of employment on release, or acceptance into an alcohol or
drug abuse program, without copies of the correspondence appearing in
the file,

Responses to correspondence by the Board and Parole Service that
were recorded in the files we scrutinized tended to be rather tersely
worded “form letter” acknowledgements of receipt.'” Occasionally,
however, responses showed both thoughtful preparation and understand-
ing.'"

14, Penitentiary Service “"Part I'" Form

This three page form, officially known as Cumulative Summary Part
I — or simply Part I'* — was completed by the Classification Depart-
ment of the admitting institution on admission or readmission of an
offender. The form called for extensive information about the inmate,
particularly concerning certain ‘‘developmental patlerns™ such as paren-
tal separation or divorce, truancy record, sibling criminal behaviour and
alcohol or drug use. it also provided for both official and inmate versions
of the offence leading to imprisonment, including its effect on victims and
any attempts by the offender to make amends. Other sections on the form
required classification officers to record their general impression of the
inmate, assess his institutional needs, his capacity for coping with im-
prisonment and potential for improvement.

The form concluded with the classification officer’s proposed
program, training and treatment recommendations and the inmate’s
comments on the proposed program. Space was provided for the
signature of the inmate, the classification officer and his supervisor. We
discovered only six files in our sample that did not have a Part [ form in-
cluded.

15. Penitentiary Service "Part HA" Form

The Institutional Pre-parole Report — or Part 11A as it is more com-
monly known — contained the Penitentiary Service's evaluation of an in-
mate.'# It was prepared after the inmate had applied for parole or, so we
understand, when an inmate was to be released under mandatory super-
vision or on the expiry of his sentence. We found 102 Part HA reports in
the £42 files under examination.

All of these Part 1lA reports described and commented on the
feasibility of the inmate’s release plans. They also summarized the in-
mate’s penitentiary experience and achievements. Space was provided for
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the comments of classification officers on such matters as the eflect of
confinement, and institutional progress and rehabilitative prospects in
areas described as custodial, emplovment (raining, visits and cor-
respendence und psycho-social adjustments. We understand these com-
ments should incorporate the reports from such institutional officials us
the Warden, the Chaplain. psychologists, psychialrisis, treatment super-
visors, vocational training officers and censor clerks, But this was usually
impossible to verify in the files we reviewed.

The Part IIA reports conclude with the classification officer’s
prognasis and recommendation regarding purole. Most officers in the
reports we tead attempted to predict what the inmate would do “on the
outside™ and thus his potential for success or lailure on parole.

The Part [TA was normally signed by both the classification officer
who prepared it, and his supervisor of Classification, as the form
required. Occasionatly, we noted that special reports prepared by the
classification officer had been attached to the Part [1A report. These
elaboraled on some pertinent facet of the inmate's behaviour or progress
and appeared to be bused on reports from other institutional officials.

16. Parole Service ""Part HB" Form

The Parole Service Interim Investigation and Review — known as
Part IIB™* — was prepared by a Parole Service officer once an applica-
tion for parole had been received. It served to update and amend infor-
mation in the Part 1A report. Included werc summarics of significant
views from law enforcement agencies and judges thal were thought to be
relevant to consideration of the inmate’s parole. Also mentioned were
representations from those cxpressing interest in the inmate, an interest
that could have been expressed by letter, telephone or visit to Board or
Parole Service officers.

The Part 1IB lorm also required a review and assessment by the
Parole Service officer of the inmate’s previous parole expericnces.
Preparation for completing the form normally included an interview with
the inmate. Space was provided on the form for the officer’s impressions
of the inmate in that interview. Most Part HHB forms we read contained
an assessment of the inmate’s release plans that pinpointgd possible
problems. If the officer considered it useful or neccssary, he at this point
requested what was called a community assessment,

17, Community Assexsment 'Part HI™

The community assessment was recorded in the Parole Service in-
mate files we read on the Cumulative Summary Part IH form. '™ The 107
assessments we found in our sample of 142 files were prepured by officers
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of the Parole Service or private agencies such as the John Howard Society
or the Sulvation Army. The person contributing a community assessment
to an inmate’s file was often the person who could eventually have
responsibility for the inmate’s supervision on parole,

Communitly assessments appeared to be investigutions of the viabili-
ty of inmates’ parole release plans. These investigations normally assess-
ing the stability of an inmate's relationships with significant family
members and fricnds, They included examining the feasibility of a release
plan in terms of accommodation, employment or education and financial
support. They covered the possibility of the inmate returning or reverting
10 activities likely to involve him again in criminal behaviour. An impor-
tant aspect of any community assessment was a sounding ol community
attitudes towards the inmate. Since a parolee must report periodically to
4 parole supervisor and the local police, the community assessment also
involved finding out whether supervision was possible in the community
proposed by the inmate. A related area of inquiry was the understanding
by an inmate’s family and friends of the conditions of parole, the need for
supcrvision and the sceking of early help with potential problems.

The community assessments we examined concluded with an overall
assessment of an inmate’s release plans, and if this was positive, named a
willing supervisor and recommended anry special conditions of parole
thought necessary. Space was provided on the Part 1H form for listing
people contacted and describing the nature of the contacl.

We noted that community assessments for temporary absences
granted by the Penitentiary Service were briefer and less detailed than
those prepared for parole applicants. '™

\8. Parole Service Appraisal and Recommendation " Part V"

The Cumulative Summary Part IV form recorded the Purole Service
officer’s appraisal of a case and his recommendation regarding parole. '™
Unlike other documents in the Parole Service file, the Part [V was con-
sidered a confidential document by the Parole Scrvice and Board. As a
result, it was only found in an inmate's Parole Service file, unlike other
documentation in this file that was duplicated elsewhere. ' All but twelve
of the 142 files we analysed contained completed Part TV forms.

19. The Decision Sheet

Normally, the last document 1o enter the Parole Service file was the
completed decision sheet form.'” This was considered as the “oflicial
record of the Board’s decision™. ' We understand that while the prepara-
tion of this sheet has been the responsibility of the Parole Service,
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Reorganization of the Service and Board assigns the function to the
regional offices of the Parcle Board.'™

20. The Case Face Sheet

Our exposure to Parole Service files confirmed that the quantity of
information they contain and how it is organized presented a formidable
barrier to any user, whether or not they may be familiar with Parole Ser-
vice forms, terminofogy and procedures. To assist Parole Board members
in getting over this barrier in their review of an inmate's file before a
parole hearing, we noted the insertion in the file of what was known as a
case face sheet.'* Often prepared by Parole Board regional office staff
(and sometimes prepared by Board members), this one-page form
attempted the rather awesome task of summarizing the inmate’s file, '

The case face sheets we read indicated in a word or brief phrase the
conclusions reached in reports by Penitentiary and Parole Service officers
and in community assessments as well as describing the inmate’s release
plans and major problems. Sparse descriptions of the inmate’s offences,
sentences, criminal and parole history and family and marital situation
rounded out the sheet’s contents,

Board members found the case face sheet useful. We noticed that
many of the questions they asked of inmates in hearings mirrored the
organization of information in the case face sheet form. In fact, their
workload probably forced them to rely on it more than they realized.

(i) Swnmary of Contents of Parole Service Files

Table XVI indicates how frequently certain documents occurred in
the files we examined. It also indicates the number of documents we
relied on as a basis for the previous description and the analysis that
follows.

(iv) Information in Parole Service Files
— Preliminary Conclusions

No one file contained every document named in Table XII.
However, the total number of documents gives some idea of the amount
of information accumulated in Parole Service files, and of the work in-
volved in preparing for a parole decision. ’

There was, of course, a good deal of repetition in all the files we
examined. Information was frequently restated or recast in different
forms. In fact, the size of files could probably be reduced substantially by
requiring that original information appear only once, in a particular
place on a particular form. There should be no need to summarize or to
restate information that is already succinctly stated in this way.
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Repetitiousness contributed to making our reading of Parole Service
files a tedious exercise. Qur method was partially to blame for this — we
sought all the information in a file, not just the specific bit of information
that many users would probably be sceking.

However, if the primary purpose of the Parole Service file is to
provide information for the parole decision-maker, then our method
should parallel the method used by Board members.

Ideally, Board members should review all available information on
an inmate in preparing for his parole hearing. Yet, in our experience,
Board members rarely appeared to have done this. Their workload lefl
them with little time for preparation. The size, organization and com-
plexity of the Parole Service file, and the nature of its contents, all con-
tributed to the reliance by Board members on such aids as the case face
shect and the most recent summarics and recommendations in a file. This
raises important questions nol only about the influence of those who
prepare this documentation, but also about the adequacy of information
collection and use that the Board will no doubl be considering as it makes
plans for more effective information systems.

How useful Bourd members find Parole Service files depends on
many factors. We now consider a number of these,

(v)Y Analysis of Information in the Parole Service File

Our reading and examination of files brought to the surluce a
number of ways in which the usefulness of these files could be improved.
The analysis that follows presumes thal clearly written, internally consis-
tent files, prepared in a similar manner for all inmates, would be ol great
assistance o Parole Board members.

1. Clarity

The Parole Scrvice files we read represented attempls by perhaps as
many as a dozen people to communicate fuct and opinion 1o Board
members, These communications were all too frequently difficult to un-
derstand.

Consider the probation officer who wrote without further expluna-
tion in a pre-senlence report: '

We have evidenced some conscience awareness by the offender.
A psychological report that said only “low self concept™.
A classification officer’'s unsupported statement that:

{There are) several things (Lhe inmate) has not been able o deal with.

A pre-parole reporl containing the bald assertion:
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{Tiaking into consideration this woman’s background and recent life-style
rior to incarceration, her behaviour and response to cur limited
. . - 17 p
programs s nol entirely negative,

Or others that conciuded, without suggesting that parole be granted or
denied

This is not a purticularly strong case for parole.
. . . . . s
The prognosis is poor and he is not ready 10 learn from his past failings. '™

What is onc to make of repeuted descriptions by a classification

officer of an inmatc’s wife as a *drog-user™,'” o statement that another in-
mate “has used marijuana’™ ™ ¢ven though drug abuse was not at issue?

Nor is understanding cnhanced by the use of ambiguous expressions
that we found were employed by different Parole Scrvice officers to con-
vey different meanings, Particularly abused expressions were “con-wise™,
“insight™, “drug use" and “criminogenic behaviour™. ™

Misunderstanding and even bius could result from the manner in
which some statements by Parole Service officers were made. Consider:

Prug use hy the inmate has not yet progressed beyond solt drugs.

Psychological and psychiatric reports lost much of their message by
the manner in which they were written, We found that most psy-
chological reports were so briel and similar that it soon became difficult
to distinguish one from another. A more discerning choice ol language
and succinct explanations where necessary would increase the relevance
of these reports.

Psychiatric reports, on the other hand, were at times ncedlessly
vague. Some went beyond an assessment of an inmate’s mental health.
For example, after describing a very brief interview with an inmate
serving a sentence for rape, one psychiatrist concluded:

. 142
Parele is felt Lo be a reasonable chance,

Problems of clarity of cxpression were nowhere so prevalent or
serious than in the pre-parole reports prepared by classification officers,
Fully a third of these reporis left us not knowing just what the classifica-
tion officer recommended. OF course, the classification officer is in an un-
usual position. Although this officer likely knows the tnmate better than
any Parole Service officer, he is asked to predict how an inmate will
behuve outside the penitentiary walls when his knowledge is fimiled to
behaviour within those confines. Lack of clarity in the pre-parole report
may be the classification officer’s way of protecting himself should his
prognosis, based as it is on a limited expericnee, turn out to be wrong.



The crucial recommendation in the Parole Service file was often that
of the Parole Service officer. We observed that the contributions of these
officers to the files in our sample varied significantly in both ¢larity and
consisiency. Some officers could not hold back their conclusions and
recommendations for the appropriate space in the Part IV — appraisal
and recommendations — form. As a result, uniess the Part 11 — in-
vestigation and review — Form was read as well, the thrust of their com-
ments was losi.

What many contributors to Parole Service files seemed to forget was
that it is their contribution, and not themselves, that was stapled into the
fite. If at all possible, a contribution should be able to stand on its own.
And this is as necessary for classification and Parole Service officers as for
other contributors, ¢ven though they plan to attend the purole hearing.
Such pians can go awry, and did so in a number of hearings we attended.

Some comments in the files we read lacked clarity because without
further explanation they lacked relevancy. Several of the examples we
have already mentioned illustrate this, A further exampie was the state-
ment by a classification officer that there had been *‘no church atten-
dance™ by the inmate.'** Without using this observation as an illustration
of a broader behavioural pattern — such as a general withdrawal from
formal or social setiings — the classification officer’s statement is of no
help whatsoever because, as far as we discovered, attending church was
not a prerequisite for parole.

2. Consistency

Internal inconsistencies occurred in a number of the files we
reviewed. Most of these no doubt arose through hurried preparation and
inadequate consultation between fite contributors, notably Penitentiary
and Parole Service officers. Whatever the cause, these inconsistencics
affect the reliability of facts or opinions on which a Parole Board member
may wish to rely.

We noted a Part 1 form in our file'* that mentioned the inmate had a
“very good supervision relationship on his last parole”. The Part IV form
directly contradicted this statement and described the last supervision
relationship as **poor™. Since the file did not contain any copigs of parole
supervision reports, we could not verify which assertion was correct.

Another file's Part I described the inmate as divorced, while the Part
1IB stated that the inmate’s wife was thinking of divorcing him,'™ We
examined a case file in which the Part [1A stated that the inmate’s release
plan involved deportation to England. The Part 1[B, on the other hand,
described his plan as involving deportation to the United States, where he
happened to face a number of outstanding charges.'** Another file con-
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tained a Part [TA statement that the inmate lacked support from his
family. while Part I1B spoke of a “good relationship with his mother™. In

.addition, the file contained supportive letters from the inmate’s sister and
father.'’

We have already mentioned inconsistencies in a number of files that
asserted the existence of a pre-sentencing or psychiatric report or other
important docement that was not present in the file. This led in some
cases to Board members not seeing such documents, or delaying decision
untii they could.

3. Uniformity

A fairly obvious observation flowing from our study was that the
nature and exient of information in an inmate’s Parole Service file deter-
mined to a significant degree the Board's parole decision. In other words,
the presence or absence of certain information or documents in a file in
some cases resulted in parole being granted, or denied or reserved. In
fact, Parole decisions were more easily and confidently reached when an
inmate’s files contained extensive documentation. But whether a par-
Licular inmate’s file provided Parole Service officers with a basis for a firm
recommendation, or Board members with a sound basis for decisien,
often scemed to be a matter of chance. Qur sample’s files exhibited a dis-
tinct lack of uniformity in the presence of various types of information
and documentation. The dependence of the Parole Service and Board on
sources of information outside of their control explains in part this lack
of untformity — a lack that in our view prejudices eflective parole
decision-making and fair treatment of tnmates who are eligible for
parole.

() Contribution by the Sentencing Judge

Take, for example, our finding that sentencing judges contribuled to
only four per cent of the files we reviewed. Given their discretion and
unique position, it is surprising that so few judges expressed direct interest
or concern in the possible actions of Parole Board members who may, in
a sense, undo the sentences they have imposed.'* It is also surprising that
only a guarter of the files we examined contained pre-sentence reports, a
report requested by trial judges in a clear minority of cases in our sample
that can be helpful in making sentencing and parole decisions,

(b) Presence of a Psychiatric Report

Whether an inmate had undergone psychiatric examination and a
report prepared also appeared to be a question of chance. Only sixteen
per cent of the files we examined contained psychiatric reports and less
than half of these were under a year old. Many other files contained
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suggestions, requests or information that would indicate the need for psy-
chiatric examination, but vet a psychiatric report was absent from the
file. For example, a 1971 Board decision stated:

(This is) a very disturbed suicidal inmate. The clussification officer and the
Parole Service officer urged us not to give him an adverse decision at this
time since he is too disturbed, '**

Despite this observation. and four intervening vears, ne psychiutric
report had been filed.

Another file referred to an old, unfiled, psychiatric report that ap-
parently described the inmate as on the “brink of suicide™. In 1970, it was
noted that his mother had committed suvicide. Again, no psychiatric
report could be found in the file.'™

In yet another case, both a penitentiary psychologist and classifica-
tion officer strongly recommended psychiatric treatment of an inmate,
But there was no record of either a psychiatric assessment or treatment in
the iInmate’s file. " if an inmate has psychiatric problems, then surcly this
should be discovered and asscssed early in his incarceration so that he
cdn receive treatment before any type of releasc. We were unable to dis-
cover when an examination was suggested, why some inmates saw psy-
chiatrists, and some didn't.

Lack of uniformity was also present among the psychiatric reports
we read. Some were no more than brief comments on the condition of an
inmate, Others had been thoroughly prepared by an expert tcam. Some
went beyond an assessment of the inmate’s mental health and beyond the
competence of the reporting psychiatrist to recommend whether or not
the inmate should be paroled. Some were specific, some general. We can
only coenclude that this lack of uniformity hampers Parole Board
members in making effective decisions, and as well, is unfair to many in-
mates.

(¢) Contribution by Investigating Police

Another possible source of information in an inmate’s file that is
outside the control of the Parole Service and Board is the report by in-
vestigating police. Present in some seventy-seven per cenl of the files we
reviewed, the average police report was no more than a briel description
of the offence. Although the Board asks police to provide a fairty detailed
report, including an assessment of community reaction 1o or support for
parole, only & handful of police reports in our sample atlempied to do
this.

This lack of uniform treatment, however, may not have harmed in-
mates whose files contained only a skeletal police report. We noted that
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some police reports were written in a manner that affected their
reliability. For instance, a police report in one file stressed the ollender’s
“extreme potential™ for violence, an evaluation that was chullenged later
in the file as a “gross exaggeration” by two psychiatrists.'™ Another
police report described an offender as

...  lesbiuan {who) has caused much damage 1o (X) and (Y) institutions, She
is a prostitute, a drug addict and an alcoholic. It is undeniable that she will
never accomplish any honest work and is considered an undesirable being
by society. '™

Other contributions to the offender’s Parole Service file did not sup-
port this cvaluation.

In general, we gained the impression that more frequent contacts
have led to improved cooperation between Parole Scrvice, Board and
police. Differences of opinion, whether stated publicly or in con-
tributions to Parole Service files, have apparently not hampered this
trend.

(d) Contributions by Penitentiary and Parcfe Services

Lack of uniformity also existed among the coatribution 10 inmate
files by Penitentiary and Parole Service officers. Differences often were
probably attributable to differing levels of skill, sensitivity and
gxperiernce.

There were also differences stemming [rom variation in the asscssment
and reporting practices in several institutions. Classification officers at
Warkworth Institution, for example, added to their Part 1A report the
comments and recommendations of what was known as the “mini-
hoard™. These normalty represented the combined or individual views of
other prison stall, notably the living unit supervisor, the chairman of the
inmate training board and occasionally the supervisor of classilication.
At Cowansville, we noted that the Part 11B was gradually being replaced
by a report generated in u cuse conference of institutional and district
Puarole Service officers.

(¢} Convnunity Assessments

We observed significant differences between community
asscssments. Some of these were prepared by Parole Service officers, most
by private agencies or individuals. Consequently, u lack of uniformity
was to some cxtent understandable. However, the relevance of comments
in communily assessments was often questionable. One Part tH, for
example, criticized an inmate who disclosed in requesting a temporary
absence pass that he wished to see three women. [t went on to recom-
mend that the inmate should “clarify his versatile love life for the
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authorities” hefore any pass was granted. '™ Many contributors of com-
munity assessments could benefit from Board guidetines and instruction
on the most desirable way of preparing and presenting these very impor-
tant reports.

As we have already mentioned, community assessments appeared in
about seventy-five per cent of the files we read. Whether this report was
prepared or not rested with the responsible Parole Service officer.
Without it, Board members in our estimation were hampered in con-
sidering the full implication of a grant of parole. Those inmates whose
files lacked this document were consequently sometimes at a disadvan-
tage when their case was considered. We shall have more to say later in
this Chapter about the rofe of the Parole Service officer in providing in-
formation for parole decision-making.

(0) Previous Experience on Parole

Another document — the parole supervision report -—— was not
always present in the files we read of inmates who had been paroled
before. We found this strange since an inmate’s previous experience while
on parole would appear to be relevant and useful information for Board
members.

(g) Correspondence Supporting Parole

While we could not firmly establish that the Board equates the
amount of correspondence supporting parole with community support
for parole, we are left with the impression that letters of support increase
the likelihood that parole will be granted. The nature and extent of cor-
respondence was described at two places in most files, as “Represen-
tations” in the Part [1B form, and under **Visits and Correspondence™ in
the Part IIA form."* Beard members were normally aware of the extent
of recent correspondence and indeed such correspondence often provided
useful information concerning the viability of the inmate’s release plan.

However, more than half of the files we examined contained no cor-
respondence at all. Is the possibility of parole reduced for the inmate
without family or friends or contacts in his community who receives no
correspondence supporting his parole?

1

4. Contributions by the Inmate

One source of information uniformly undeveloped in the files we
examined was the inmate. In most files, the object of the whole exercise
appeured as a passive object.

This is not to say that the inmates in our sample had no opportunity
to contribute. The first opportunity arose on admission to a penitentiary.
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The Part I form contained a scction providing for “Inmate’s Comments
re Program Plans™.'** These plans were the suggestions of a classification
officer for treatment, education, training, and social activities during im-
prisonment. But in not one file that we reviewed had the inmate placed
his comments in the appropriate space.

Inmates also had an opporiunity 1o contribute when they applied for
parole. The size and format ' of the application form did littie to further
thizs means of contribution. Most of the information required by the form
was difficult or impossible for the inmate Lo provide. How can the inmate
in a short time oblain offers of employment, living sccommodation and
commitments from family and friends when he¢ 15 incarcerated? As a
result, the contents of most applications for parole were brief and void of
meaningful detail. They were couched in terminology garnered from
classification officers, institlution psychologists and Parole Service
officers. Inmates, in applications we examined, stated they had gained
“insight” or altered their “self-concept™. It is ironic that the very terms
employed and used inconsistently by institutional and Parole Service staff
were the subject of mimicry by inmates who obviously believed there to
be some type of magic attached to them,

Another way inmates could contribute was by writing to the Parole
Board. Their letters were added to their Parole Service file and thus con-
stituted at least in theory a source of information that may be considered
by Board members when deciding on parole. Few inmates in our sample
availed themselves of this opportunity.

(vi) The Crucial Role of the Parole Service Officer in Case Prepara-
tion

Our examination of Parole Service inmate files and subsequent
monitoring of the parole hearings and Board decision-making for these
inmaies demonstrated the importance of the Parole Scrvice Officer’s role
in case preparation. As Chapter VI will show, Board members followed
the Parole Service officer’s recommendations in the Part IV form in the
great majority of cases in our sample.

in carrying out his case preparation responsibilities, the Parole Ser-
vice officer has considerable discretion. He must sort and sift the facts
and opinions of other file contributors and sources of infermation. He
must acquire 4 sense of the inmate’s potential for parole although he nor-
mally will have met and talked with the inmate for less than an hour.

In summarizing and updating the case file from the time when the
Part | and Part A forms entered the file, the Parole Service officer must
cover a period ranging from a year to a large number of years.



This task may be simplified if several parole applications and Board
decisions have occurred during this period. There would then be earlier
documentation: such as Part [1A, Part 11B, and Part 1V forms in the file.
If the Parole Service officer relies upon these, his work will be reduced,
but possibly less uccurate and less reiiable. If the officer chooses not to
rely totally on earlier documentation, his work will be increased by the
need to seek new information. His recommendation would then be based
on more up-to-date information and should thus be more retiable.

What the Parote Service officer decides 1o do at this stage in case
preparation settles what information Board members will have at their
disposal when they must reach a decision regarding parole.

If, lor example, the officer decides not to request a community
assessment, our cxpericnce indicated that the inmate’s chances for parole
were greatly reduced. Board members were understandably reluctant to
grant parole without a community assessment although they did so in
about ten per cent of the cases in which they granted parole. Even when a
Parole Service officer decided 1o request a community assessment, hig
sclection for the community investigator of those aspects of the inmale’s
release plan requiring special attention shaped to a considerable degree
the final assessment.

The discretion exercised by the Parolc Service officer at this juncture
in case preparation appeared to reflect his cvolving preference, based on
his short interview with the inmate and available information, for or
against parale. If the officer had decided against parole, ™ his preparation
of the Part I1B was brief, he did not request a community assessment or a
completed Part TII form, and he immediately prepared the Part 1V form
contlaining his recommendation aguinst parole to the Parole Bouard. Tt
also appeared that the officer would not pursue the preparation of a psy-
chiatric report, ¢ven though he might have done so were he to recom-
mend that parole be granted. Bourd members disagreeing with a Parole
Service officer’s recommendation in such circumstances must decide
without the help of a more fully prepared file.

The Parole Service officer’s discretion also affected his listing and
summaries of “‘significant’” representation made on behalf of the inmate.
So teo did his impressions of his interview with the inmaté that werc
recorded in the inmate's Parole Service file reflect the officer’s selection of
what he considered to be relevant and useful to Parole Board members as
well as his own preference or decision regarding parole.

Although we generally were impressed by the integrity and sincerity
of Parole Service officers, their crucial influence in parole deciston-
making should not be under-emphasized.
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(vily Delay in Filing Information

OQur exumination of case preparations also included the timing of ¢n-
try of certiin standard forms or documents into the Purole Service files,
We noted that all documents entering these files were stamped with the
date of entry and the name of the district Parole Service office originating
the document. Comparing this date of entry with the actual date of an in-
male’s parole hearing resulted in a time span with three-lold significance.
tirst, it way o rough indication of the amount of time taken preparing a
particular document. Scecond, it showed the maximum amount of time
Board members have had to analyse the information in the document.
And third, it refected the reliability of the information in the documents,
reliability being reduced by the aging of information produced by in-
vestigation or other fact-finding.

Reliability, cspecially of the information in documents like the com-
munity assessment, would appear to call for the gathering of information
as close to the date of the parole hearing as possible. On the other hand,
Bourd members need time to read and analyse this information. Ob-
viously, a balance must be reached. Increased reliability gained through
“late™ prepuration would be of no benefit if Board members lucked
adequale preparation time.

We have correlated dates of entry for the documents Cumulative
Summary Part HA, Part 11 and Part 1V for the files we reviewed. Part
1IB was neglected since it almost always entered the file at about the same
time as Part 1V, Tables XVII and XVIII compare these dates with the
dute of the purele hearing for the Ontario and Quebec samples. Tuble
X1IX combines these tables to give an overall picture of the sample.

b. Comments and Suggestions on Deluy

For sixty-two per cent of the files we examined, the institutional pre-
parole report (Part 11A) was prepared and filed more than a month
before the parole hearing. 1t is likely that such a report would need up-
dating to be ol maximum assistance to Board members.

This need for updating was recognized, of course, by a seclion in the
Part I1IB form, entitled “Amendments to Previous Parts”. But although
Part I'A was completed by a classification officer familiar with the in-
mate’s institutional behaviour, Part 1IB “*Amendments™ were provided
by a Parole Scrvice officer. Presumably, consultation between these
officers could lead to a satisfactory updating of the institutional report.
However, our experience indicated that consultation of this naturc was
exceptional, 1n part because of the heavy caseloads most officers seemed
to be carrying.
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The situation could perhaps be improved by stressing consultation
or by the later submitting of the Part [1A report by classification officers.
Delay, in some instances, could be beneficial! Where cases are deferred
or reserved, classification officers should update the original Part IIA
report no earlier than a month before the scheduled hearing.

Community Assessments, the Part 1Il report, were admitiedly
difficult for oflicers to schedule since they were sometimes carried out by
other district Parole Service officers or private agencies. Again, many
Part 111 reports were received more than a month before the hearing and
as a result could require updating. If, however, all parole applicants had
the bencfit of a community assessment, the resultant delay might cause
most Part III reports to enter the Parole Service file some two or three
weeks before the hearing,

Later filing may increase reliability but leave Board members with
too little time for file review. Some twenty per cent of the files in our sam-
ple were ready for viewing by Board members only in the last week before
the parole hearing. A number were completed a day or two in advance of
the hearing. And some were not completed at all. Delay here made it
difficult at times for Board members 10 organize their work.

The Parcle Service officer’s Part !V report and recommendations for
parole could not, of course, be completed until Part I1 and Part 11, if
requested, were filed. This no doubt accounted for the late filing of this
document that we observed.

Late filing, however, was not the only barrier 1o adequate prepara-
tion by Parole Board members. Qur experience indicated they did not
have sufficicnt time for preparation. The scheduling of hearings and other
dutics means that the conscientious Board member spent many evenings
reading files for the next day’s hearings. Even if a late document entered
an inmate’s file three days before his parole hearing, a Board member fuc-
ing several consecutive days of hearings often did not have time to con-
sider its contents fully.

2. Postponing Decisions Because of Case Preparation

Since delay sometimes meant that documents were not available at
the time of the parole hearing, Bourd members on occasion decided to
defer or reserve consideration of their decisions. This meant the inmaic
could not then expect to be paroled on his parole cligibitity date even if
his case merited such a decision.

The documents we have used Lo consider the problems of delay were
not, il missing from the file at the time of the hearing, the cause of most
decistons to reserve. The presence of the responsible classification and
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Parole Service officers at many hearings provided a means of supplying
some of the missing information to Board members.

Most of the Board’s decisions to reserve stemmed from delays in
completing or submitting psychiatric reports and community
assessments. And most of these were to be prepared by people outside the
control of either the Parole Service or Board. However, we did note sub-
stantial delays in receiving psychiatric reports from the Penitentiary Ser-
vice’s psychiatric staff.

¢) Conclusions

(1} The Need for Specific Guidelines

The difficulties and inadequacies in the Parole Service files that we
observed and have described in this Chapter, such as lack of clarity, con-
sistency and uniformity, needless repetition, and so on, may be caused in
part by the generality of the only single obvious objective for collecting
and recording information in these files. This objective would seem to be
the amassing of the greatest possible number of aspects of the case being
prepared. Consider the fellowing instruction given to Parole Service
officers in their Procedures Manual,

In order to arrive at a decision the Board first considers all possible informa-
tion about the offender that will help measure his readiness for release, and
the readiness of the community for his return. This requires a study of all
pertinent information relating to the offender’s social and behavioural
background and development, the motivation underlying his criminal
behaviour, his adjustment and significant changes in insight and attitudes
towards improving his knowledge and skills while in the institution, and a
satisfactory parole plan for his return to the community where the potential
for tiving and employment are favourabte, '™

The Manual goes on to describe the Parole Service officer as

... A skilled analyst who can winnow out the significant and pertinent fac-
tors from the irrefevant and inconsequential. ™

But nowhere could we find further guidance to these officers and
other file contributors giving them more specific directions on what was
significant, pertinent, relevant or consequential {0 parole decision-
making. The Parole Board’s lack of specific stated criteria for the grant-
ing or denial of parole is one explanation for this. Without such criteria,
it would be difficult to design guidelines for file contributors. And
without specific guidelines, what gets into an inmate’s file, or doesn’t, is
left to the discretion of officers responsible for case preparation. !

We noted that in general these officers to the best of their abilities
attempt to collect information that will be useful to Parcle Board
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members. They considered the opinions of others whom they thought
knowledgeable. Apart from their own preferences, relevance seemed to
be determined on the basis of the kind of information they thought
Parole Board members had relied upon in past decisions.

In our view, the usefulness of information in files would be greatly
improved by the existence of guidelines indicating in fairly specific terms
the kinds and sources of information that are relevant to parole decision-
making. The dependence of these guidelines on criteria for granting and
denying parole is obvious. We will have more to say about the latter in
Chapter VIIIL.

() Quality Control

Problems of clarity, consistency and uniformity could be reduced by
closer control over case preparation, more training for file contributors,
and increased consultation between file contributors. The control exer-
cised by the Board’s district representative and headquarters staff, or by
the new quality control officers of the Parole Service, ' is a start. Bul a
more comprehensive and systematic approach is needed.

Streamlined forms could reduce repetition. File contributors should
be trained to write clearer and more chjective reports, identifying what is
original or new information and what is not, and frankly assessing the
reliability of second-hand information. File contributors should see case
preparation as a team effort by all contributors, and the forms for their
reports and recommendations designed accordingly. Consequently, the
Parole Service Part IV report and recommendations should net be a con-
fidential document.

The need for up-to-date information should be stressed. Con-
tributors should be asked to screen all information rigorously to prevent
irrelevant data from entering Parole Service files. Supervision over the
contributions of outside sources should be ¢éxercised on the substance as
well as the form of these contributions. Information from outside sources
that is useful to Board members should be obtained for every inmate,
even if this involves mandatory reporting. Where special examinations or
reports are suggested or clearly needed, these should be obtained and
filed at least several day$ before the parole hearing. And uniform
procedures should govern the carrying out of such activities as psy-
chiatric examination and reporting.

Inmates should not be prejudiced by not having a community assess-
ment in their files when their parole is considered. The community assess-
ment should be mandatory requirement for all case files, whatever the
final recommendation of the responsible Parole Service officer,
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(i) Participation of the Inmate

An impertant source of information in case preparation that was
uniformly overlooked in our sample was the inmate, Inmates first learned
something about parole on admission, when their immediate concerns
were far from the very distant prospect of parole. The sccond contact
with parele usualty occurred in the interview conducted by the Parole
Service officer responsible for case preparation. And here, the interview
was in most cases merely a recitation by the inmate of basic information
required by the officer. The final contact was the parole hearing — an
event greeted with some trepidation by most inmales whose involvement
in case preparation and awareness of the information the Board members
had befaore them or the mechanics and criteria of their decision-making
was minimal.

If one objective of incarceration and parole is to increase the social
responsibility of the offender, one method of attempting 1o do this would
be to increase participation by inmates in the preparation of their case for
decision by members of the Parole Board. The inmate in some instances
is quite clearly the best person for testing the accuracy of certain informa-
tion that may enter his file. Yet he is unable to object to any information
in the file unless he becomes aware of it indirectly or at the parole
hearing.

This study has convinced vs that inmates should have a greater op-
portlunity to participate in the gathering of information for consideration
by members of the Parole Board. Effective participation, however,
requires that inmates be better informed about purcle, the Parole Board's
criteria for decision, the correctional system generally, and the contents
of the inmates’ Parole Service files. The inmates in our sample were never
aware of all the information in their file although they often surmised
what the files did contain. While concerned, because of a lack of
knowledge or the assistance 1o use what knowledge they had, they were
doomed to function on the basis of rumour and hearsay, dependent and
subservient to officers and Board members whose procedures and reason-
ing they often did not comprehend. We return to the question of inmate
access to their files in Chapter VI.

One additional way of fostering inmate participation would be Lo
provide inmates with the assistance of knowledgeable and impartial per-
sons in order to prepare a written submission 1o the Parole Beoard.
Although the level and relevance of such submission would obviously
vary greatly, we believe that exercise could occastonally be helpful to
Board members, and also to inmates who might be lorced to realize the
shortcomings of their own parele applications.
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(iv) Investing in Cuse Preparation

An impression gained during this study is that additional investment
in case preparation may yield long term savings. The study’s scope
excluded any assessment of the success of Board decisions to grunt
parole. However, reviewing the information avaitable to the Board for its
parole decisions, and how that information is gathered or prepared. in-
dicates that Board members must often operate with lower standards of
accuracy and reliability than those demanded by the courts that sent the
parcle applicant to prison. This is not to suggest that the Board use
court-like methods of finding facts and testing opinions. However, the
Parole Board should seriously consider ways of improving the informa-
tion base for its decisions. ™

Not all Board members view case preparation and the information
available to them with complacency. Some members considered the hear-
ing as a good opportunity to check the accuracy of information in an in-
mate’s files. Whatever its effectiveness for this purpose, the hearing can-
not generate many kinds of information that could be uvseful, and
perhaps even cructal, to parole decision-making. Improved case
preparation, particularly if file contributors have more guidance, should
produce better parole decisions.
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CHAPTER YV

Phase :
Comments on Contributors to the
Parole Service File

As we indicated in the previous chapter, the persons providing
documentation for the inmate’s Parole Service file play an influential role
in parole decision-making. This chapter attempts to assess the influence
file contributors have on the decisions reached by Parole Board members
for the cases in our sample. We then consider a number of influences on
major file contributors and their effect on case preparation.

a) The Influence of File Contributors on Parole Decisions

Many people contributed, directly or indirectly, to the documenta-
tion that entered the Parole Service files in our sample. Among these peo-
ple were Parole Service officers, Penitentiary Service classification
officers, Parole Board members, custodial authorities, police, judges, the
inmate’s family and friends, potential employers, privale social agencies,
members of the public, and rarely, the inmate.

Although Parole Board members made the decision that determined
whether or not an inmate was paroled, all of these people had some form
of input into the process leading to this decision. Some inputs involved
no more than a few facts — some relevant, some not — conveyed by
telephone to a Parole Service officer or in an unsolicited letter. Others
were major contributions in the form of mandatory formal reports. Some
were specific in thrust, a summary of information relevant to an inmate’s
potential for parole, an evaluation of the inmate’s attitudes or mental
health, or a recommendation that the inmate remain in prison, or be
released on parole. Undetstandably, we have focused our attention on
these kinds of contributions. Within them, whether stated or not, was a
message to the Parole Board to make one sort of decision or another.

Some of these contributions, or pre-decision contacts as we have
called them, were more narrowly based than others. A psychiatrist’s
report, for example, rested on a number of observations concerning an
inmate’s mental condition. A Parole Service officer’s pre-decision con-
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tact, on the other hand, was more broadly based, relying on information
from a variety of sources such as a pre-sentence report, institutional and
community assessments, and a personal interview,

A number of pre-decision contacts were standard inclusions in near-
ly all files. Penitentiary Service classification officers and Parole Service
officers must make several types of file contributions as part of their
responsibilities. Other pre-decision contacts arose voluntarily — a letter
from a sentencing judge, for example.

(iy Pre-Decision Contacts in the Sample

We analysed 148 case files in our sample, 73 in Ontario and 75 in
Quebec, for the number and nature of pre-decision contacts, and then
compared these with the Parole Board’s decision in each case. To qualify
as a pre-decision contact, a contribution had to include a summary,
evaluation or recommendation that conveyed a fairly definite idea of the
decision the contributor would like to see the Parole Board make.

Table XX lists the sources of pre-decision contacts and the nature
and form in which the contact appeared. Contacts were ranked in descend-
ing order of importance according to impact our assessment of their
frequency of appearance and specificity.

Excluded from our analysis was unsolicited corrcspondence unless
sent to the Parole Board or Service by a source listed on Table XX,
Correspondence from family, friends or potential employers was difficult
to assess and often was too imprecise or biased to be influential. The
attention of Board members was usually drawn to significant cor-
respondence by the ““Representations” section in the Part 11B form.

In general, the number of pre-decision contacts varied widely from
one file to another. Sometimes the only pre-decision contact was the Part
IV recommendation by a Parole Service officer. In other cases, there were
s0 many pre-decision contacts that our count had to be limited to the
more recent and significant ones. Normally, however, there were no more
than nine or ten pre-decision contacts relating to the February 1975
parcle decision in each of the files we examined.

Our ranking of several types of pre-decision contacts or ‘messages
from contributors...” requires some explanation. We ranked con-
tributions from police, for example, fuirly high (7th out of 16) because of
their frequency. The Parole Board had not, in the cases we studied, for-
mally requested any recommendations or evaluations from police regard-
ing parole.'** However, as we mentioned earlier, the intent of a number
of police contributions was clearly to prevent a grant of parole.
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Since the post-suspension reports in the files we reviewed provided
an indication of inmate behaviour on a past parole, we considered these
contributions to be pre-decision contacts even though they were not
prepared with the parole decision current during our study in mind. In
the same way, past Parole Board decisions and reasons were included
because Board members often referred to them when making decisions in
cases in our sample. In fact, Board members often used previous
decisions denying or deferring parole as guidelines for evaluating the
progress an inmate may have made, particularly if they had participated
in the previous decision. The regionalizing of the Board and the record-
tng of reasons for decision will likely increase this practice.

The relatively infrequent contribution of sentencing judges was rated
quite highly (at 8th out of 16} as a pre-decision contact because judges
usually were quite specific in their recommendations about parole.

Although the Cumulative Summary Part TIB form was not designed
for evaluation or recommendation, we considered it to contain a pre-
decision contact because it occasionaily included evaluations of inmate
behaviour or attitudes relevant to parole that were not included in the ap-
propriate place on the Part IV form. The infrequency of this practice led,
however, to the Part IIB’s low listing (at 16th out of 16),

Also ranked low but through generality as well as infrequency were
reports generated by private social agencies. These usually resulted from
an interview requested by the inmate with an officer of a social agency ac-
tive in the corrections field. They normally recorded what was discussed
and tendered personal assessments of the inmate, occasionally suggesting
readiness for parole.

1. Pre-Decision Contacts by Parole Service Officers

By far the most significant pre-decision contact was the Parole Ser-
vice officer’s contribution in the Part 1V form.'* This understandably
became a focal point for the consideration of most cases by Board
members.

We noted that Parole Service procedures specifically state that

when a (Part 1V) recommendation is accepted without comment by the
Board, the reasons for the Board decision are to be found in the (Part 1V)
submissions, '*

As previously mentioned, the Parole Service officers we met had con-
siderable discretion in deciding on the amount of preparation or in-
vestigation necessary for the proper consideration of a case by the Parole
Board. We obhserved that the Parole Service officer’s recommendations
tended to determine what work was done at this stage. A limiled
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preparation could possibly force Board members to place an even heavier
reliznce on this pre-decision contact. And the efforts we noticed by many
Parole Service officers to anticipate or predict the reaction of a Board
member to particular types of cases or modes of preparation would have
a strnilar result, '**

The thrust of the Parole Service officer’s Part IV contribution for
most cases in our sample, however, was consistent with most other pre-
decision contacts. The officer’s recommendation regarding parole tended
to agree with other evaluations and suggestions present in a particular in-
mate’s file in eighty-three percent of the seventy-three files in which we
undertook this internal comparison.

Table XXI compares Parole Board decisions with Parole Service
officer Part IV recommendations for 172 cases in our sample; 73 in On-
tario and 99 in Quebec. Board members followed the basic recommen-
dations of Parole Service officers 80 per cent of the time, adding
modifications to only fifteen per cent of these cases. In only fifteen per
cent of the cases we reviewed were the Board’s decision in direct opposi-
tion to the outcome suggested by the Part IV form. There were, as Table
XXI1 indicates, significant differences between Ontaric and Quebec
Board members’ tendencies to modify or oppose the recommendations of
Parole Service officers.

b) Influences on File Contributors

Qur consideration of major influences on file contributors will focus
on Parole Service and classification officers. We examine four areas of in-
fluence — workload, background and experience, conflicts of role and
function, and institutional sctting.

() Workload

We observed that a common burden for classification officers,
Parole Service officer and Board members alike was 1 demanding and
sometimes excessive workload. At first glance, the workload of the Parole
Service officer seemed fairly light. However, as we gradually listed this
officer’s normal tasks, a different picture emerged. In any one month, a
Parole Service officer would:

— prepare for inmate interviews;
— interview inmates with scheduled parole hearings two months ahead:

— provide weekly briefing sessions on parole for inmates at regional recep-
tion centres;

— attend and participate at Parole Bourd hearings held in a number of in-
stitutions;

73



(%07) s (%51 &7 (959} 01 | . V101
(%52) #7 (%I} 1 (%$e) ti BEL:EINLS]
(%51) It (%5€) 97 (305 9% OLAVING
SUOHBIGIDOW
pamu|[o) 10N JHs paso|io4 pamopoy £)1exg
NOILVANTWINODTE Al Ldvd
SNOISIDAA ddvod 410dvd 741

patedwo)y
SUOIEPUIWIWOINY A HEJ SI0L() 331ad§ 3[0LR]
pug
SUDISIIR(] pleOg 2[0ley
IXX?3lqel

14



— attend and parlicipale in day parolc application conferences;

— consult with classification officers;

— respond to telephone calls, correspondence and personal visits con-
cerning inmates whose cases the officer was preparing;

— rcad case files:

— obtain information from outside sources {(e.g., communily assessment});

— gather and check information for evalvation and recommendation;

—- participate in case conferences on inmate release plans us part of case
preparation or implementation of a Parole Board decision;

— cope with unexpected occurrences affecting inmates For whom the officer
had responsibility;

— prepare Cumulative Summarics forms;

— undertake any follow-up work requested by Board members; and

— read and  assimilate changes in regulation and policies, elc.

— supervision of parolees

The diversity of tasks performed by Parole Service officers in part
arose because of their ongoing responsibility for inmates at all stages of
case preparation, At any given time, these officers would be starting case
preparation for inmates with parole cligibility dates four months hence,
in the midst of preparation for inmates with parole hearings scheduled in
the next two months, and concluding preparation and attending parole
hearings for inmates who could be paroled in the following month, Every
month they receive new cases, whether or not they have been able to com-
plete the cases they received threc month ago. They must cope with dis-
ruptions of the normal cycle caused by requests by Board members or by
delays in case preparation beyond their control, such as the completion
of communily assessments and psychiatric reports. Interviews with a
number of classification officers revealed workloads that were similarly
heavy.

Three observable consequences flowed from heavy workloads. First,
less time was spent in preparing cach case. And as 4 result, accuracy, con-
sistency and clarity suffered. Speedy preparation resulted in pooriy
reasoned relcase plans and recommendations. Officers usually needed
more lime than they had to weigh and assess available information.
Much of the effort that had gone into a well prepared file was lost when
an appraisal and recommendation were prepared in a few minutes.

Second. the pressure of time made it difficuft lor officers Lo read, un-
derstand and absorb changes in rules and policies filtered down from
Parole Board and Service headquarters. In fact, we observed that while
some made recommendations relying on up-to-date policies, others con-
tinued to rely on policies that were nolonger in force. This no doubt was
the cause of both inefficiency and inequity,
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Third, heavy workloads and little time prevented adeguate consulta-
tion that could have been useful and indeed may have been essential to
the proper preparation of a case. Of course, the ability of officers to cope
with their workloads differed greatly, and seemed to be a function of their
aptitudes, backgrounds and, most important, experience.

(ii) Background and Experience

The Parole Service and classification officers we encountered had a
great variety of backgrounds and experience. Some were recent graduates
with degrees in psychology or sociology. Some were student interns.
Others had a number of years” experience on the job. Some Parole Ser-
vice officers had previously been classification officers,

This mix of background and experience while no doubt a rich source
of perspectives on the problem faced by these officers, we helieve was a
primary causc for inconsistency in preparation for parole decisions. The
individual discretion of Parole Service and classification officers meant
thal there was considerable variation in the way cases were prepared.

[t was often difficult for us to understand why some inmates had
received the benefit of working closely with their classification officer in
preparing a realistic release plan and, for example, working on vocational
or educational needs, while other inmates, superficialty similar, had not.
[t was not difficult, however, to distinguish the file contribution of the
more experienced and responsible officer. Such officers rarely
demonstrated indecisiveness in their pre-decision contacts. Their less
experienced colleagues however, perhaps for good reason, often were un-
able to make and support definite evaluations or recommendations, One
officer, for example, changed from recommending “parole deferred for
rine months' to **full parole granted” because the inmate would **just get
more bitter olherwise™. '

Visits to five Parole Service district offices as well as observations on
our sample seemed to indicate that preparation was better in lerms of
extent, clarity and internal consistency where the same Parole Service
officer believed he would also bear responsibility for the inmate on
parole. However, the administrative practice of rotating officers between
institulions prevented this from happening often.

-

Some Parole Service officers suggested to us that rotation helped
develop new approaches by exposing them to many cases. They also felt
that rotation served as a check on the accuracy of previous file con-
tributions because more officers then reviewed each file. Our research,
however, did not verify these presumptions. Another alternative is for
each officer to specialize in particular kinds of cases. Unfortunately, we
had little opportunity to assess case preparation hy such officers.
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(iii) Role and Function Conflicts

Conlflicts, real or imagined, existed between many participants in the
parole process. These were particularly prevalent between the officers and
members of the Penitentiary Service, Parole Service and Board, alt of
whom had significant discretionary power in case preparation or
decision. They appeared to arise because of overlapping concern yet
divided authority and responsibility, We have concluded that case
preparation and parole decision suffered because of these conflicts.

1. Who Best Knows the Inmare?

Classification officers tended to believe that they, not the Parole Ser-
vice officers, knew the inmate best, since they saw him day to day and
were therefore most competent to cvaluate the inmate and make
recommendations regarding parole.’ Yet, as we have mentioned earlier,
the classification officer’s view of the inmate tended to be an institutional
one, based for the most part on the inmate’s behaviour while in-
carceraled. This limitation may explain why a third of the file con-
tributions by classification officers in our sample were nebulous and
vague, lacking clear evaluation or recommendation. Nevertheless, the
overall control over case preparation and apparently greater influence
over parole decision-making by the Parole Service officer irritated many
classification officers and the irritation seemed to hinder cooperation.

2. Divided Authority for Parole and Temporary Absences

The Penitentiary Service may grant temporary absence passes to in-
mates in federal institutions,' passes that are similar in result o day
paroles granted by the Parole Board. Different policies govern these
alternative methods of allowing inmates short periods of liberty. For
example, some Penitentiary Service officials were reluctant to grant lem-
porary absence passes for the seeking of ¢ventuul employment while
Parole Board members were not similarly motivated in granting day
paroles. We also gained the impression that the timing and frequency of
temporary absence passes often frustrated the very reason for seeking
them.

No one had overall control over this divided authority, Parcle Board
members were uncertain whether they should even recommend to
Penitentiary Service officials that a temporary absence pass be granted.
And lack of coordinated policy and authority had undesirable con-
sequences, '

In one case in our sample, '’ the Parole Service officer's recommen-
dation in the Part 1V form was for a grant of day parole. However, we
learned that the officer would have preferred a grant of day parole *in
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principle”, provided the inmate obtain a particular type of employment.
To do this, the inmate would have needed several temporary absence
passes from the institution in which he was imprisoned. But, in the
officer’s experience, Penitentiary Service officials at the instifution were
not cooperative in providing passes at times and intervals that best suited
looking for work. The resull was the Parole Service officer making a
recommendation that fit the reality of divided authority but not what the
officer considered to be the needs of the inmate,

3. Whar are ALL the Criteria for Parvie?

A number of conflicts we observed could be attributed 1o the non-
existence of specific, explicit criteria for the granting of parole. The
officers preparing a case were hampered by not knowing all of the
clements of the case that Board members might consider to be relevant to
their decision. This added to the perhaps inevitable conflict between
Parole Service officers and Board members al the hearing. At this setting,
we often noted the latter testing the file contributions of the former and
attempting at times 1o obtain additional information about matters nor-
mally dealt with completely during case preparation, The lack of criteria
has also lcd to attempts by some Parole Service officers to reduce conflict
by framing their file contributions in ways that harmonize with what they
thought were the predilections of particular Board members. We now
consider in turn these consequences of not having explicit criteria for
parole,

(a) Discords in Preparation and Decision

Given their discretion and responsibility, it is understandable that
Board members would want to exercise greatl care in making parole
decisions, This care, though, led in some cases to Parole Service officers
feeling that Board members were overlooking their work in case
preparation. Officers potnt to longer hearings,'™ and an increasing
tendency for Board members to reject or modify their recommendations.
This adds to the workload of Parole Service officers and 10 some exient
morc work may underlie their complaints.

Qur discussions with Parole and Penitentiary Service officers, and
with Board members and our observations at hearings indicated,
however, that Board members were occasionally reluctant to rely only on
case preparation as documented in the inmate’s file. The frequency of in-
adequalte, inconsistent and late preparation was a cause for this reluc-
tance. Another was the heavy workload of Board members and their
resultant use of the case face sheet rather than their own review of the
file’s contents. The parole hearing became in some cases the only oppor-
tunity for Board mcmbers 1o acquire information and opinion, to test
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them through questioning, to request further work. And this caused,
quite understandably, some officers to believe their case preparation
cfforts were being ignored.

For us, the problem here was clearly each side not knowing what the
other needed, even though the need was identical. Ne matter how much
or how well a case is prepared, if the people preparing it don’t really
know what the Board members deciding the case think is *relevant”, few
cases will be adequately prepared. Case preparation without a full
knowledge of all possible criteria for decision is inevitably inadequate.
Can decisions based on such preparation be acceptable?

(b) Anticipating the Parole Decision

That, as we observed, officers attempted to anticipate the reaction of
Board members to their recommendations is understandable. It was,
after all, an obvious adjustment by seeking guidance from what the
decision-maker may have considered relevant in past decisions when no
other detailed guidance existed. It was also an attempt to be successful in
one of the ways available to these officers — having Board members
accepl the officer’s evaluation and recommendation,

Whether an officer’s primary concern was the inmate, or the Board,
it seems obvious that personal objectives would have a greater opportuni-
ty to influence how a case is prepared when specific criteria for parole arc
lacking. Those engaged in case preparation need to know exactly what in-
formation Board members require in order to decide whether an inmate
should be paroled. And this can only come from Lthe Parole Board stating
its policies, and the criteria to be used by its members in carrying out
these policies.

4. The Institurional Setting

The Classification and Parole Service officers we met did not, of
course, work as independent contractors. Both were employces of
government agencies that demanded compliance to organizational goals
that conflicted at times with the officer’s own preferences in case
preparation.

It was our impressiop that conflicts of this nature occurred more
frequently for classification officers working within penitentiarics. These
officers saw inmates rcgularly, both before and after parole decisions.
They werc cxposed to the natural concerns of their colleagues in the
Canadian Penitentiary Service with discipling and the tendency to
categorize inmates by offence. While our research made us aware ol these
influences, it did not aliow us to discover exacily what effects the in-
stitutional setting had on file contributors. But whatever their impact,
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designing a parole process that climinated them would be next to im-
possible.

(c) Conclusion: File Contributors Need Guidance and Control

Parole Board members depended very heavily on the case prepara-
tion work of contributors to the Parole Service file in the great majority
of cases in our sample. The influence of file contributors on the parole
decision was crucial in eighty per cent of these cases. But as we believe we
have demonstrated in both this chapter and the previous one, case
preparation needs improvement if the Parole Board wishes to improve
the effectiveness of parole decision-making.

Our assessment of the worklead, background and experience, con-
fiicts in role and function of such major file contributors as Parole Service
and classification officers have not produced simple techniques for im-
proving case preparation. Nevertheless, it has confirmed the need for
explicit, specific criteria for parole as guidelines for file contributors. It
has also indicated the need for more admimstrative control over case
preparation, as well as the beneficial effect on case preparation of more
continuing responsibility by individual Parole Service officers for in-
dividual inmates both before and during parole.

Administrative controls would have been particularly helpful to file
contributors who lacked experience. They could also, for example, have
improved case preparation by reassessing the disbribution of cases, and
promoling consultations between file contributors. Controls could pre-
vent the situation we witnessed where the responsible Parole Service or
classification officer did not attend the parcle hearing and thus Board
members lost a valuable, perhaps essential opportunity, to expand and
verify the information available in the inmate’s file.'™
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CHAPTER VI

Phase II:
The Parole Hearing and
Decision-Making at the Regional Level

This chapter is based on our ohservations of 180 parole hearings in
Oniario and Quebec during February of 1975 and discussions with peo-
ple attending or for some reason concerned with these hearings, We
describe in turn the parole hearing, the making of the parole decision and
constraints imposed on decision-making by existing workloads.
Comments on the inmate’s role in the parole process follow, focussing on
the inmate’s access to information and assistance.

a) The Parole Hearing

(i) General Observations

Perhaps the most striking fact about the parole hearing is that the
Board does not have an express statutory obligation to see or hear any in--
mate. As the Parole Act provides:

The Board, in consideration whether parole should be granted or
revoked, is not required to grant a personal interview to the inmate or to any
person on his behalf. '™

Nevertheless, since March of 1971 the Board has granted hearings
before two regional Board members to all applicants for full parole who
are inmates of federal penitentiaries. During our research, these hearings
were held in the various institutions where the applicants were in-
carcerated.'” At these hearings were normaily the two Board members,
the inmate’s classification and Parole Service officers, and the inmate.
Hearings were closed to the public.’™ We were present only by permis-
sion of the National Parole Board, the two Board members holding the
hearing and the inmate.

For research purposes, we considered that the parole hearing incled-
ed all discussions and consideration of an inmate’s case by those attend-
ing, before, during and after what could be called the hearing proper,
The usual hearing unfolded in the following stages:
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(1) the pre-hearing conference: a discussion of the case by other par-

ticipants before the inmate arrives;

(2) the hearing proper: with all participanis present;

(3) the pre-decision conference: a discussion, consideration and

deliberation of the case in the absence of the inmate;

(4} the decision: when Board members told the inmate what their

decision was, and in varying detail why it was made;

(3) the post-decision conference: a discussion of the case by par-

ticipants after the inmate had left.

As procecdings that determine an individual’s liberty, the parole
hearings we attended were unique. Our legisiators have called the cvent
personal interview.'™ The Board, in its Rules has used the word
“hearing” to describe the proceedings, and we have followed the Board’s
lead. '™ However, in our experience, most parole hesrings were not
“hearings’’ in the ordinary formal sense of the word. They were more like
inlormal interviews and discussions among those participating regarding
the parcle of the inmate present.

The tone of the hearings we witnessed tended to be informal and
“clinical’ rather than formal or court-like. The Board members, having
discussed the case with the classification and Parole Service officers dur-
ing the pre-hearing conference, used the hearing proper to question the
inmate in a way that might prompt him to speak freely about himself, his
interests, work, problems, criminal record and so on. Generally, both
Board members posed questions and influenced the pattern of response
and discussion, with neither member dominating the proceedings, The
substantive questions asked usually included questions like, “what are
your problems?", or “do you admit to these shortcomings?”. In some
hearings. inmates, though visibly tense, nervous and not always artic-
ulate, managed to express themselves with frankness and candour.
And this was not always easy, no doubt because of their day-to-day en-
vironments of severe physical, psychological and emotional deprivation.
Some Board members attempted to help inmates feel morc at eusc by the
way in which they started the proceedings, introduced themselves and
sometimes the other people present. Other members did not, and the par-
ticipation of the inmate usually suffered as a result.

All inmates entered the hearing room alone. Many lacked a clear un-
derstanding of what was required of them or what they should do. They
were uncertain of the purpose of the parole hearing and its relationship to
the parole decision. And Board members rarely provided explanations
that settied these uncertainties.

Although the parole hearing was obviously an event of impertance
for the inmate, no record was kept of what transpired during the hearings
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we attended, Evidence that the hearing actually occurred appeared in the
inmate's file — the deciston sheet, the memorandum contatning the com-
ments of Board members, the Cumulative Summary Part 1V, "% But the
inmate never saw these or indeed usually received any written statement
of the parole decision. Nothing remained after the hearing that preserved
the various contributions to the parole decision made in the course of a
hearing.

Parole Board members had no guidelines™ for the conduct of parole
hearings nor for the making of their decision to grant or deny parole. '
These were particularly striking features that added to the uniqueness of
the parole hearings we witnessed and that appear to be attributes of all
such hearings.'*

(i} Preparation for the Hearing by Inmates

Most inmates had known of the date of the parole hearing for some
weeks. We learned that some inmates rehearsed their *hearing perfor-
mance’ even Lo the extent of practising before a mirror. '™ Some inmates,
however, discovered only a few days beforehand when their hearings
were to be held. And an inmate in Quebec found out he would be seen by
Board members a merc ten minutes before the hearing. ™ Rarely were
mmates certain about the identity of Parole Board members presiding
over the heurings, of what procedure would be followed, how long the
hearing would last, and so on, even though such information is apparent-
ly a major topic of rumour and conversation in penitentiaries.

We noticed that institutions varied in the efficicney with which infor-
mation was communicated Lo inmates. No inmate, of course, had an op-
portunity to know for certain what information would be before Board
members as they saw him during his hearing and made their decision.

(13) Attendance at the Parole Hearing

1. The Inmate

The generul practice and policy of the Board during our research
called for inmates to atiend their parole hearings as scheduled. However,
Lthrec inmates in our sample missed their hearings because they had been
transterred to other institutions. '™ Poor communication seems to have
been the cause for this although attempts have been made to improve
lizison between the Penitentiary and Parole Services. We understand that
the practice now is to send the names of inmates scheduled for parole
hearings to their institutions five or six weeks before the hearing date, '™

We should note that no hearings are held for inmates who have not
applied for purole before their parole eligibility dates. In such cases, the
Board merely issues a decision denying or deferring parole.



We observed that some applicants for early day parole attended
their parole hearings, while others did not. Although the general policy of
the Board was not to provide hearings for inmates applying for day
parole before their parole eligibility date, Quebec Board members were
prepared to hear five such applicants and did in fact hear three, '

Each of the applications for early day parole we monitored were
processed in about five minutes by two Board members sitting with the
responsible Parole Service and Classification officers.'™ Inmates who
had applied for day parole commencing on their parole eligibitity date
participated in a fuli-scale hearing as if the application was for full
parcle.

Why applications for early day parole should be treated in this way
escaped us. Part of the answer may lie in the distinction drawn by Parlia-
ment in the Parole Act that permits the Parole Board to grant day parole
without considering whether or not the inmate has derived maximum
benefit from imprisonment, whatever the criterion might mean.

2. General Attendance

As we have mentioned, there were usually five people, excluding us,
at most of the hearings we witnessed. Ontario Board members expressed
concern about having any more people attend a parole hearing for fear of
inhibiting the inmate’s participation. And indeed, the presence of an
audience during the possible discussion of the inmate’s intimate problems
could well increase his anxiety and nervousness.

At the Ontario hearings we monitored, other people than the stan-
dard five were only allowed to attend the preliminary conference before
the inmate arrived, "

The practice in Quebec differed. Board members there permitted
more people to atiend their hearings. We note the Quebec region’s better
record of attendance by case preparation officers, but doubt that having
an audience caused this. Table XXII documents our findings on general
attendance and Table XXIIT provides details of the persons attending
Quchec parole hearings.

Although there is probably some validity to the concern of Ontario
Board members and their attempts 1o limit to an absolute minimum the
number of people attending hearings, we were unable to determine what
impact this had on the inmate, the hearing and the parole decision. Of
course, our presence too may very well have had some effect on the
process we were studying,
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3, Auendance of Responsible Parole Service and Classification
Officers

A factor that limils the effectiveness of some hearings we attended
was the non-attendance of the Parole Service or classification officer
responsible for the case’s preparation. Table XXIV indicates how
frequently this happened in our sample of 180 hearings.

In 54 hearings out of a total of 180, one or other of the Parole Ser-
vice or classification officers involved in preparing the case was absent.
Furthermore, in two hearings one of these oflicers missed the preliminary
conference although not the hearing proper, At another hearing included
in Table XXV, no classification officer attended. At still unother hearing
a living unit officer substituted for the classification officer even though
the officer had noted in the inmate’s file his intent to present an oral
report at the hearing because his case preparation work was not com-
pleted.

The officers who attended the hearing as substitules were usually and
understandably poor substitules because they had not been involved in
the particular case. In these hearings, Board members lacked an impor-
tant if not essentiak resource and the inmate concerned was badly served.

Although Board members expressed concern over the non-
attendance ol officers, there was little they could do, lacking any ad-
ministrative authority. Parole Service and classification officers were oc-
casionally absent without reason but most often because of holidays,
other work dutics, changes in employment, illness, or because when an
inmate was moved or transferred other classification officers had
acquired responsibility.

(ivy Participation
1. Board Members

We have already described in general terms the tone and format of
what in our experience was the typical hecaring. What we wilnessed was
no doubt shaped in very large measure by the presiding Parole Board
members. How these members acted during the heuring usually deter-
mined thé nature and extent of participation by the other people present.

Of particular interest was how Board members dealt with the
materials in the inmate’s file prepared for their assistance. We noted that
Bouard members in some cases relied heavily on the information and
recommendations of Parole Service officers, and in other cases, in our
view equatly well prepared, did not. Some Board members viewed the
officers responsible for case preparation.as but two of the various infor-
mation sources available at a hearing. They looked to these oflicers for
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additional facts, for explanation of file contents, for information or inter-
pretation not in the fite. These members saw their role as encompassing
the gathering and testing of relevant information rather than just making
a decision regarding parole."? Other members tended to rely on the infor-
mation and evaluations generated by case preparation.

These different approaches help to explain the fecling we en-
countered among Parole Service officers that some Board members lack
confidence in their work and ask needless investigative kinds of questions
during the hearing. Obviously, Board members were less able to carry out
investigations and gathering information than Parole Service and
classification officers. However, some of the case preparation work we
saw clearly needed analysis, criticism and supplementing before it could
be retied on as a basis for a parole decision.

It seems appropriate to mention here that any benefits flowing from
the multidisciplinary backgrounds of Board members were limited by the
fact that decisions in the majority of cases were determined by two
regional Board members. The multidisciplinary perspectives considered
vseful by the authors of the Ouimet Report were more likely to affect
those cases requiring three or more votes. '™ These perspectives may of
course have had some effect on the Board’s policy decisions and in con-
sultations between members on all matters, including particular cases.
Unfortunately, we were unable to assess the extent of such consultation.
We noted, however, that the Board members presiding over hearings for
inmates in our sample occasionally indicated they had discussed certain
inmates with their colleagues in Ottawa and elsewhere.

2. Parole Service and Classification Officers

As we indicated earlier, these officers were responsible for impartant
parts of case preparation.' Their evaluations and recommendations
regarding parole had a substantial influence on Board members and the
eventual parole decision.,

In most hearings we witnessed, the Parole Service and classification
officers attending spoke mainly during the pre-hearing conference before
the inmate arrived. They were silent throughout the hearing proper
cxcept when responding ta the specific questions of Board members.

In some hearings, the officers agreed before the inmate’s arrival to
limit their participation and not attempt to argue for their own
recommendations. However, in several hearings, the proceedings were
distinctly adversarial. In one hearing, a Board member requested the
Parole Service and classification officers present to let the inmate speak
for himself, Their atteimpts to convince the Board members of the merits
of their recommendations for parole had to that point dominated the
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proceedings. At the hearings in one Quebec instilution, the exchanges
between thesc officers provided Board members with a detailed and
professional exposé of the case, with arguments for the various decisions
possible raised and assessed.

The overall tendency, however, was for Parole Scrvice and classifica-
tion officers to act as sources of infermation and opinions for Board
members. Variations in this pattern reflected the preferences und per-
sonalities first of Board members, then of these officers, and finally of the
inmates. These variations meant that some inmates probably benelited
from increased participation by their Parole Service or classification
officer, while others did not, whatever the thrust of this participation.
Guidelines on the participation of these officers in parele hearings might
help to ensure more balanced and thus fairee proceedings.

3. The Inmate

The hearing was one of the few opportunities for the inmate to par-
ticipate in the parole process.'™ In some of the hearings we attended, the
inmate's participation served as an important check on the information
before the Board. In one case, for example, the inmate described a relcase
plan which was totally unrealistic. Not only were the Board members sur-
prised, but so too was the Parole Service officer who had previously
worked out a fairly sensible release plan with the inmate for considera-
tion by the Board. The case undersiandably was delerred.

In a few hearings, iInmates actually challenged information in their
files that was mentioned during the hearing. Most challenges involved in-
stitutional offences alleged to have been commiited by the inmate.
Several inmates described these offences as false or misleading. " In most
cases, Board members stated that they were forced to accept the in-
stitutional staff’s version of the event over that of the inmate. However,
an inmate’s challenge occasionally raised some doubt in Board members’
mind about the retiability of the information in question. ™

inmates were, of course, at a disadvantage in challenging informa-
tion discussed during a hearing since they had no access to their Parole or
Penitentiary Service files. Their opportunity te contribute to the parole
decision by criticizing relevant information in their files was as a result
haphazard and very limited.

We noted that the inmate was given a fair opportunity to speak in all
hearings we attended. Further, in almost every case, a Board member
asked if the inmate wished to make any other comments at the end of the
hearing proper. However, the capacity and skill of inmates to respond 10
questions or speak and present argument for their parole varied tremen-
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dously. Not knowing for certain in advance what information was before
the Board members meant that many inmates lacked an opportunity to
prepare for their hearings. After observing 180 hearings. we have con-
ctuded that inmates need some kind of assistance if their presence in the
parole hcaring is to be meaningful to the Board and to them.

The value of assistance belore the hearing was demonstrated by the
availability in one case of a submission prepared by a lawyer with the
help of the inmate that documented details of the inmate’s life while un-
lawfully at large for five years. ' The submission went on to argue that
the inmute’s behaviour during the period proved his rehabilitution,
Board members reading the submission were clearly impressed and aided
by it. Since inmates may not be represented by other persons in parole
heuarings, we had no opportunity to assess the effects of representation.
But the need for representation was obvious in some cases, a need that
other participants at times atlempted to meet.

Inmates were not limited to spoken participation. Although not all
inmates were aware that they could bring written submissions or other
material to the parole hearing, some twelve inmates did so.™ The
material introduced was as follows:

— a letter about employment possibilities when paroled;

— a letter from the Warden of the institution sirongly supporting
purole of the inmate;

— a letter regarding the Alcoholics Anonymous progrum in the
arcy to which inmaite wished 1o be paroled;

— letters concerning the cducational level and progress of the in-
mate and indicating acceptance for supervision by the John
Howard Society;

— a copy of a school diploma indicating the educational level
reuched by the mmmate while incarcerated:;

— a letter from the Department of Manpower and Immigration
concerning employment opportunities in the particular com-
munity to which inmate wished to be paroled;

— a letter indicating possible acceplance into a half-way house
program;

— letters from a priest and a social worker in support of parcle for
the inmute and photographs showing inmate’s artistic skills:

— letters about job opportunities if paroled and indicating support
for parole by the John Howard Society;

— a memorandum from a Manpower Centre confirming the inmaie
had registered for a training course;

— pdaintings, as a demonstration of the viability ol two of the -
mutes’ release plans.
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In at feast two hearings, Board members were very definitely in-
fluenced by the materials introduced by the inmate.* In one case, Board
members had expressed concern over the inmate’s drinking problem. The
inmate then produced a supportive letter he had recently received from
the local Alcoholics Anonymous group in the area where he wished to be
paroled. The Board decided to grant parole, with abstinence as a con-
dition.

In another hearing, the inmate introduced letters, news clippings and
other information to the Board about para-medical training programs
for male nurses. One letter concerned the inmate’s possibie acceptance
into such a program. Visibly impressed by the interest, enthusiasm and
initiative of the inmate, the Board members deferred their decision in-
dicating they would consider a ptan for day parole the coming summer
that would give the inmate the opportunity t6 make arrangements for
training upon his release. This decision was significant in that the in-
mate’s parole eligibility date was a year away and his sentence was fifteen
years for armed robbery.

4. Other Persons

Inmates have no right to call witnesses during a parole hearing to
suppaort their application for parole. We learned that occasionally other
persons who know an inmate, such as his wife or a friend, will speak with
Board members before the inmate’s parole hearing. But we discovered no
Parole Board policy concerning the request by an inmate for a person to
attend his hearing and act as a witness on his behalf, either before or dur-
ing the hearing proper.

It appeared that inmates were nol generally aware that Board
members would hear other people supporting their parole application. In
two of the 80 hearings monitored in Ontario, this happened during the
preliminary conference. In one case, the warden of the institution sup-
ported the inmate’s parole, in another the chaplain of the institetion sup-
ported parole and provided general information about the inmate.*”

Scven of the one hundred hearings we attended in Quebec involved
the participation of what could be calted witnesses, for the most part to
clarify information on the inmate’s file. Appearing were a living unit
officer, a Canada Manpower representative, a chaplain and a psy-
chologist (in four hearings).*

Our research indicates that some policy concerning witnesses is
needed. Without one, most inmates will not know that Board members
are willing te recetve information and representations from other people.
Furthermore, how members deal with these people will vary,
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(v) Duration of the Hearing

Tables XXV and XX VT indicate how long hearings and the various
stages in these hearings lasted. Most of the 80 hearings we attended in
Onturic had preliminary conferences lasting between five and ten
minutes, a4 hearing proper of fifteen to forty minutes, and a post decision
conference of under five minutes. The average hearing lasted just over
thirty-five minutes.

Out of the 100 parole hearings monitored in Quebec, fifty-one lasted
- ten to twenty minutes. Pre-decision conferences were held in 84 cases.
Post-decision conferences in 44 cases lasted on the average just under five
minutes. Only 22 hearings ran longer than thirty minutes,

Cuse discussion before the arrival of the inmate could not be
measured in the Quebec sample. Too many activities not directly concern-
ing the case took place during this stage for it to be considered as part of
the parole hearing.

The Board members presiding over hearings we attended seemed to
have considerable control over the amount of time devoted 1o gach case,
A limiting factor, however, was the practice of scheduling as many as fif-
teen and an average of ten hearings for each day Board members were at
an institution. The complexity of the case was the only other factor we
could identify that affected the duration of the hearing.

b) The Parole Decision

Al the end of the hearing proper, the inmate was asked to leave for a
few minutes while his case was discussed, and a decision reached. That
decision in about ten per cent of the hearings we attended was to reserve
decision until certain gaps in preparation were filled. There were nineleen
reserve decisions in the sample, nine because of general insufficiency of
file information, eight to await psychological or psychiatric reports, and
two for late community assessments. Occasionally, missing information
was provided by the classification or Parole Service officer present at the
hearing. This was usually not possible, as we have already mentioned, if
these officers had not been involved in the preparation of the particular
case. ™ ’

If the Board members presiding at a hearing determined that there
was enough information to support some sort of decision concerning
parole, they then proceeded to indicate the decision they preferred. Nor-
mally, these two members tried to reach unanimous agreement, knowing
that if they could not, Board procedures would bring in other Board
members {o vote in the case.
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(1) Voting Procedure

As Tables IX and X indicaled, regional Board members reached
final decisions on two-thirds of the parole applications they considered.
The remaining cases were finally determined by the addition of votes
from Ottawa Board members. Voting is governed by rather complex
procedures that give individual members considerable discretion in affect-
ing the eventual outcome of a particular case.

The Board’s voting procedures were established pursuant to its
authority under the Parole Act to make rules for “‘the conduct of its
proceedings and the performance of its duties”.? The basis of the
procedures is that the parole applications of inmates convicted of certain
categories of offences must be decided by a prescribed number of votes.
Euch Board member has one vote.

Cases requiring two votes can be decided by the two regional Board
members hearing the case. However, if they disagree, the vote of an Ot-
tawa Board member will resolve the impasse. Cases requiring morce than
two votes are voted on by two regional Board members and the necessary
additional number of Ottawa Board members, Every Board member has
the absolute discrction to request additional votes on any case coming
before him for decision. ™ Two negative votes will deny parole, even
when the total number of votes required is five or seven.

What emerged [rom this part of our research as most significant was
the manoer in which Board members exercised their discretion to request
additional votes. It was our impression that members requested ad-
ditional votes when uncertain of their own decision, or when they wished
1o have the responsibility for the eventual decision more widely shared.?”
Regional members requested additional votes in two cases in our
sample,* Ottawa members in three. * The first tlwo cases meril descrip-
tion as examples of how the voting procedures operated.

in one case the inmate, a dangerous sex offender serving a senlence
of preventive detention, was on temporary day parole for three days a
month.*" The Regional Board members decided to continue this type of
parole but to increase it to seven days a month. Such a decision required
only two votes, but one of the members asked for an additional vote.
The Ottawa member casting the additional vote after reviewing the in-
mate’s file upheld continuing the type of parole but not the increase. This
member, however, then requested two more votes. Ollawa members
casting these votes agreed with the third member’s decision and so it
stood. :

In the other case, an inmate serving a sentence of six years and nine
months for attempted extortion had applied for parole in order 10 be
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deported.”” Although voting procedures for this kind of offence called
for two votes, onc of the regional members believed more votes were
required since the inmate’s offence had involved a bomb threat to an air-
line company and received considerable publicity. The member
categorized the case, as Board procedures allow, as a *‘cause célébre™, a
category requiring five votes that includes the offences of terrorism, kid-
napping and embezzlement. The additional votes, however, agreed in
this case with the two regional members’ votes, all supporting a con-
ditional parole for deportation.

In several cases, information from an outside source appeared to
motivate the application of the *cause célébre” voting procedure. The
report from immigration officials in one case, and a communication from
a committee of police officers in another, caused Board members to rely
on five votes rather than the number required by normal voting
procedures.*> During another hearing involving an inmate who was also
an important witness before a public inquiry, a telephone call led to the
case requiring five votes, rather than two with gradual.”’ Nevertheless,
the regional members’ decision to grant parole was unanimously upheld.

Requiring additional votes to these “causc célébre” types of cases.
clearly were decisions quite separate from any assessment of the actual
risk to the community in granting parole. Allowing different and more
oncrous treatment for reasons unrelated to an inmate’s assessed capacity
for a successful parole creates the impression that the voting procedures
were designed to protect the Parole Board rather than to help the inmate.

Our experience demonsirated, to us, at least, that Board members
differed in their assessment of the need to call for additional votes. And
this differing approach can mean, as verified in discussions with Board
members, that one member can increase the probability of a denial by
requesting more votes, A procedure of this nature, in our view, not only
creales inconsistencies in the Board’s treatment of similar cases, but also
helps perpetuate a belief among inmates that parole decisions are ar-
bitrarily and unfairly made.

(1) The Effect of Publicity

Related to voting procedure is the publicity a case may receive. Con-
siderable publicity on a cdse, or the possibility of it, may result in its
classification, given the offence involved, as a “‘cause célébre” and the
requirement of additional votes. Publicity and greater visibility by the
public can, of course, often serve as valvable modes of control over a
decision-making body.?"* However, these influences may affect the fair
treatment of a case as well. We observed three types of publicity surround-
ing a case that may lead to it being handled in a different fashion from
similar cases not subject to such publicity.
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There were those cases, first of all, that atiracted much press
coverage and community interest at the time of conviction of the
offender. The sample contained a few of these cases.?® This type of
publicity may affect the evaluation in a community assessment since the
community may still harbour feelings of fear and resentment of the in-
mate. Tn this sense, it may be a factor considered by the Board in its
decision. '

There are also cases that attract attention atl the parole eligibility
date of the inmate because of press reports refreshing the mind of the
public of the nature of the offence and potential danger of the inmalc.
These are usually cases which attracted publicity at the lime of conviction
as well, They may, however, be cases which have been before the Federal
Court or the Supreme Court, and have been publicized for that reason. '
They may also be cases which have never been publicized before but
which, because of the general public feeling at a particular time, do at-
tract such attention,?”

Finally, there are those cases that received publicity neither al the
time of conviction nor at the parole eligibility date but about which the
Board anticipates adverse publicity if parole is broken. Anticipated
publicity we learned, may be a strong factor in deciding to deny parols.

We would argue that statistical fluctuations in the number of paroles
granted is related to the effect of public opinion and publicity on the
Board’s decision-making. The greater the adverse publicity, the stricler
Board members tend to be and the more likely they will ask for ad-
ditional votes or vote against parole. "

Indeed, as one member pointed out, perhaps facetiously, releasing as
many inmates on parole as public opinion ¢an stand may be the Board's
only policy. Adverse publicity, or fear of it, thus looms large, perhaps
even larger when anticipated, than experienced. it may influence Board
members more than the actual results of a larger number of decisions
grantling parole, or the intuitive responses acquired in making these
decisions. **

This scems wrong. It prevents the Board from assessing its success in
granting parole using its ordinary criteria for decisions becaus¢ it perverts
the normal approaches of Board members. Tt also results in substantial
unfairness for some inmates who have the misfortune to be newsworthy.,

(iit) Informing the Inmates of the Parole Decision

In all the hearings we witnessed, except one, the inmate was called
back into the hearing room and informed by the regional Board members
of their decision as soon as they had reached it. If additional votes were
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required, the inmate was told of this as well as how the individual Board
members had decided. In one case, however, confusion over the Board's
policy in this regard caused the members presiding net to tell the inmate
of their decisions.”

Board members also attempled to give reasons for their decisions to
inmates in all cases. Quebec Board members were briefer and more
general in their giving of reasons than their Ontario colleagues. And this
may have been 4 factor in the lack of understanding of decisions and
reasons shown by many inmates. After hearing Board members’ rather
general statements relating their decisions, misinterpretations by inmates
ranged from confusing a temporary day parole with a denial, to inter-
preting a reserved decision as no decision for two months. ™!

We learned that the giving of oral reasons for decision at the end of
every hearing was an explicit Parole Board policy.* An objective of that
policy was “‘to help modify the inmate’s behaviour; so that... he can gain
parole at a later date or... otherwise preparc himsell for his
rehabilitation™. Nevertheless, Board members and Parole Service and
classification officers too, may decide not to give reasons for adverse
decisions unless it was “likely to lead to a modification of behaviour in a
positive fashion”. We obscrved no cases where this approach was
adopted. However, in 4 number of cases in which Board members gave
few or limited reasons, they asked the Parole Service of classification
officers present to provide further explanation to the inmate, Board
policy, in fact, encourages officers working closely with the inmate to dis-
cuss parole decisions and reasons for decisions with him,

Although reasons lor decisions and related comments were in most
cases recorded by Board members on the decision sheet on the inmate’s
file, the inmate never received a copy of this record. His knowledge of the
decision and the reasoning behind it was limited to what he was told by
Board members and other people.

(iv) Informing the Inmate's Relatives, Close Friends and Other
Interested Purties of the Parole Decision

Board members in some cases informed an inmate’s family or
friends of their decision and the reasons underlying it. We learned that
the Board's poticy was to provide general reasons to interesied parties
(including legistators or police officers) if it woutd encourage those con-
cerned “‘to take constructive action”. This tailoring of recasons was con-
sidered justified to meet certain policy objectives:

— to give comfort to family and close friends;

— to point out areas in which change in behaviour necds lo be

made;

— to justify the Bouard’s decision.™’
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(v} Recorded Reasons for Decision

After giving the inmate their decision and indicating reasons un-
derlying it, Board members then recorded the decision, sometimes with
supporting or explanatory comments on a decision sheet that would
eventually be added to the inmate’s file. If the Board members had
accepted the recommendation of the Parole Service officer, their reasons
were presumed to incorporate the officer’s Part IV report. 2 However, in
our experience, Board members even in this event usually added com-
ments or additional justification concerning the particuiar decision. In
fact, we noted an increased tendency to provide written comments by
comparing February, 1975, decision sheets with the older decision sheets
in our sample’s files. But the comments we saw in many cases did not
spell out the Board members” reasons for this decision.

The recorded comments of Board members were often no more than
notes on certain points in the particular case. And as such, they were
usually incomprehensible without a fair knowledge of the case and
further reference to the file. For example, in one case in the sample,* a
Board member wrote:

Day Parole {Temp) for TA type visits DR discretion to establish work
and CCC type arrungement for day parole plan hopefully to be presented
for Board approval within 6 months,

Other recorded comments provided more detail ubout the inmate,
hut no real statcment of why the particular decision was made. For
example:

Appeared before Puanel this date. Came through extremely well. Fully
admitted her part in the “murder” - poing further than at any time before.
Admits beating him badly — but X used the knife and was out of control.
Has been doing extremely well on Day Parole — plans to stay at job near
Kingston and get an apartment. A great change since early days in prison —
no drinking now. Decision parole granted. **

And yet another example:

Mr. X. was seen today. He had done nothing to earn a parole, depend-
ing heavily on his performance during the two months in Yancouver prior
to his arrest as justification for parole now. He has tried to get a trunsler 1o
B.C. but has made no effort to be more open with the Y family ¢through cor-
respondence. We indicated that there were no grounds for parole, but that a
Day Parole plan could be considered either locally or following transfer, He
wus very argumentative on learning the decision, Parole denied. ™'

In many cases then, Board members did not provide what could
reasonably be considered as written reasons for decision. Reasons at a
minimum should give some indication of the criteria relied on, and the
facts considered as crucial and relevant. Some Board members obvious-



ly did not consider their comments to be reasons for their decisions. They
looked upon them as no more than reminders to themselves and to
Parole Service and classification officers of the action taken and called for
at a hearing. In any event, the usefulness of what was clearly intended
was greatly reduced by the absence in many cases of accuraie and com-
plete records of why particular parole decisions were made.

c) Practical Constraints on Board Members

Regional Board members that we observed during February of 1975
had demanding workloads. Reading files and preparing lor hearings,
conducting hearings and making decisions, attending conferences and
meetings were some of their most visible activities. Travel between Parole
Board offices and penal institutions took considerable time, even with
regionalization.

The typical day of parole hearings involved as many as six cases in
the morning and after a half~hour lunchbreak, another eight or nine cases
in the afternoon. We monitored twelve days of hearings in Ontario and
thirteen in Quebec and frankly found it exhausting. Board members go
through a similar cycle of hearings each month. They also devote at lcast
one day a month to deciding on day parole applications. Sitting with
responsible Parole Service and classification officers, we obscrved two
Board members deal with thirty-five such applications in one day in the
Kingston district and thirteen in one day in the Peterborough district.

Other days of the Parole Board member’s typical month (il February
1975 was an ordinary month), were no less demanding. With a monthly
caseload of approximately 100 parole and 50 day parole applications,
they must assess and assimilate a great deal of information in a short
period of time. The hcavy reliance that Board members sometimes placed
on the Parole Service officer’s case face sheet summary becomes un-
derstandable, given these conditions. We found that we took al least an
uninterruped hour to read a Parole Service file we had not seen before
and to make a few notations about its contents. To review some one hun-
dred and fifty files a month is obviously a heavy task, cven though Board
members will probably have seen some of these files before. Yet in almost
all the hearings we observed, Board members demonstrated a fair grasp
of the situation and particularly problems of the inmate before them. We
could only presume that all regional Board members spend a fair number
of evenings every month in preparing for hearings and decisions. And as
we have already mentioned, inadequate or late fiting of required
documents can make preparation by Board members difficult io plan and
sometimes impessible to carry out,
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In addition to the pressure of workload, Board members also
experienced the pressures that were perhaps inevitable in the nature of
the decisions they were making — decisions that determined whether an
inmate gained his liberty or faced continued confinement, decisions that
could help inmates become responsible individuals, or cause harm to
other people. A comment by one Board member indicated how he dealt
with this kind of pressure:

To be a good Board member you have to separate your humanitarian
feelings from your decision-making duties since these feelings destroy your
impartiality and detachment. A good humanitarian makes a poor Board
member, ¥ :

Conversations with Board members supported our observations that
their heavy workload probably has some effect on the quality of parole
decision-making. Because of the many cases they must consider, Board
members rarely have the opportunity to reflect on their decisions.

Two Ottawa Board members have, however, over a number of years
kept records of the decisions they have made and the success or failure of
inmates they have paroled. But the practice was not general. In our
experiences, there was little enough time at the regional level for decision-
making itself, let alone an evaluation of decisions by Board members.

A reduced caseload could provide more time for evaluation. [t could
also allow for more extensive preparation that in turn would save time at
hearings. Board members could focus more quickly on the arcas or
problems they had previously decided were critical.

Board members with more time would be able to consuit more often
with their colleagues in other regions, compare expericnces and possibly
achieve as a result a greater degree of consistency in parole decisions
across the country.

Although our research was limited to Ontario and Quebec, we did
learn that the Board members in these parole regions have much heavier
caseloads than Board members in the three other regions. Ottawa Board
members, we discovered, help 1o equalize the casetoads of regional
members by sitting on a number of Quebec and Ontario hearings every
month. This practice, however, would secem to frustrate muny of the
objectives of regionalization. The number of Board members assigned to
any region should reflect the region’s caseload and the optimal caseload
for individual Board members in all regions.

d) What Is the Inmate’s Role?

A striking feature of the parole hearings we attended was the passive
stance usually adopted by the inmate. One reason for this, we believe,
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was the lack of access by the inmate to information about parole, and
about himself, information that would serve eventually as a partial basis
for the parole decision, and information the accuracy or reliability of
which could well be tested by this inmate.

Not knowing what was relevant could explain why inmates had
difficulty in using to their best advantage the opportunity they had to
speak during the parole hearing. Board members. as noted earlier, almost
always asked inmates for their comments, Of course, the ability of in-
mates to express themsebves in this setting differed greatly. So too did
their capacity for effective preparation, a capacity which would obviously
depend not only on the inmate’s general abilities and initiative, but also
on the information at the inmate’s disposal.

Ironically, inmates were awarc that a positive parole decision
depended to a great extent on themselves, their initiatives, attitudes and
responsibility as assessed by officials in the parole process. This was
frequently pointed out by Board members and Parole Service officers.
Board members often commented on the performance of inmatcs at
hearings. But without information, assistance, or the basic skills to assess
their positions, inmates could rarely perform well or indeed be motivated
to accept some responsibility for the fate of their parole application. Tew
inmates, conscquently, participated cffectively in the parole hearing or in
the process leading to it.

Some inmates, perhaps as a result, saw themselves as pawns in the
process. Their passivity existed, we would arguc, because they lacked the
means to be active — information, knowledge and the skills of analysis
and expression.

A parole process that does little to encourage the participation of the
inmate discourages, in our view, the development of the traits of initiative
and responsibitity that are considered by parole professionals as at-
tributes of good candidates for parole. Furthermore, an inmate tends to
view processes for making decisions affecting him in which he has little
involvement as arbitrary, and motivated by concerns other than the
probability of his success on parole. As one commentator put it in
describing the need for inmate participation:

{M)en in prison will perceive power as fairly exercised when they have
participated in the exercise of that power... (Participation) gives men a
sense of dignity and a sense of responsibility for their own lives, both values
which the prison traditionally has deadened.** _

But there is another reason for encouraging participation by in-
mates, Parole decisions based on information untested or passively
accepted by parole applicants may not be the best decisions either for the



inmate or society at large because they neglect the possibly vital con-
tributions of the best source of all about an individual’s parolability —
that individual.

Our experience demonstrated to us that there is a crucial need for
effective participation by the inmate in the parole process. The inmate’s
role in the parole hearing should be expanded so that he can supplement,
as well as contribute, to the testing of information on which Board
members base their decision. But to achieve this, inmates need fiest of all
information, and then, help in learning or knowing how to deal with it.

() The Inmate’s Access 1o Information

As we have already noted, inmates at the parole hearings we attended
arrived with vurying degrees of awarcness of what the proceedings
were about and what was expected of them. This was understandable
given their previous exposure to information about parole.

For the inmates in our sample, the Parole Service bricfing sessions
given in regional reception centres to offenders beginning a term of im-
prisonment generally lasted about forty minutes.

In Ontario, there were also briefing sessions given by the John
Howard Society that involved discussion of parole. Given the length of
these sessions, and the complexity of the parole process, it was obvious
that they could only impart at best 4 rough outline of what the process is
about, and ne information about its specific application to a particular
mmate,

Some inmates received personal briefings from penitentiary officials
as part of a pre-parolc interview. The nature of this briefing varied
greatly, and appeared to depend on how the official in question viewed
his parole.®

Some inmates may have acquired information of a general nature
from the Board’s booklet, Handbook on Parele.™ However, we found
this source to be dated, too brief and superficial. Something of this sort is
needed, but in our view it should be fairly comprehensive and accurate
even though this would mean that some inmates would need help in
reading and interpreting it.

v

Most observers of parole processes have concluded that the infor-
mation available to inmates is inadequate.?” We would add that some in-
mates have a hetter opportunity to learn about parole than others
because of the differing emphases placed by prison and parole officials
providing information about parole.™ A lack of understanding by in-
mates of rather basic distinctions demonstrated to us that many inmates
arrive at their parole hearings poorly prepared for the hearing, and for
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parole. In one case, for example, Board members had to spend some time
explaining the practical differences between temporary absence and
parole.” How can inmates be expected to have achieved an understand-
ing of what parole is and what goals they must reach to be paroled with
only a4 minimal amount of information and assistance?

1. General Information

Achieving this requires, at a minimum, access to general information
about the parole process, the complexity of which is attributable (o both
legislators and administrators. Information of this kind includes:

— the role and functions of Parole Board members, penitentiary
staff, Parole Service officers, elc.;

— the relevance of penitentiary regulations;

— existing rehabilitation, drug and alcohol programs whether
within the penitentiary or without;

— how to calculate the inmate’s parole eligibility date:

— the meaning and calculation of statutory and earned remission;

— the availability and purpose of temporary absences, and the
various kinds of parole;

— the role and significance of the parole hearing and procedures
followed in such hearings;

— how the Parole Board’s voting procedures work:

— the actual criteria used by Parcle Board members in granting or
denying parole and how those criteria could be met where inmate
initiative is involved;

— the importance of the parole application and the practical opera-
tion of automatic parole review;

— the files and information kept on inmates, how they are prepared
and used by Board members;

— the practical differences to the inmate between parole and man-
datory supervision;

— how to prepare for parole and plan for parole supervision, ete,

Information of this type, expressed in clear and simple language and
made easily available to inmates would help, we believe, to demystify the
parole process and reduce inmate anxiety. It would also contribute to the
inmate’s preparation for parole and meaningful participation in the
parcle decision. If, for example, an inmate knew that Board members
place emphasis on academic upgrading, then he might be more likely to
begin studying as soon as he was incarceraled.

2. Specific Information

Inmates also need to have access to information that has been
gathered on themselves for possible use in the parole process. This raises
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the thorny question of whether the best interests of society and the parole
pracess would be served by allowing the inmate to see the contents of his
institutional and Parole Service files. Present policies do not give such
access M and challenges of them in the Courts have not been successful. **°

Given the concerns expressed in recent reports on parole, particu-
larly in the Hugessen Report,® we carefully read some 120 Parole Ser-
vice files for inmates in our sample to determine if they contained infor-
mation that, if disclosed to the inmate would cause harm to or threaten
the security of the inmate, other persons, the state or the Parole Board.?
Not one did, even by stretching our imaginations, with the possible
exception of a number of psychiatric reports. Our analysis, admittedly
impressionistic, was based on the less-than-a-full picture of reality
painted by these files. But our conclusions, nevertheless, cast doubts on
the arguments used by thosc who consider that non-disclosure is essential
to the parole process. ™ One of these arguments raises the possibility of
legal aclion by inmates against file coniributors and Parole Board
members for making or relying on demonstrably false assertions, !
Rather than risk the possibility that a parole decision rests on inaccurate
information, it would seem wiser to allow access by the inmate, and es-
tablish statutory immunity for those who must make contributions to the
inmate's file

Ancother argument predicts that suppliers of information for in-
mate files will dry up if the inmate can see his files.?* These persons, it is
argued, would not speak as frankly or openly, Without giving the inmate
access, however, an exceptionally good method of testing the accuracy of
such fite contributions is lost. Furthermore, what of the inmate’s percep-
tion of a process that could be shaped by anonymous (to him, at Icast)
sources? Surely, we can afford a parole process that is itself frank and
open in its reliance on particular information and decision-making
criteria, After all, it is difficult to demonstrate that the existing policies of
non-disclosure have resulted in better parole decisions.

Just how disclosure could take place requires the designing of
procedures that would give the inmate ample notice of what kind of in-
formation was being withheld, and why, as well as the time to have this
decision reviewed by the Courts. Furthermore, even with full dis-
closure, inmates by themselves would no doubt have difficulty assessing
their files adequately and rapidly. We noted that the size and complexity
of files presented problems for some officials and Board members and
that brief summaries of file information were prepared for their
assistance. Longer and more comprehensive summaries could well be an
aid to all participants in the parole process, and particularly to inmates,
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Officials preparing such a summary, however, would require a more
explicit stating of the criteria used by Board members in making parole
decisions. So too would inmates if they are to understand the relevance of
information in their files.

3. Having Reasons for Decisions

Comprehension of the parole process is not aided by the Board's
practice of not requiring full written reasons for decision. Inmates, a5 a
result, at times fail to understand why particular decisions were reached.
They understandably then tend 1o view the process as arbitrary. In ad-
dition, the reasons for one decision serve as guidelines or non-binding
precedents for similar cases for inmates, as well as officials und Board
members.

There are also policy reasons for requiring written reasons. How else
can criteria for decisions be tested? How can persons supervising parole
be adequately knowledgeable about the reasoning of Board members and
the weight they attached to possibly conflicting information n the in-
mate’s filc?

The significance of the parole decision for the inmate, other inmate
officials 1n the process including Board members, and for society gener-
ally make the recording and accessibility of reasons for decision an ¢ssen-
ttal practice in any decision-making process that affects the individual’s
tiberty.

4. Notice of the Parole Hearing

To our surprise, we discovered that some inmates in our sample had
been uncertain of the exact date of their parole hearings and the identity
of the presiding Board members. *** One inmate learned that he would be
seen by Board members a mere ten minutes before the hearing. As can be
imagined, this made even the limited participation of the inmate desired
by Board members difficult to achieve. For some inmates, a lack of
adequate notice caused emotional stress. Many inmates, we discovered,
believed they needed time to rehearse their hearing performances. ™ The
Parole Board with a minimum <ffort could reduce possible anxiety and
lension for inmates by ensuring that they be notified of the date and time
of their hearings, and the names of presiding Board members as soon as
scheduling permits. ™ Existing procedures cast this responsibility on in-
stitutional staff, We noticed that these officers did not always act swiftly
or effectively in informing inmates of parole matiers. 2

(i) The Inmate's Access to Assistance

As mentioned carlier, effective participation in the parole process by
most tnmates requires not anly access Lo relevant information, but also
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the availability of assistance in dealing with this information and the
parole hearing. We observed that differences among inmates’ abilities to
organize their thoughts, perceive what was relevant and what was not,
and express themselves clearly, might result in less favourable parole
decisions for those with lesser abilities, whatever the likelihood of success
on parole. Furthermore, all inmates suffer the disadvantages placed on
them by imprisonment — a very limited capacity to carry out those parts
of the preparation for the parole that may require gathering views, or in-
formation, or making arrangements outside the penitentiary.®”

Several observers have recognized the inmate’s need for assistance
by recommending that inmates be given the right to representation at the
parole hearing by a lay person, to the extent that this not prevent Board
members from “entering inte a direct dialogue with the inmate him-
sel”.* Qur observations of 180 parole hearings support these
recommendations but we query whether they go far enough, not having
dealt with the inmate’s basic problem of finding someone to help him
prepare and participate in the parole process. Perhaps the Parole Board
should bear the responsibility of ensuring that all inmates have access to
independent assistance and representations.

While existing Board policy prevented inmates from having any sort
of representation or assistance in the hearings we attended, some inmaies
had assistance (for example, from legal counsel) during the case prepara-
tion phase,

We observed that assistance before the parole hearing had a substan-
tial influence on the parole decision. A carefully prepared description by
a lawyer of an inmate’s activities for five years while unlawfully at large
could not help but impress Board members of the inmate's potential. ™'
Other cases indicated the beneficial contribution that could be made by
an independent person “*on the outside™ acting on behall of the inmate in
gathering information or otherwise preparing the way for an acceptable
relcase plan. Some inmates have the knowledge, the relationships, the
resources that allow them to obtain outside assistance. Others by
themselves do not, a situation of incquality that the Parole Board would
nol doubl wish to remedy.

An obvious source of assistance is a tawyer. Indeed, Parole Board
policies encouraged officers to be “cooperative and respectful toward
lawyers representing people or parolees who have business with the
National Parole Board™.*?

Parole Service policies, however, allowed assistance by lawyers dur-
ing parole, to be limited, stating that officers have the “authority to pre-

vent the attendance and/or participation of lawyers who wish to attend
the interview of a parole for any matter™, 2

108



Legal counsel might well be useful to inmates in all phases of the
parole process. Yet our experience of 180 parole hearings demonstrated
to us that the introduction of adversarial procedures in this context
would reduce the effectiveness of Board members in assessing the
readiness of inmates for parole. An informal, “clinical” atmosphere
appedared to be desirable given the facts and issues considered by Board
members and the decisions they must make. Introducing a right for in-
mates to full representation by lawyers would, in our view, tend to
destroy this bencficial atmosphere becanse of the preference of many
lawyers for more lormal court-like procedures. While these may well be
suited lor determining the existence of particular facts, the parole hearing
has broader objectives. It is, in essence, an aid to a prediction by Board
members of the probability of the occurrence of certain events, based on
an asscssment of a person’s capacities 1o control his own behaviour
within a chosen, but still unpredictable, environment.”™ As a result,
assistance to inmates during the parole hearings could perhaps be best
provided by psvchologists or social workers who are knowledgeabie of
the legul and administrative aspects of the parole process. We would
stress that this assistance should not diminish the inmate’s direct par-
ticipation in the hearing.

There were, of course, issues of contested fact that arose during a
number of the hearings we witnessed, that could best have been dealt
with by lawyers. Many of these issues arose from events that had led to
institutional procecdings and sanclions, Al the present time, these can
appurently be instituted and imposed without an adequate determination
of what actually happened. Improvements in how alleged institutional
offences arc handled are beyond the scope of this paper, but will in all
likelihood occur soon, This will eveninally remove many issues of con-
tested fact from the parole hearing and thus aid its operation. Given, as
well, the inmate’s access to bolh information and assistance, parole
decision-making and success would, we belicve, greatly improve,

Increasing access would also counter several aspects of potential in-
equality that we observed —— the fact that not all inmates were aware of or
used the opportumty to present written or documented information or
representatives 1o board members or to cail witnesses to testify on their
behalf. Written representations appeared to play 4 decision role in several
of the twelve cases in which they occurred. The use of the witness in
cleven out of the 180 cases we observed coutd well have influenced
decisions for those inmates affected. All inmates should have the same
opportunities to participation in the parole process.
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¢) Conclusions

Our suggestions for expanded participation by the inmatc in the
parole process call for inmate access to information and assistance and
parole procedures that recognize and implement these needs. Increased
understanding and involvement by inmates could, in our view, result in
better parole decisions and more successful paroles. It would also in-
creass the financial cost of parole administration in one way, perhaps if
only for an initial period, by lengthening the period of time that Board
members allocate to considering whether an inmate should be paroled,
Inevitably, our proposals will be assessed to determine whether the
perceived benefits are worth added costs. It must be remembered that
while the added costs can be assessed in terms of dollars and cents, the
benefits flowing from these costs cannot. It boils down to society asking
itself what kind of parole process it wants, and whether it can support it.

Patching up the present process could well be more costly and
difficult than designing a new process for ending imprisonment that is in-
tegrated into a comprehensive sentencing process.

Qur suggestion will undoubtedly be seen by some as another attempt
to “judicialize” the parole process, And indeed, the temptation is great to
meddle with a process that appears to be so arbitrary in design and
operation. Law reformers are suspected of automatically suggesting the
fettering of decision-mukers granted broad discretion with fair {and
therefore, court-like) procedures and requirements.* QOur emphasis,
however, 18 not on restricting this legislatively conflerred discretion that
the Board’s parole professionals exercise in many instances with skill and
understanding, It is, rather, on attcmpting to improve the context in
which the parole decision is made, for example, by promoting the in-
mate’s participation.

Some of the procedura! changes we suggesl are similar 1o those
sought by inmates who have challenged, for the most part unsuccessfully,
Parole Board decisions in the courts,** Judicial decisions have for many
years upheld the Board's existing procedures as being proper exercises of
administrative power.*’ [n fact. the Parole Board Act has been designed
by its draftsmen, given existing law. to prevent judicial interference with
the Board’s functioning. But judicial attitudes change, as do the criteria
judges apply to determine whether or not they should intervene and order
a public authority to exercise its discretionary power in a fairer manner,
Recent judicial decisions involving the Board's procedures have con-
tained strong dissents by Justices of the Supreme Court of Canada who
would require the Board 1o adopt minimal procedures giving the inmates
greater aceess to information and involvement in the parole decision-



making.** Paralleling this are recommendations made in the Hugessen
Report that every inmate have “the right to an open and informal parote
hearing where he is given the fullest possible opportunity to participate in
a decision which directly affects his personal liberty”,* Given the Board's
power to initiate “‘rules for the conduct of its proceedings”, ™ it would be
wise for it to introduce procedural changes before the courts or Parlia-
ment inpose requirements that are less sensitive to the functioning of the
parole process.

Several other matters that were touched on earlier in this chapter
merit comment. The participation and attendance of responsible Parole
Service and classification officers at the parole hearings we witnessed
varied greatly. Sometimes, too frequently in our view, the officers who
prepared the case were not present. No parole hearing should be held
without the attendance of the inmate and all officers involved in casc
preparation.

We also noticed variations between regions in the number of people
atlending parole hearings but were unable to detect any consequent
effects on parole decisions. A suitable policy should be clearly stated and
unilormly applied.

Finally, the Board's voting procedures give too great an opportunity
to individual Board members to influence the outcome of a particular
decision and to dilute their own responsibility for that decision. In ad-
dition, Lo allow publicity to be a factor in the determination of the
number of voles a particular case requires is to introduce inequality and
indeterminable elements into the final decision that will hamper any
future assessment of its accuracy or effectiveness. Our consideration of
voting procedures at the Otlawa level continues in Chapter VII.
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CHAPTER VII

Phase Il1:
Parole Decision-Making by
Ottawa Board Members

Ottawa members of the National Board must cast votes and make
decisions in cases requiring more than 1wo votes. This chapter describes
and analyses this aspect of the parole decision-making process.

a) Description

Parole Board practice and procedure requires that certain federal
parole cases, having been initially considered by regional Board members
are routed 1o Ottawa members for further votes. > In general, additional
votes become necessary because of the serious nature of the offences in-
volved or because a regional member has asked for additional votes on a
particular case. The Board’s voting procedures, we learned, change from
time to time.*? Table XXVII attempts to describe them as they were in
November of 1974.

This voting procedure applies to decisions on ordinary parole and
day parole. An interesting feature of the procedure is that two votes can
deny anything. Even though seven votes may be required, once two
negative votes are registered, the application for parole is denied. If the
original members initiating the consideration of an application both cast
negative votes, that ends the matter. If they cast opposing votes, or both
support parole, then the case goes to Oltawa for consideration and voting
by the required number of additional members,

Cases sent to Ottawa for additional votes are routed to the requisite
number of Ottawa members. These members examine the file and the
comments of the regional members in it. They may add additional com-
ments. But all they usually see before deciding and recording their deci-
sion on the decision sheet is the inmate’s file.

A lurther, and sometimes crucial aspect of the voling procedure is
the power of every Board member, regional or in Qttawa, to ask for ad-
ditional voles on a particular case. Such a request normally is made as

i13



~]

‘pa1nbal £2104 SuBil Moy Ja1iew ou djoled fuap urd anedau | SUONENNS 1O |1y

patusp ucnesjdde ajoing

pasizjap uoneadde ajoiny

pauajiof uoistaladns A1o1EpUTY

PIALIsIY

{3josed spiesol uonepUsWILOIn] INOYUM) pauapo) (Aserodwa)) ajosed Aegy
(3joind pIEm0) LONEPUIWWOIN INOYlIM) Paalo) ajoled {vg |

(syilow ¢ ueyl asow jo) uondaoxa Aq sjoieg

ysnesuepy

adry

(310Ul 10 sJB24 7 aousjuas) Fuyogjen jo asodind 1o) Snip Jo uoissassog
Sunaodun 3nig

{a10w 19 sawad 7 jo sduauasy Fuiydlyjesy Inig

(P3A[DAUL ST 30UD[0IA JO WD B alaym} joied-ay

(1940 pUE (00'0FS) WD IB[[03 YA

(pasn uodesm Jo adA) [0 aalpadsalll) £10G4ol pauly 3

S12J1] 10) padnpal 3joird
{Buryoehy ‘Buiddrupry '$ISLICLI] BUIPR|DUT) | S2IQ[ID SISAED,,
IUAWIA[OALL LD pazIBRFID N

S[RUIMILD [BRLIYGRH

sIapi
SIBpUayo |enxas snosadung i
$2)0A JO JPQUWINN Jenailed BWAJIISRT uonenls £2]0 4 JO J3GUWIng,

ainpaoold 3unop pleog 3[olng
HAXX 2[9eLl

114



part of the member’s written comments. And most requests in our
experience were made by Ottawa members. Since the consideration of a
case continues until the required number of votes have been cast, the
power to demand additional votes is a power that when exercised
decreases the likelihood that parole will be granted.

Some idea of how the voting procedures operate is given by looking
at our sample, Of 204 cases in the sample in Ontario and Quebee, we
assessed that 107 would require additional votes by Ottawa members.

in fact, only forty-one cases were sent 1o Qulawa for additional
votes. Regional members disposed of some sixty-six of the cases by both
voting to deny or defer parole, or one member voting to reserve decision.
Not one of these forty-one decisions required additional votes by Ottawa
members because of disagreement between regional members, Table
XXVIHI attempts to illustrate how the voting procedures appliecd both in
theory and in practice.

Three of the cases requiring three votes under the Board's normal
voting procedures, went on to five votes because of the request of the Ot-
tawa member casting the third vote for two additional votes.*™ Twe ol
the cases where five votes were eventually cast originally only required
two votes. * One of these cases went on Lo five votes because a regional
member requested an additional vote and the Qltawa member casting
this vote requested another two votes.™ The other case reccived five
votes because an Ottawa member reclassified the offence involved as a
“cause ¢éléhbre™ that under the voting procedures requires five votes. ™

Although some Bouard members had a special interest or expertise in
cerlain types of cases, this did not appear to be a determining factor in
the routing of cases requiring extra votes 1o Ottawa members. However,
consultation between Ottawa members probably allows such expertise to
influence decision-making.

Table XXIX describes those cases where the normal voting require-
ment was altered by regional members, as well as those cases which were
altered or overturned by Ottawa members. Interestingly, all but five of
the forty-one regional decisions sent to Ottawa members for further votes
were “upheld”. One decision was only altered slightly, while the remain-
ing four decisions were “‘reversed”’,

b) Analysis

The routing of cases Lo Ottawa members for additional votes
appeared, from what we saw, to function fairly smoothly. Howcver, three
features of the Board’s voting procedures und practices caused us some
concern.
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First, the decision-making of Ottawa members on cases requiring
extra voles is based solely in virtually all cases on the contents of the in-
mate’s file and the memorandum comments in it by the two regional
members who initiated consideration of the case. Ottawa members do
not se¢ the inmate or the officials responsible for the most important
documentation in the inmate’s file, In a sense, the Ottawa members have
less information than do the regional members, yet their vote has equal
weight. In addition to such 4 practice creating a certain element of incon-
sistency in the performance of various Board members here, it may also
be an infringement of the rules of natural justice. Proflessor de Smith has
referred to this type of problem in the following terms:

Must he who decides also hear? In general the answer is in the affirmative. It
is a breach of natural justice for a member of a judicial tribunal or an ar-
bitralor to participate in a decision if he has not heard all the oral evidence
and the submissions. >’

The possibility of needless inconsistencies, of undisclosed bias or
igriorance of crucial information, has led our courts to require that the
members of some tribunals and administrative bodies deciding a par-
ticutar case must all participate in the hearing and consideration of the
case.™ And there is a strong element of common sense in this
requirement. For some members involved in a collegial decision to decide
in isolation, and for others to decide in the face of the person affected, ob-
viously means there are differing bases for decision amongst the two
groups of decision-makers. The impact that this has on the quality of the
parole decision is as difficult to assess, for observers such as us, as for
members of the Parole Board concerned with making the best decision
for the inmate und society at large.

The Parole Board should consider techniques that would ensure
equal participation by voting members in the consideration of an applica-
tion for parole. Such technigues should allow every member involved in a
decision to see and speak te the inmate concerned.

The second matter of concern was the practice we noted by some Ot-
tawa members of commenting on a case without deciding. For example,
regional members had requested one additional vote in a case involving
the continuation and extension of temporary day parole.”™ An Ottawa
member commented in the case file without voting: ’

I am requesting that this file be routed to another member — in my opinion
he should not have been released on Day Parole (Temp.) in the first place. [
also guestion seriously the value of this programme since I can see little, if
any, possibility of his being released on parocle in the near future, if cver.

The case then went to another Ottawa member who voted, but
requested two further votes.
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While consultations on particular cases between Bourd members are
no doubt useful, and practically speaking, unavoidable, it seems to us
that comments introduced into an inmate’s file by 4 member without the
responsibility of decision could be both superficial and influential. The
Board’s approach should be “no vote — no comment™,

The third practice calling for comment is the recirculaling by Ottawa
members of their comments and decisions to other Board members who
have already voted in a particular case in order Lo achieve a more consis-
tent voting pattern. We noted that this had happened in at lcast three of
the cases we reviewed. ™

Occasionally, recirculation occurred after an Ottawa member had
examined a case file but before he had voted. New Board procedures for-
mulated to accommodate the recent reorganization of the Board and
Parole Service have anticipated this type of “recirculation problem™ by
requiring that:

Board Members are asked to observe the following procedures:... {c) to
refrain from the previous practice of recirculating their comments Lo all
other Members concerned prior to coming to a decision.”™

We believe that no recirculating should occur at all. B Board
members are to bring an independent mind, and a varicty of expertises
and experiences to their making of parole decisions, then any attempt to
seck a4 unanimous decision perverts the decision-making process. It also
defeats the underlying premises of requiring more votes for certain kinds
of cases — the presumption that more people deciding produces a better
decision, as well as diffusing responsibility in the event a parole proves
disastrous.

Finally, some explanation appears necessary for the low level of
change by Ottawa members of regional decisions {five out of forty-one
cases). An Ottawa member was in fact sitting as a regional member in
seventeen of thesc cases. This was necessary at the time becavnse of the
heavy workload of the regional members in Quebec and Ontario. It also,
of course served a training function for new regional members, Over our
sample as a whole, of 200 parole hearings for the Qucbec and Ontario
regions in the month of February, 1975, 106 involved an Ottawa member
sitting as a regional member. [f this practice changes, as is likely, 5o too
may the apparent degree of regional autonomy.
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CHAPTER VIII

Criteria in Parole Decision-Making

a) Introduction

As must now be obvious, our research could not reveal what the
criteria to be used by Parole Board members should be. We have
attempted to identify some of the most prominent criteria used in the
cases in our sample. Rarely were all operative criteria easily ascertained.

Board members did not as a general practice record and rank the
criteriu they used in reaching decisions, or the factors they considered to
be decisive. Clues about what these criteria and factors might have been
and the weight Board members attached to them occurred in the written
and oral recommendations of Parole Service and classification officers, in
the statements and questions during parole hearings, in conversations we
witnessed as Board members deliberated and reached decisions, in their
indication, explanation and discussion of decisions to inmates and
officials, and in their written comments attached Lo the forms recording
decisions. We did not interview Board members and in a rigorous fashion
ask them to attempt to state and weigh the posilive and negative factors
involved in their decisions. To do so when the facts of a particular case
were fresh in Board members’ minds could, in our view, have influenced
the process of decision-making we were observing, characterized as il is
by both objective study and subjective impression. What has emerged
from our abservations of this process is an identification of the criterion
that appeared to dominate the consideration ol cases we monitored,
These we describe later in the chapter as prominent criteria. Their selec-
tion by us does not indicate that other factors were not operative, but
rather our early discovery that in any case, out of the mass of infurmation
available to Board members, a relatively small number of factors seemed
to tip the scales one way or another.

For some of our reuders, what lollows in this chapter may say more
about awr impressions than the behaviour of the Board members we
observed. However, this part of the study represents an initial attempt to
make explicit a process which up to now has remained implicit — a
process which is the very heart of this administrative body.



Previous chapters pointed oul many of the problems caused by not
having specific, clear, consistent and widely known criteria. One need
only read several inmates’ files and observe Ltheir parole hearings to realize
that while such criteria are needed, they can never completely substitute
for the discretion that parole decision-makers must inevitably have in
order to cope with the infinite variety of human situations and the ever-
changing nature ol society. Effective criteria cannot be chiscled in stone,
but evolve openly and clearly in a way that allows assessmenl of pasi
experience to shupe and improve future decisions.

The few formal statements of Board criteria which do exist are
general and brief and can do no more than provide very general guidance
to participants in the parole process.™

b) Identifiable Criteria

Section 10 of the Parole Act scts out three main critéria 1o be con-
sidered by the Bourd in deciding whether to grant parole. These are first,
Lhal

... the inmate has derived the maximum benefit from imprisonment: second,

that the reform and rehabilitation of the inmate will be aided by the grant of

parole; j&"d third, that parole would not constitute an unduc risk to
society.

The Parole Board’s Procedures Manual upproaches the description
of criteria for parole in the following manner:

[ order 1o arrive at a decision the Board first considers all possible in-
formation about the offender that will help measure his readiness lor release,
and the readiness of the community for his return. This requires a study of
all pertinent information relating to the offender’s social and behavioural
background and development, the motivation underlying his criminal
behaviour, his adjustment and significant changes in insight and attitudes
towards improving his knowledge and skills while in Lhe institution, and a
salisfuctory parole plan for his return to the community where the potential
for living and employment are favourable ™

Another approach is found in an early Handbook on Parole that un-
til recently wus provided to inmates as a way ol helping them understand
what parole was all about.

Here are a few other things the Board looks for:

— What was your offence, wis it the first one, and was il 2 serious one?
— 130 vou huve a better understanding of the situation that brought you Lo

prison’?
— Whut kind of person were you, have you changed, in what way?
— Have vou tried o improve yvourselt, — how?

— Is your relationship with your fanily and your friends o good one?
— Have any difficulties been fixed up?



— Are there people outside who can, and who will help you?

— The Board also wants to know il you have 4 job or are able to get one, if
vou have a place Lo live, and il you have a realistic plan so you cun avoid
the problems of the past.

Yet another statement of parole criteria was provided by the Board

for judges, magistrates and police officers:

c)

These are some of the factors that help the Board decide:

(1} the nature and gravity of the dffence, and whether he is a repealer;
{b} past and present behaviour;

(¢) the personality of the inmale;

(d) the possibility that on release the parolee would return Lo crime and the
possible efect on socicty il he did so;

{¢) the efforts made by the inmate during his imprisonment to improve
himsell through education and vocational training and how well they
demonstrate his desire to become a good citizen:

() whether there is anyone in the community who can — and would — help
the inmate on parole;

(g) the inmate’s plans and whether they are realistic enough to aid in his ul-
timate rehabilitation;

{h) what employment the inmate has arranged, or may be able (o arrange;
steady employment must he maintained if at all possible us one of the most
imporiant factors in his rehabilitation;

(i) how well the inmate understands his problem; whether he is aware of
what got him into trouble initially and how he cun overcome his defect, and,
how well he understands his strengihs and weaknesses.

The final test in any parole case is whether there is a change in altitude
towards crime — whether he has genuinely attempled (o change for the
better.

Recent Board Efforts at Specifying Parole Criteria

Within the last two years, as part of a gencral movement in this

direction, Board members have made some effort 1o clarify criteria. In
October, 1974, u regional member initiated a survey of the criteria used
by Paroie Service officers in rccommending parole, Officers were asked to
list and rank the ten criteria they most frequently used, Responses receiv-
ed from 107 Parole Service officers noted fifty-three different criteria.
The ten most frequently used criteria, in order of importance, were as
follows:

(1) established pattern of eriminal behaviour:
(2) threat to society of violence;

(3) stable family in community;

{(4) siable behaviour patterns in individuat;
(5} level of inmate motivation:

(6) work available in community;

(7 level of sell-insight;

(8) degree of involvement in releasce plans;



(9) support of friends in community;
(10) work training in institution.

Another effort to clarify the Board’s criteria took the form of a list of
eight major criteria circulated to the district offices of the Ontario region
in the fall of 1974.7” The criteria listed were:

(1) the nsk of recidivism based on the individual’s criminal record:

(2) the potential harm to the public in the event of recidivism;

(3) the cflort made by the inmate at self-improvement while in

prison;

(4) present attitude and motivation;

(3) the extent of support which he can expect o receive in the com-

munity from family, {riends and the communitly in gencral;

(6) the prospects for employment;

(7) available fucilitics for continuing education, vocationa! training,

medical or psychiatric treatment or other required services; and

(8) extent to which the dcterrent effect of incarceration has been

maximized.

Early in 1975, and partly in response to the initiative of the regional
member described above in October, 1974, lour Otlawa members
praduced a list of fifteen parole criteria, ranked according to the impor-
tance attachced by each member in their decision-making.

It is noteworthy that two of these Ottawsa members sat as Ontario
regional members in some 60 per cent of the parole hearings scheduled
for the month of February (and thercfore had a significant influence on
our sumple). All four of these members sat as part of the various panels in
those February cases from the Ontario region requiring additional voles.
Table XXX shows how these members ranked the criteria they selected.

Several other Board members indicaled to vs that they used certain
criteriz and indices that were in some respects similar to the eriteria we
have already described.

These various attempts indicate that the Board is searching for
agreement on parole criteria that could be used across the country. The
attempts also show that some inconsistencics exist in the criteria applicd
by Parole Board members and Parole Service officers. None of these lists
indicate what would be a sufficient application of particular criteria for a
grant or denial of parole. Table XXX does show, however, agreement on
iwo critenia (seriousness of offence, criminal record showing pattern of
viofence) as the two most important criteria for four Ottawa Board
mentbers, as well as significant simtlarities in the overall ranking ol most
other criteria,
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Nonc of these lists directly recognizes the Board's sensitivity to
adverse public opinion and its impact on decision-making. Even though
some Board members may consider public reaction as an important
criterion, as we indicated above in Chapter VIl while discussing Board
voting procedure, it was an underlying criterion (if present at all) that we
did not notice in the decisions we¢ monitored.

d) Parole Criteria Used in Cases We Observed

We have attempted to extract the criterion in each decision that
appeared to have been most prominent. The sources we used were
described at the beginning of this chapter and did not include our direct
questioning of Board members about criteria or factors that may have
been operative but were not mentioned by them, by contributors to in-
mate files or participants in the parole heuring. We tended to attach more
weight to criteria that Board members considered important enough to
record in memoranda attached to their decisions,

Our findings, summarized in Tables XXX1 and XXXII, do no more
than illustrate the criteria that appeared to us to be most influential or im-
portant for parole decisicn-makers in the cases we witnessed. Since we
selected only one prominent criterion and did not uniformly relate it to
other factors in each case (such as the seriousness of the offence, or the
number of previous convictions), our findings do not indicate that this
criterion by itself was decisive in determining the parole decision. Qur
selection of prominent criteria, as a result, may be of limited utility to
those wanting to know what criteria were applied or were decisive in par-
ticular kinds of cases. On the other hand, these prominent criteria were
the most visible considerations present in the cases in our sample.
Consequently, they are what many participants in the parole process,
particularly inmates, must rely on in understanding parole decisions,
because of the absence of specific, clear, consistent and widely-known
statements of the criteria Board members attempt 1o use.

Since we observed cases and hearings in Ontario and Quebec
separately, our findings for these regions are presented independently.
The criteria used in each region varied, differences existing even in the
definition given to criteria with similar tags. We have illustrated the use of
criteria with selected quotations from the written comments of Board
members attached to their decisions.

(iy Criteria in the Ontario Region

From the seventy-three cases and hearings that were fully monitored
for prominent criteria in the Ontario region, some seven general types of

1

criteria emerged.
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I. Release Pluns

This criterion predominated in twenty-three cases. Involved were in-
mates with good. community-supported release plans, inmates without
any reasonable rclease plans, and inmates who required special
frameworks or strict supervision to implement their release plans. To il-
lustrate, the following are cxcerpts from the written comments of Board
members attached to their recorded decisions:

0-45 All institutional reporis were positive. However, because of the
nalure of the offence and the publicity it attracted at the time of the in-
male’s canviction (he had killed his bride 13 hours after the wedding) the
Bourd wus very concerned with the community attitudes toward the in-
mate. The community situation was found to be very supportive with
family, relatives, friends and even the police favourably disposed to the
release of the inmate back into their community.

0-73 Grranted day parele (temporary) for the purpose of'earning sufficient
funds to pay off his debts and to travel out west. [n addition, the Board
wished to provide the inmate with an opportunity to test himself oul in
terms of his aleohol problem. Their central concern however was with
providing the inmate with the frst stepping-stone for reaching his release
plan goals.

0-18 This case involved a 50-year old inmate serving u sentence of Tour
years for breaking and entering. escape and a remanet for mandatory
supervision forfeiture. Central concern however was with the fact thal he
lacked any form of release plan. The Board wanted the inmate to do more
thinking about this release and commented 1o the inmate thal he should
reapply for parole when he decides upon a viable reicase plan.

2. Personality Problems

Occurring in sixteen cases, the use of this criterion was activated by
inmates who appeared to exhibit emotional instability, or what was seen
to be an inability to cope with everyday problems and personal
relationships. For example, consider Board members’ reactions in the
following cases:

0-27 This inmate hud made no effort to involve himsell in any of the
programs or counselling offered by the institution and verbalized his need
to pet out of the institution singe he felt he required no help. Though this
inmate had no previous criminal record, he had been a heroin addict for
the five years preceding his arrest on the present offence. His emotional
problems clearly prevented him both from develeping any sdrt of insight
into his difficulties and from making any effort towards reaching out to
athers for help.

O-17 A 27-yeur-old inmate serving a two-year sentence in 4 maximum
security institution for indecent assault. This inmate had a serious ulcohol
problem in which he loses control of his sexual and aggressive drives
when under the influence of alcohol. He tended to minimire the
seriousness of his offence and has shown little interest in seeking psy-
chological or psychiatric help in the institution,
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A use of the “personality problem™ criterion in some cases merged
with the “danger to society” criterion, as the following case indicates:

-1 This inmate has refused any type of psychiatric help offered in the
institution, demonstrated a very poor atlitude to women in general, lack-
ed any sort of close contact with family or friends and shewed no interest
in parole since he was 10 be released soon... The general feeling of the
Board members was that the inmate was a ‘very dangerous man’ and that
he would have to be committed Lo a mental institution on his release lrom
the penitentiary.

3. Matwrity

This criterion seemed 10 dominate consideration of some nine in-
mates, who were cither atlempting to analyze and undersiand their own
problems, or unable to accept responsibilities. For example:

0-13 The inmate clearly had a tendency to rationalize and excuse his
behaviour both in terms of the offence itself and his institutional ofences.
Hc showed little insight into his pattern of irresponsible behaviour which
included his fathering three children by three different women.

0-43 This inmate had no prior record und wus a highly inte!ligent universi-
ty student who had been trying to accumulate sufficient funds to attend a
university in England. Though the inmate was not prepared to state that
marijuana was dangerous or destructive, the Board managed to have him
admit that he had broken the law and thal he would not engage in such
activities again.

4. Personal Resources

We have used the term, “personal resources” to describe the
recognition by Board members of an inmate’s alcobol or drug dependen-
¢y, a factor that in their view could affect the inmate’s success on parole.
The criterion arose in nine cases where inmates who had drug or drinking
problems showed an inability to do something about it, aithough they
recognized the consequences for their families and themselves. To
illustrate:

O-88 All factors uppeared positive here: a good institutional work record,
good community support, positive employment situation, and favourable
police parole reports. However, the inmate has a serious alcohol problem
which was at the root of a recent institutional offence. The Board focused
on the fact that alcoheol was at the base of most of this inmate's problems
and that it was in fact ruining his life.

5. FEstablished Delinguency

This criterion prevaiied in nine cases in which inmates demonstrated a

well-established pattern of delinquency. Paralleling its use was considera-
tion of the inmate’s involvement in the offence and his reasons for com-
mitting it. As examples:
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0-51 The inmate has a personal history of involvement in the eriminal
world and association with members of this world. He is seen as a poten-
tial source of advice and facts for criminals.

0-46 30-year old female serving a sentence of 15 years 338 days for armed
robhery and manslaughter. This inmate had been very successful on day
parole and her release plan was well prepared and strongly supported by
both the parole service officer and the classification officer. The Board's
yuestions during the hearing centered almost exclusively upon the in-
mate's version of the offences in order to establish her degree of involve-
ment therein (since there was an accomplice 1o both the offences). The
Board estahlished to their satisfuction that this inmate had not been the
instigator or leader in the offences. Purole was granted in (his case.

6. Danger to Society

Although one might have presumed that this would be a “threshold™
criterion for serious consideration of parole, we noted a number of cases
where parolc was either not granted, or granted reluctantly, even though
there was no evidence that the inmates in question would pose any
danger to society in the sense of having a potential for physical violence.

The criterion, however, was decisive in four cases, usually when the
inmates concerned were recognized as dangerous because of severe psy-
chiatric problems. Not one of these inmates was held in a maximum
security institution. We must point out that we did not attend six
hearings held at the Kingston rcgional medical centre and were unable to
obtain information about these. One illustration of the use of this
criterion suffices:

0-44 A 27-vear old inmate serving a sentence of six vears in a medium
security institution for armed robbery and thefl over $200. Though this
inmate’s institutional academic work had been positive, he had a
background of parole violation, violent behaviour and generally no in-
sight. Seen as “dangerous and unpredictabie person™.

7. Iustitutional Performarnce
Board members gave special consideration Lo the inmate’s behaviour
and initiatives in penitentiary in only three cases. As an example:

0-78 The Board spent much time questioning him as to his constant nced
for money. They then turned their focus upon his recent jnstitutional
offence of bringing contraband into the institution since they felt that
such behaviour was indicative of his general attitude.

(i) Criteria in the Quebec Region

We extracted six general types of decisive criteria {rom the 97 cases
we observed in the Quebec part of our sample. ™
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1. Release Plans

An adeguate telease plan was a determining factor in ten cases,
adequacy being assessed by the presence of certain guarantees ol viability
and expected results. For example:

Q-100 This inmate is serving 4 four-year sentence for rape. Family reaction
Lo his return in the community is favourable. The psychiatric report is
favourable. He plans 1o return home where his wife has maintained the
family household during his absence.

Inadequate release plans were negative factors in five cases, when the
plan proposed did not complement the inmale’s personality and probable
outside environment. To illustrate:

Q-5 This inmate has pood personil resources but does not use them. He
is serving three years for robbery. atlempted trobbery and possession of
drugs. He wants ta work at a parking lot in Montreal.

Q-9 This inmate is serving 20 years, He has o pood release plan which is
presently unrealisable duc Lo regivnal econemic conditions. He was in-
structed to reapply as soon as such & plan becomes viable.

Incomplete release plans seem to motivale the Board member’s
deeisions in ten cases. As examples:

Q-56 This inmate refuses o recognize that he has o drug problem. He has
strong puilt feelings regarding something that happened in his early teens.
We are looking lor a releasc plan that would help an individual with such
a problem.

Q-99 This inmate was heard last September. The introverted type, he has
worked at correcting this problem. He plans to return to his former
employer, but still has to register at @ halfway house.

A release plan that had provided for a framework for parole und
operated in stages of gradually reduced supervision was the focus of the

Board member’s concern in 14 cases. For cxample:

Q-102 This inmate is serving a 3-year sentence for robbery with violence,
Fle is determined nol te associate with his old friends. He is medically un-
able te drink anymeore. He is an inveterate gambler and has many debts.
le promises not te attend horse races again,

Q-65 This inmate is a small time thiel, shallow but frank. He functions
well within a delinite framework and intends to pursue his education at
the CEGEP level. He needs to work before undertaking his studies. A
stay in a halfway house is desirable.

2. Established Delinguency

This was a prominent criterion in 19 cases. Involved were inmates
wilth an identifiable delinquency pattern. Here Board members required
evidence of the inmate’s ability to meet control and supervision
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requirements or additional proof of his intention to behave. As il
lustrations:

Q-45 This inmate was involved in drug traffic valued a1 half a million
dollars. He once reflused & day parole. His son was released and lives on
wellare despite his personal income.

Q-37 This inmate is sceving his seventh prison term and has poor personal
and communily resources, He was successful in two previous paroles.
Good cooperation.

Q-81 This inmate is serving a 10-year sentence for armed robbery. He does
not discuss his offence very much. His accomplice is very dungerous. We
wonder whether he will be able to resist an easy hit. He does not consider
himsell a professional criminal.

3. Personality Problem

This criterion applied in 14 cases, involved inmates identificd by in-
stitutional staff as *“psychiatric cases”, inmates with lesser “personality
problems™ who had or were undergoing treatment, and inmates who
had demonstrated erratic behaviour in their relationships with others,
either in penitentiary or outside. For example:

Q-14 Deferred two years earlicr, he has since participated in mystic groups
but has left them dissatishied. He lives in a fantasy world. feels rejected
and has taken sleps to be transferred to a maximum security inslilution.
He fecls strongly that he is different from other human beings.

Q-55 Young inmatc with a viclent record. His personality has been
damaged by intensive drug use. He trusts only the psychologist of the in-
stitution, He would like creative work to help people like himsell.

Q-19 This inmale is serving three years for indecent assault. He is an il-
legitimatc child who was abandoned in institutions. He has few resources
but is ablc to earn a living. He has met with the psychologist of the institu-
tion on a few occasions and should continue these meetings.

4. Danger to Society

Occasionally a secondary criterion, this predominated in some 12
decisions. It seemed to assume imporlance gither because of the nature of
the inmate’s offence, or in conirast to cases in Ontario, becausc the in-
ntate was being held in 2 maximum security institution.

Q-82 This inmate is serving a sentence of 7 years and 935 days for con-
spiracy to rob and armed robbery. He is very influenceable and is working
at this problem in the institution. A transfer application has been
prepared in the event of a negative decision.

Q-9 This inmate is verbally aggressive. He is serving a 20-year senlence
for kidnapping. He denies certain facts contained in the police report and
blames the Board for not having intervened in 4 previous senlence. He
premeditaled his offence for threc days.
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Q-9% This inmate is a dangerous sexual offender. His institutional
behaviour has greally improved during the past two years. A neurolic
conflict causes him to“act out”. He has normal sexual fantasies bul has
never dated regularly.

5. Personal Resources

The criterion arose in cight cases involving inmates who recognized
their problems but lacked motivation, and in particular, those with an
alcohol dependency who felt they could not change. As examples:

Q-39 This inmate did not take advantage of a previous parole. He com-
mitted minor offences at an carly age. He will probably recidivate and has
no intention of changing or making any effort.

Q-16 This inmate reduces his drinking problem: he does nol consider
himself an alcoholic. He wants to return 1o his wife who has the same
problem. The offence is related to his drinking problem.

6. Maturity

Lack of insight into themselves, or lack of willingness 1o participate
in any social project were the problem concerning Board members in five
cases. We categorized these concerns as a “*'maturity™ criterion. Some in-
mates affected by the application of this criterion scemed unabie to
perccive their own responsibility for the offence that resulted in im-
prisonment. Others appeared to make no contribution or preparation
towards their eventual relcases. To iliustrate:

Q-63 Unsatisfactory performance in the institution. The community
assessmenl indicates his luck of realism towards his family situation (wife
and five children) and responsibilitics.

Q-95 This inmate realizes thal she was nol truly happy al home. She com-
milted the offence “out of love™ 1o save her happincss. She relics on her
artistic talent and does creative work.

(iii) Prominent Criteria and Decisions Compared

All parole decisions can be classified into five categories:

— release

— release within a framework

— defer or reserve decision

— not to refease

The following Tables compare these decisional categories with the
frequency of use of the prominent criteria jsolated in the decisions we
monttered. The total picture presented by the consolidated Table

XXXHI is, of course, affected by the somewhat different meanings at-
tached to similar criteria in Quebec and Qntario.
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(iv) General Observations on Criteria

Although we attempted to identify prominent criteria, some ob-
viously predominated in particular cases more than others. The “release
plans™ criterion was occasionally used by itself. Maturity, on the other
hand, was used widely in combination with other factors. Qbviously,
even if criteria were spelled out and ranked in detail, parole decision-
makers would still have to choose the criteria appropriate to each case.
However, if all participants in the parole process were aware of the nature
and range of, let us say, the fifteen crileria that the Board considered to be
appropriate for most cases, then the information contributed to the in-
mate’s file could be selected and structured in ways that would allow
easier application of appropriate criteria.

We did observe that the Board members deciding on cases in our
sampie did not attempt to apply a given number of criteria, in any par-
ticular order, with any predetermined emphasis, Rather, they aitempied
to trace the circumstances of each case, and form a mental picture of it
with the large amounts of information available to them that they had
been able to review, given large workloads and little time, Indeed, we
observed that Board members appeared to rely on relatively few fac-
tors,™ ua tendency that should encourage them to attempt to record the
bases of their decisions.

Members secemed to have individual parole philosophics Lo guide
their deliberations with the result for us that in many cases their decisions
appearcd to be made almost intuitively. Given their expertise, and
presuming expertise is ucquired by deciding many cuses, their intuition
may well have been an adequate, perhaps even admirable guide, But un-
less cuch Board member keeps an individual “score card™ recording the
crileria used, and subsequent history for every case they consider, and
these **score cards™ ure studied by all Board members, the benefits of
experience may be rather limited. Without kceping score, in other words,
these benefits can onty be sensed, or guessed at,

Since experience seems to be the main way of knowing the Parole
Bourd's cniteria lor decision, one understands why these criteria are only
known to a few people. We, as privileged observers, gaincd this
¢xperience to some extent. But it can never be acquired by many con-
tributors to the bank of information in inmate’s files that forms the basis
for the parole decision, nor by inmales themsclves. Their contribution
and participation, consequently, can only be ol limited effectiveness as
long as they remain unuware of the Board's criteria lor decision,
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e) Why Clear, Consistent Parole Criteria Are Needed

We have already set out, in previous chapters, the reasons why a
clear, consistent and explicit set of parole decision-muking criteria arc
needed. Criteria, of course, will evolve but this should not prevent the
Board from stating what they are. This would be only a first siep — how
explicit criteria would be ranked and used can only be discovered from
experience and further research. Nevertheless, a number of immediate
benefits would flow from the Board stating the criteria it will attempt to
use as guides in parole decision-making.

For the inmate, explicit criteria are essential to meaningful participa-
tion in the parole process. Knowledge of the criteria used in his case
reassures the inmate that Board members treated him fairly. A belief that
he has been treated fairly by the Board enhances the legitimacy of puarote
in the mind of the inmate. And this may help him to meet the strictures
of supervision and the standards and conditions imposed on him during
the parole period.

For the Parole Service oflicer, explicit criteria would make case
preparation an easier and more purposcful task. It would allow the
officer to focus his efforts upon more relevant details, obscervations and
comments. And this would result in a more efficient use of preparation
time. Knowledge of the criteria employed by the Board would also scrve
to decrease the present anxiety of many of these officers and their tenden-
cy 1o anticipate the probable concerns of particular Board members,™

Specificity of Board criteria will also assist other contributors to the
parole file such as classification officers, family or friends of the inmate,
potential employers, and so on. Familiarity with these criteria will allow
the contributions of these individuals 1o have greater relevance 1o the
issues before the Board and consequently greater weight and impact on
the Board's decision. Presently, cach contribution to the parole file of
some individual in support of parole for the inmate becomes a “hit or
miss™ effort, as many contributors are well aware. Consider the following
cxcerpt from a letter by an inmale’s fawyer to the Board:

We are solicitors for Mr. X who, we understand, has recently made applica-
tion for day parole,

We wish to supporl this man’s application at this time and would respectful-
Iy ask that the persens reviewing the application take into consideration the
submissions contained in our letter to the National Purcle Service dated
January 17, 1974, in support of Mr. X's application for parole.

[n that letter, we attempted to set out as accurately and as completely ax possi-
ble information which we felt was relevant to the matter under consideration by
the Bouard at that lime. We further feel that the same submissions are rele-
vant Lo Mr. X's application at this time ™
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The general public would also be assisted by knowing what the
Board's criteria arc. Information of this nature helps to demystify the
parole process. Providing such information would demonstrate the
Board's willingness to account for its decisions to that public, A better
understanding between the public and the Bourd should evolve as the
public become more aware of the Board's functions and the difficulties
confronting parolees. Increased public understanding should help to
facilitate the purole supervision efforts of the Parole Service and other
after-care agencies.

Finally, the Board itself can gain substantially by a clear stalement
of its decision-making criteria. Because case preparation for the hearing
and the argumentation at the hearing will be focused upon these criteria,
the hearing itself should become a more cffective case review. As well. the
decisions of Board members would he less open to criticism as arbitrary
or 4s molivated by extraneous factors or irrelevant considerations. Their
decisions would be seen as flowing from their apphcation of stated parole
criteria rather than intuttion or the *“*predilections of particular Board

PR k]

members™,

Reliance by the Board on explicit criteria should introduce greater
consistency into parole decision-making. The Board’s decisions would
reflect its criteria and serve as guides in the consideration of similar cases.
Furthermore, the Board would better be able to assess the effectiveness of
its decisions in terms of (he inmate’s success on paroic and the laclors
considered important by the Board.

Initial attempts by Board members to arrive at and agrec upon a list of
clear and consistent criteria or guidelines for decision, will obviously be
difficult and frustating (although members should be encouraged by the
agreement between-the four Ottawa members shown on Table XXX}, So
too will initial attempts by Board members to rank and apply these 1o
particular cases and record their application. Bul without such attempts,
the Board will never be able to assess which criteria are indeed most ap-
propriate and effective for different kinds of cases. Experience will
gradually modify the list, which should never be thought of as static, or
indeed comprehensive. And every modification will require the publica-
tion of a new list and explanations for changes made. This may seem
excessively formal, but given the extreme importance of criteria for all
participants in the process and the public’s understanding of parole, we
consider it vital for the Parole Board 1o continue its efforts at establishing
its first set of clear, consistent and explicit criteria for parole decision-
muking,
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f) Other Influences on the Parole Decision

In previous chapters we have described various elements,
procedures, practices, and so on, that structure the context within which
Board members decide. To the extent that these elements affect the
parole decision, they could be considered as influences, or passive
criteria. Qur purpose in mentioning these passive criteria again is to re-
mind the reader of the effect, sometimes determinative that they may
have on the parole decision. The following are notewarthy.

(1) Voting Procedure

As already indicated, ™ different sorts of offences and situations call
for decision-making and voting by differing numbers of Board members.
The Board’s voting procedure directly affects the ease with which an in-
mate may obtain parole. It is, for example, more difficult to obtain the
majority approval of five Board members than of two. The voting
procedure, therefore, acts in some instances to make it more difficult for
an inmate to obtain parole and to ¢mphasize the seriousness with which
the Bourd views the offence or siluation in question.

(i) Pre-decision Contacts

We have already considered the effect of these contacts, that we
defined as contributions to a parole file that take the form of a
recommendation, evaluation or summary regarding the readiness for
parole of an inmate.*™ We demonstrated that these pre-decision contacts
greatly influence the consideration of a case by Board members. The
recommendations of the Parole Service officer were secn as the most
significant influence of this kind.

(i11) Case Preparation Delays

The sample indicated that delays in case preparation can be a deter-
mining factor in the Board's decision. Twelve case files received reserve
decisions by the Board due specifically to inadequacy of preparation.®
Though the Board was found not to reserve in all cases lacking significant
documentation, the fact that it did so in these twelve cases means that
delay in preparation is an important influence on the parole decision.

(iv) Role of the Parole Service and Classification
Officers in the Hearing

It was noted in an earlier chapter that there is inconsistency in the
naturc and manner of participation of parole service and classification
officers during the course of the hearing. * Some of these officers played a

141



major (and sometimes decisive) role in the Board’s decision — either dur-
ing the pre-inmate conference or the hearing proper. This was especially
true of those cases where the Board necded just one additionat positive or
negative factor regurding the inmate in order to feel sccure in granting or
denving parole. The views of the Parole Service or classification officer at
that crucial moment of indecision often provided the required impetus to
bring the Board to a decision. Of course, the absence of the responsible
officers could have a strong effect on the oulcome, and such abscnces
were not infrequent.

(v} The Role of the Hearing

tt has already been pointed out in the discussion thal the inmates in
this sumple were provided with ample opportunity to speak at the parole
hearings.” In addition, it was mentioned that cffective participation of
the inmate at this stage of the parole process is important, for example, as
a means of checking the accuracy of the information before the Board as
well as ensuring that the inmate perceive the process as a fair onc. Men-
tion was also made of the important role of written representations sub-
mitted by certain inmates at the hearing,

But aside from all these benefits of the participation of the inmate,
did the inmate have any real impact on the Board’s decision? That is, did
the hearing stage in fuct play a significant part in the actual decision ol
the Board?

It is significant that of 179 parole hearings we atlended, a decision
wis tentatively taken by the Board prior to admitling the inmate into the
hearing room in at least 50 of these cases. That is, in these 30 cases the
researchers managed to gain from the pre-inmate conference’s discussion
a feeling for what the Board’s decision would be. Such a “sense™ or
“feeling” of the decision came from remarks by Board members, Parole
Service or classification officers. Remarks like:

“this one is a poor risk™;

“this fellow is a very poor parole prospect™;

“we'll consider this interview more of a progress report than as con-
sideration for parole’; .

“this is a very violent guy and is pretty hopeless in view of his psy-
chialric progress to date™; and

“there are no negative factors here™;
gave us a fairly accurate picture of the Board’s tinal pesition.

Apart from recording these and similar remarks, we did not measure
the effect of members’ predisposition on decistons for all cases in the
sample, Obviously, members who have prepared for a hearing by review-
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ing the contents of the inmate’s file may have formed some opinion on a
number of the issues that will be raised. So too do judges who have read
the arguments submitted by lawyers for plaintiff and defendant before the
trial, If a4 degree of consensus on a case was achieved by Parole Service
and classification officers, then, a Board member’s predisposition may be
determinative of his decision, and observably was in a number of cases we
witnessed, All of this should not be taken as indicating that the hearing is
nol a significant event for parole decisions. In several cases, the hearing
was crucial.

Perhaps the only observation that can be fairly made is that there
was an element of inconsistency in the weight accorded the hearing
proper by Board members. This inconsistency is further complicated by
differences among inmates in their capacity o perform well in this set-
ting.

(vi) Previous Board Decision

These are sometimes an influence on a subsequent consideration by

Board members of the same case. For example, day paroles are viewed as
preparation for full parole.

(vii) Conclusion

These coniextual influgnces, though not normally viewed as crileria
for parole, cannot be ignored 1n gaining an understanding of how purole
decisions are made. Parole professionals — Board members and other
officials — must obviously be aware of such influences and include them
in their approaches to particular cases,
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CHAPTER IX
Policy-Making by the Parole Board

Earlier we described the Board’s involvement in formulating and
disseminating policies. The number and variety of policy documents that
the Board uses demonstrates not only its involvement in policy-making
but also its need for simpler and better coordinated policy dissemination
practices.

Policies can be found in rules, regulations, memoranda, directives,
minutes of Board mectings, the Parole Service Procedures Manual, the
Board’s Procedures Manual, the Board’s annual reports, its members’
public statements, its own press releases as well as those issued by the
Ministry of the Solicitor General. Apart from problems in amassing all
Board policies, we had difficulty in understanding why some policies
appeared in one of these sorts of documents, while others of a similar or
related nature did not.

We discovered that the Board had no index for its policy memoran-
da and directives. It did, however, maintain an index to minutes of Board
meetings al which, presumably, its policies are adopted. But not all
policies are disseminated by Board memoranda or directive. And in fact,
it might be difficult for the Board to know lor certain all of the ways in
which a particular policy was disseminated.

Many of the Board’s policy memoranda and directives comain in-
formation that is crucial to an accurate understanding of the parcle
process. Yet these are not considered to be public documents, and are not
usually made avalable (o either inmates or the general public. For
example, the Board’s voting procedure is the subject of one memoran-
dum. So too is the Board's policy on the nature, function and purpose of
day parole.

Qur own difficulties in finding and assembling up-to-date Board
policies may be some indication of the experiences of new Board
members and staff as they try to put together the Board's rules,
procedures, practices, and policies that will guide them in their work.
Surely, a simpler system could be designed that would simplify policy dis-
semination, perhaps by the Board using only one method of circulation,
indexed and tied to earlier, related policy statements.
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Whatever system is used, we believe the Board's general policies, like
its rufes and regulations, should be public information. To the inmate
applying for parole, there is little between the application of a policy
rather than a rule. For society, its understanding of the parole process is
not enhanced by the Board using policies in a manner that hides them
from continuing public scrutiny.

During our rescarch, we observed that the Board was aware of a
number of problems concerning policy-making and dissemination. The
creation of positions of responsibility for policy gathering, coordinating
and evaluating is a step in the right direction. Yet it is only one step. For
inmates to understand and respect the parole process, they must have the
opportunity to know how the process functions. An open system of
policy dissemination would help meet this need.
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Endnotes

' See, for example, L. James, Prisoners’ Perceptions of Parole (Toronto: Centre of
Criminology, Univ, of Toronto, 1971); S. Binnie, Parole and Oniarie Reform institution
fnmates (Centre of Criminology, Univ. of Toranto, 1974), Report of the Task Force on
Release of Inmates (Ottawa: Information Canada, 1973) (Hugessen Committec);
Canada, Report of the Standing Senate Commitiee on Legal and Constitutional Affairs on
Parale in Canada (Ottawa: Information Canada, 1974); Canadian Criminology and
Corrections Association, The Parole System in Canada {Otlawa: Canadian Criminology
and Corrections Association, 1973 K. Jobson, Fair Procedure in Parale. (197220, of
T. LI 267, 1. Waller, Men Released from Prison: The Impact of Prison and Parofe
(Toronto: Univ. of Toronto Press, 1974); R. Price, Bringing the Rule of Law 1o Correc-
tions, (1974) 16 (No. 3y, Can. J. of Criminology and Corrections 209,

? See Parole Act, RS.C. 1970, c. P-2, s6.

" As K. C. Davis, author of Discretionary Justice {Chicago: University of [linois Press,
1973), has said (at 25):

*Discretion is a tool, indispensable for individualization of justice. Rules alone,
untempered by discretion, cannot cope with the complexities of modern gavernment
and of modern justice. Discretion is our principal source of creativeness in govern-
ment and in law.

“Yet every truth extolling discretion may be matched by a truth about its
dangers: Discretion is a tool only when properly used...”

* The inmate sample is discussed in Chapter II.

¥ The National Parole Board consists of an Ottawa Board and five regional Boards —
Maritimes, Quebec, Ontario, Western Provinces and British Columbia. Each of the
regions handles about 50 federal parole applications per month except for Quebec and
Gntario, which handles some 100 applicatians each per month.

* Remission time is granted by the Penitentiary Service essentially for good conduct by the

, inmate in the institution. See Penitentiary Act, R.S.C. 1970, ¢. P-6, ss. 22, 24.
Parole Act, 5.15(1} which provides:

Where an inmate to whom parole was not granted is released from im-
prisonment, prior to the expiration of his sentence according to law, as a result of
remission, including earned remission, and the term of such remission exceeds sixty
days, he shall, notwithstanding any other Act, be subject lo mandatory supervision
commencing upon his release and continuing for the duralion of such remission.

8
id..s.15(2). i

I ss. 16010, 16(4) and 1701, respectively, for definitions of the terms: suspension,
revocilion and forfeifure.

" fd, s 1302).

" And including *'twa or more terms of less than two years each that are to be served con-

, secutively and thai, in the aggregate amount to two years or more™.

"2 Parole Act, s. 10013 (a).
" Penitentiary Act, s, 13,

" National Parole Service Procedures Manual (hereinafter cited as NPS Manual), 2.00:

*In Parale Regulations 3(1) {a), ihe expression ‘afler the inmate has been ad-
milted Lo a prison’ is 1o he interpreted to mean “after the inmate has commenced to

” serve his scntence’ whatever be the place of detention.”

~ Parole Regulations, SOR /60-216, reg. 3(1){a).

I': NPS Manual, 2.12,
Parole Act, 5. B(1); see also NPS Manual, 1.18.

'* NPS Manuat, 2.07. See also National Parale Rules, SOR/71-151, 5.6,

** For example, no Parole Service Office would request what is known as a Community
Assessment if no application had been received. This is one of the reports considered by
Board members in making parole decisiens.
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Under s.21(1) of the Parole Act.
Parole Regulations, SOR /60-216, am. SOR /64-475 and SOR/73-298, reg. (1) (2).
id.

Parole Act, s. 21(1).

Parale Regulations, reg. 2(1){a) (ii).

id., SOR/60-216, am. SOR/64-475, SOR /69-306 and SBOR/74-97, 2(1) (b), 2.1(1) and
2.1(2) and the Criminal Code, 5. 218(6).

id., 5.694.

See National Parole Board Memorandum re Day Parole and Day Parole (temporary), No.
6317, Aprl 2, 1974, Ouawa. Four months is ordinarily the maximum amount of time
permitted a day parole plan. Departures from these day parole eligibility rules must have
Board approval. See also NPS Manual, 2.08-2.09.

Parole Regulations, regulations 2(2) and 3(3).

We discuss voting procedures in greater detail at Chapters VI and VIIL

Parole Regulations, SOR/60-216, am. SOR/64-475 and SOR/74-97, reg. 3{1) (c).
Parole Act, 5. 15. _

1d., 5.3(1}. Members with a ten-year term are not normally subject 1o re-appointment
but an exception exists in the case of one member who was appointed for ten years,
effective October 1, 1960, re-appointed Qctober 1, 1970, to terminate November 27,
1974, when the member reached the age of 65. On November 18, 1974, the member was
re-appueinted by Order-in-Council for a further period of one year.

Id., s.3(3).

By the Governor-in-Council, s.3(2).

id, s4.l.

., 850,

For a stalement of whal their Lusks are, see the Mational Parole Board Procedures Manual
{August, 1974), hereinafter ciled as NPB Manual.

See P. B. Holfman & L. K. DeGostin, Parofe Decision-Making: Structuring Discretion,
(1974) 38 {No. 4), Federal Probation, 7:

Parole Bourd members aclually make two types of decisions: individual case
decisions and paroling policy decisions. The latter set the framework within which
the former are made. In most jurisdictions, however, paroling policy decisions are in-
formal, unarticulated, and generally not well developed. This situation has resulted in
criticisms of unfettered discretion, decision inconsistency and disparity.

Parole Act, 5.6,

R.S.C. 1970, ¢. J-3.

Parole Act, 5. 71).

When provincial parole boards exisi; see Prisons and Relormatories Act, R.8.C. 1970, c.
P-21; s5. 44 and 150.

Parole Act, 5. 10{2).

Parole Board Rules, rule 3(1).

* Parole Act, s.3(6).

See NPB Manual, at 1-2.

id.

Parole Act, R.8.C. 1970 c.P-2 {(am. 5.C. 1972, ¢.13, S.74), 5.2(1).

Some Parole Service Officers specialize in “case preparation”, others in “Parole supervi-
sion”. This, in Ontario stems from the accidental clustering of penal institutions in the
Kingston and Peterborough areas. Heavily populated aress are usually the places where
parclees seek employment, and live. As a result, the parole officers there are primanly n-
volved in “parole supervision™ as opposed to “case preparation”.

v Normally, federal institulions, excepl for Beaver Creek Correctional Camp, Pinel

Institute and Maison Tanguay.

IFor an explanation of voling procedures, see Chaplers V1 and VIL

Samples of these forms are filed in the Ottawa office of the Law Reform Commission of
Canada.
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collect what is known as the Cumulative Summary Part I'V for each inmate, See National
Parole Service Procedures Manual, 2.20. This contains an appraisal 2nd recommenda-
tion regarding parole by a Parole Service Officer and vsually neatly summarizes the rele-
vant information in a file. The Cumulative Summary also serves as “reasons far
decision” in those cases where the Board accepts a Parole Service Otficer's recommenda-
tion without comment. See National Parole Service Procedures Manual, 1.25, The Board
did permil xerox copies to be made of their Memoranda of Reasons for those cases in
which they either disagreed with the recommendation of the parcie service officer or in
which they made additional comments or reasons. These copies, however, had 1o be
returned o the Board afler the research was completed.

The Ontario regional Board members requested that all inmates on the Febroary hearing
schedule have the opportunily 1o approve or reject our attendance at their hearings, in
advance of the hearing date. Time forced us Lo rely on the National Penilentiary Service
10 notify the inmates of our research and poll their reaction. The Classification Heads in
each institution were asked to brief the classification officers who in turn were o speak Lo
the inmates in their charge. The Board members understandably did not want to see in-
mates pressured into accepting our presence just as the hearing began. Delays in some in-
stilutions meant {iwelve inmates were not informed. Along with the four refused, this
meant the Ontario sample was reduced from 99 Lo 83 monitored hearings.
This figure includes inmates whose parole eligibility date was past but whe had been
deferred or reserved ta March, 1975,
Jurisdiction for imprisonment of offenders depends on the length of sentence. Peniten-
tiarics arc Lhe responsibility of the Federal Goevernment, prisons and reformatories a
provincial responsibility. Section 65%(1) of the Criminal Code provides:
Excepl where otherwise provided, a person who is sentenced to imprisonment lor
(a) life,
(b) a term of two years or more, or
{¢) two of more lerms of less than two years each thal are 10 be served one aller the
other and that, in the aggregale, amount to two ycars or more, shall be sentenced to
imprisonment in a penilentiary.
All residents at Portsmouth Centre.
The sample does not include day parole applications for which no hearing was conducted
in which the inmate was present.
Case numbers were assigned arbitrarily 10 inmates in the sample to maintain their
anonymily. Case 0-14.
Casc(-38.
NPS Manual, 1.09,
1d.. 3.02. A temporary Parole certificale normally valid for up to three months caovers the
“gradual™ portion,
Although a day parole might restrict a parolee’s opportunities Lo prepare for a [ull parole
in communities lacking custodial Facilities.
R.5.C. 1970, c.P-2, 5.2. See also Nalional Parole Board Memorandum re Day Parole and
Day Parole (Temp.) from Maximum, Medium and Minimum Securily Institutions, fle
6317, April 2, 1974, Ottawa, which provides the following rules for a day parolee’s
return to the institution:
End of day — The end of day covers Monday Lo Friday and becomes effective alter the
individual's project or program hus been in effect for one month. 11 will range from 10
p.m. to 12.30 am. for a maximum of one evening pass per week in maximum and
medium institutions and a maximum of two evenings per week in minimum security in-
stitutions. 11 p.m. will be considered the normal limit for return to the institution bul 1he
District Represcntalive may authorize an extension to 12:30 a.m. providing the resident’s
reques! is in accord wilh his plan.
Weekend — The District Representative will determine the leave privileges accorded to
4any one inmate within the context of his program of plan and in relaticn 1o his general
progress. As a maximum, one weekend may be granted alter 1he individual's project or
program has been in effect lor one month and as a maximum one weekend may be
granicd cach month thereafter.

* R.8.C. 1970, c.P-2, 5.13.
% Qe Memorandum, supra note 64.
*7 See Chapler VL, in particular.
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Memorandum, supra note 64,

fd., that indicates another difference between Day Parole and Day Parole {temp.) the
curfew for return of the parolee (o the institution No curfew is required as inmales on
Day Parole (temp.) status are normally expected to return to the institution at the end of
the normal day's activity.

/4. Penitentiary Regulations and Directives forhid temporary absences by inmates
categorized as dangerous sexual offenders. See Directive C.I). 228,

But sce discussion in Chapter VIII,

Parcle Regulations, SOR /60-216, am. SOR/64-475, reg. 2(2) provides thal where in the
opinion of the Board special circumstances exist, the Board may grant parole to an in-
mate beforc he has served the portion of his sentence of imprisonment required to have
been served before a parole may be granted.

Id., SOR/60-216, Regulation 3(3) provides that Board may review the case of an inmate
at any time during his term of imprisonment,

id., SOR/60-216, am. SOR/64-475 and SOR /73-298, Regulations 202y and 2(1) {a) (1).
National Parole Board Memorandum re Lxception from Regular Time Rules Ordinarily
Governing Parole Eligibility, file 62298, Aug. 11, 1970, OUawa. Note also that day
parole upplications prior Lo the Parole Eligibility Date are not considered as exceptions
under this directive.

d.

" Case )-94

NPS Manual, 1.09.

" Case 0-48,
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NPS Manual, 3.05,

Id., 3.01, 3.02,

Case 0-16.

Case {-28,

Cases (-65, (-a7, 0-73.

Case 0-47. Note that in theory a decision of “parole continued™ is one in which the
Board orders the continuance ol a parele which Ead been suspended, thereby cancelling

the suspension. It was not given such meaning in this particular case. (See NPS Manual,
L1}

Parole Regulations, SOR/60-216, am, SOR /64-475 und SOR/74-97, reg. 3(1) (c).

" Parofe Act, 515,

NPS Munual at 111,
fd. at 1,10, 2 10,
Case 0.49,

Case 0-47.

* This is less than the tetal number of inmates in our sample because of diliculties in ob-

Laining access to files that were in the hands ol officers engaged in case preparation. Laie
inclusion of information in an inmate's file may preclude its careful examination and
consideration not only by researchers Ik oursclves but alse by Board members before
the hearing.

There is also a fourth abbreviated statistical file kept lor each inmate in Qttawa, It con-
tains a limited amount of specialized data of little practical importance to this study.
NPS-NPB Re-Organization Study Report No, 5 (Ottawa: Ministry of Solicitor-General,
beb, 1974), 13-14,

The parole lile for an inmate in 4 provineial institution is opened only upon geceipt by the
Bourd of an application lor parole.

NPS Manual. at 2.00:

In Purole Regulation 3(1) (a), the expression “aller the inmute has been admitled (o
prison’” is o be interpreted to mean “after the inmate has commenced to serve his
sentence” whatever be the place of delention. And also at 2:00: Parole Eligibility Date is
the dute on which the inmate would normally be eligibie to be released on parole. See
also, 2.07 and 2.12.

fd. at 2.00: Case Preparation refers to the sieps 1o be taken 10 prepare a case for review
by the Board und includes collection of Tzcl information, assessment of circumsiances
which have a bearing on (he case, reports of inlerviews, analysis of all pertinenl data
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available and a summary and recommendation. See also, 2:07 and 2.13.

Id. at 2.01. Applications are requested five months before the parole cligibility date for
hearing im the month prior Lo the month in which the parole eligibility date falls.
Such material is “dead™ Lo the extent Lhat it is deemed to have no bearing on the current
sehitence or current paroic applicalion. Board members, however, occasionally indicated
their awareness of “dead file” information.

A copy of this form is on file with Ottawa office of the Law Reform Commission of
Canada.

fd.

Section 662(1) of the Criminal Code: Where an accused, other than a corporation, pleads
guilty to or is found guilty of an offénce, a probation officer shall, if required to do so by
a courl, prepare and file with the court a repart in writing relating to the accused for the
purpose of assisting the court in imposing sentence or in determining whether the ac-
cused shouid be discharged pursuant to section 6621,

The importance of this type of information was stressed as far back as 1956 in the
Fautenx Report. Our research did nol identily post-sentence reports. These are ap-
parently prepared by Parele Service officers (at least in Ontario) between sentence and
arrivil al a penitentiary, usually where a pre-sentence report 15 lacking.

Section 16(1) of the Parole Act, R.S.C. 1970, c. P-2: A member of the Board or any per-
son designated by the Board may, by a warrant in writing signed by him, suspend any
parole, other than a parole that has been discharged, and authorize the apprehension of a
parole inmate whenever he is satisfied Lhat the arrest of the inmate is necessary or
desirable in order to prevent a breach of any term ol condition of the parole or for the
rehahilitation of the mmate or the protection of society.

T s, 16(4); sec also NPS 4,10,

1d., 16(2): A parole inmate apprehended under a warrant issued under this section shall be
brought as soon as conveniently may be before a magistrate, and the magistrate shall
remand the inmate in custody until the suspension of his parole is cancelled or his paroleis
revoked or forfeited.

NPB Manual (August, 1974), at 7-2.
NP3 Muanual, a14.05.
A copy is filed in the Ottawa Office of the Law Reform Commission of Canada.

See P. Mucnaughton-Smith, Permission te be Stightty Free (Law Reform Commission,
Ottawa), at 40: Cienerally, the offences recorded will include all indictable Criminal
Cade offences. {Taking a molor vehicle is a non-indictable offence which is often in-
cluded) atl known highway (raffic offences, drug offences, and liguor Control Act
offences. and some juvenile delinquency offences. A lurge part of this list is not part of
what one would normally consider a “criminal record™ ... The list is more a calalogue of
chafges and convictions for fingerprintable offences than u “crnininal record™. ..

A copy is filed in the Ottawa office of the Law Reform Commission of Canada.

Usually in the Cumulative Summary Part [ or [[A, prepared by Penitentiary Service
olficers, discussed infra.

P A copy is liled in the Ottawa office of The Law Reform Commission of Canada.

See NPS Manual, 2.14.

A copy is on file in the Ottawa office of the Law Reform Commission of Canada.
Sce NPS Manual, at 2.07: An application on behall of 2 penilentiary inmate is not a sub-
stitute for the inmate’s own application. ‘The Classificalion Olficer of the institution is
requested to inlerview the inmate who may be under that impression and have him file his
own application il he is intergsted in parole.

fdoat 2.09-01 explains how late applications are to be handled.

fd. al 2.07: Where parole eligibility dule is reached withoul an inmute application having
been received in a penitentiary case, parole is normally denied or deferred. The case is
reactivated upon receipt ul an inmate application and musi be presented 1o the Board for
decision within four manths.

Case 0-2. The inmule’s PEID was March 14, 1975; he applied on November 7, 1974: and
the application reached the Board on December 18, 1974, The Board's letter to the in-
mate wus dated January 9, 1975,



A copy of Lhis leiter is on file in the Ottawa office of The Law Reform Commission of

Canada,
" Sec NPS Manual, 2.09,
' It is the gencral policy of the National Parole Board and (he National Parole Service to
acknowledge by letter any correspondence received regarding parole. See also the policy
of the Board ol giving reasons for a decision in a varied and gencral manner to certain
members of the public, NPS Munual at 1.26-1.28.
Examples are filed with the Oltawa office of The Law Reform Commission of Canada.

This is in direct conlrast to the findings of MacNaughton-Smith, supra note 109 a1 43,
where he states regarding Board replies to correspondence: “All alike received sirmilar
formal, meaningless, insultingly remote replies.”

A copy is filed in the Otlawa office of The Law Reform Commission of Canada.
"
" 1,

"7 Gee NPS Manual, at 2.17-2.17.02. A copy of the Part I1] form is filed in the Oitawa office
of The Law Reform Commission of Canada.

The graniing of temporary absences was at the time of gur research the sole responsibiti-
ty of the Canadian Penitentiary Service. See Penitentiary Act, R.S.C. 1970, ¢. P-6, 5.26.
The Part IV form (a copy filed with the Law Reform Commission in Otlawa) also
provides for the inclusion of 4 statement on (he status of each accomplice and a state-
ment concerning the applicability of minimum parole, See NPS Manual at 2.30-2.31,

115, .17, 2.26-2.29,

"1, at 2.26.

" There are, in Lact two decision sheet forms. Decision sheet “one™ (green in colour) is used
for Board decisions to grant or deny parole whereas Decision sheet “two™ {blue in
<olour) is used for Board decisions on forfeitures, suspensions and revocations.

P (B) also serves as a source document for preparing the certificate of parole and

statistical records.” See the NPS Manual, a1 2,50,

") NPR Manual, 3/9.

A copy is on lile in the Gttawa office of The Law Reform Commission of Canada.
The case luce sheel was Tormerly prepared by the Parole Service.

As Case 0-4 demonstrated,

'(:"]asc 0-38. Previous quotations were experiences found on several accasions in different
Hes,

Cases 0-38 and 0-41 respectively,

"™ Case 0.4

" Case 0.25.

1 During one of the parole hearings altended in Ontario, 2 Board member remarked on
this sort of confused lerminology in 4 Parl 1V lorm,

M Case 0.20,

M Case 0.9,

" Case 0.92.

" Case 04,

¢ Case 0-3,

T Case 0-9,

" See Parole Act, ss. 6 and 10(1) (). Sec also R v Witmort, (1967) 1 C.C.C. 171 a1 (77-79
{Ont. C.A). v

" Case 0-44.

' Case 0-29,

U Case 0-11.

52 Case 0-41.

154‘ Case 0-46.
Case 0-4.

"** Copies of these forms are on file in the Ottawa oftice of The Law Reform Commission of
Canada.
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157
1d.
"% Thut he would recommend that the Board not grant parole,
" NPS Munual at 1.02.
" .. al 1.05.
" “Whenever we try to treal marks on paper as measures or estimales of underlying facls,
we face problems of precision, validity, reliability and missing data. When the marks on
paper atise as a resudt of & routine process, not carried oul for a specifie scientific pur-
pose, nor by a specific scientific technique, these problems of precision, validity, reliabili-
ty and missing data may become overwhelming.™ Sec MacNaughton-Smith, supra note
109 at 37.
See National Parole Service — National Parole Board Reorganization Study Report No.
5. Ministry of Solicitor-General (February 1974) at 39-40.
Professor Keith Jobson has commented on the relationship between cost and quality of
preparation )
Faci-finding based in the reports {(Cumulative Summary Parts) carricd its risk of
crror. The reports have been described by wilnesses before the Senale Commitiee as
incomplete and based on second-hand information... Mecessarily, hearsay must be
relied on. Cost prohibits a personal visit to the home and community of each inmate.
In these cases a local person may be asked to assist, but the gualily of the resulting
report may be less than prolessional. Fven the transcript of the trial will often not be
available to the parole officer in preparing his report, again because of cost. Hence
relevint facts may not come to the attention of the men who prepare the reports upon
which the application is decided.
K. Jobson, Fair Procedure in Parole {1974), 22 Univ. of Teronto L.J. 267 al 290,
However, the form letter to the police has a number of suggestions in ils reverse side
entitled “*Suggesied Context of the Police Report™. A copy is on file in the Ottawa office
of The Law Reform Commission of Canada.
This contribution, of course, was one of the Parole Service officers’ two main functions.
The other was case supervision, See NPS Mupual, at 1.04-1.05,
gt an 125,
%7 As the NPS Manual directs, at 2.21.

'* QOur observation was that once olficers were familiar with the criteria used, if ebvieus, by
a particular Board member, they tended to shape their case preparation and file con-
tribution accordingly. Personal interviews with a number of Parole Service officials con-
hrmed this observation,

" Case 0-27.

"™ Particularly classification officers we met at Joyeeville, Warkwarth and Pittsburgh

Inslilutlions.

Penitentiary Acl, 5.26.

This conllict is mentioned and criticized in the recent Senate Repott, Parole in Canada, a
report of the Standing Committee on Legal and Constitutional AfTuirs (Ottawa: Infor-
mation Canada, 1974) a1 90-93,
Case 0-89,
The length of hearings we monitored is described in Chapter VL
Administrative control could prevent this happening because ol an officer aking
haolidays. IHness, however, that prevented classification officers from attending a number
of hearings we monitored, is another matter.
Parale Act, s.11. See also the very permissive Rule 7(a) of the Nutional Parole
Board Rules (SOR/71-151) that leaves to the discretion of Board members the
appearance of an inmate whose cuse is to be reviewed. The recent Senate Reﬁort {supra
nole 172 at 80} recommends that legislation guaraniee the right to a hearing of
applicants for parole. So oo did the Hugessen Reporl in 1972 (supra nole L, at 53).
We have concluded that holding the parole hearings in the institutivns is a positive cle-
ment in the process. Board members are not totally isolated from the realities of im-
prisonment. The physical lay-oul and highly regimented schedule of the institutions scrve
as a conslant reminder of the significance of their decisions.
"™ Section 10 of Nativaal Parole Board Rules, SOR/71-1531 provides that hearings held by
divisions of the Board “shall not be open to the public™.
17y
Parole Act, s.1t.
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Mational Parole Board Rules, section 6.

Board praetice is that the Part IV constitutes reasons for the decision when the Board is
in agreement with the Parole Service Officer’s recommendation and provides no com-
nments of its own.

The Senate Report, supra, note 172 (at 83-84) recommends that rules of procedure gov-
erning parole proceedings should be published.

See Chapter Vil

This observation was also based on brief conversations with a random number of in-
males in the sampte both before and after their parole hearings. See too L. James,
Prisoners’ Perceptions of Parole: A Survey of the National Parole System Conducted in
the Penitentiaries of Ontario, Canada (Toroato: University of Toronto, Centre of
Criminology, 1971}, at pp. 178-195)%, Comment, Curbing Abuse in the Pecision to Grani
or Deny Parole (1973), 8 Harvard Civil Rights-Civil Libertics Law Rev, 419 at p. 421; R,
Price, Bringing the Rule of Law to Corrections (1974), 16, No. 3. Can. J. of Criminology
and Corrections 209 at p, 217.

According o a number of classification officers in institutions we visited,

The Senate Report, supra note 176, recommended that seven days notice of a parole
hearing be given to everyone concerned.

See Chapter 1

Discussion with Parole Service officials in Kingston, Ontario,

No applicants for early day parole received hearings in the Qntario part ol our sample.
The Board decided 35 day parole applications in one day in the Kingston District Parole
Service Oftice, Until recently, there has been little or no reading of such case files by
Board members. The Parole Service and classilication officers are present to brief the
Bourd regarding the case files before them. The reasons for these impressions were gain-
ed in conversations with Parole Service officers in Kingston, Ontario.

And did so in only two cases — 017, and 0-47,

Nothing in the Board’s legal mandate or policies prevents such an approach.

As the Report said: “Until January 1969 the Parole Board membership was exclusively
made up of people drawn from the judiciary and the legal profession. The Commitiee is
of the opinivn that the enlarged Parole Board envisaged by this Commitlee should con-
Liin representatives trom various disciplines such as the judiciary, the police, the correc-
tional services, psychiatry, psychology and social work ., See the Report of the Canadian
Committee on Correclion, Toward Unity: Criminal Justice and Correction (Qllawa,
Queen's Printer, 1969) at 339.

See Chapters 1V and V.,

Other possible areas of inmale participation are category 31 on the Part [T A form, the
apphication for parole, and general correspondence.

Case 0-10.

Cases 0-47, 0-7% and 0-88.

For example, in Case 0-78.

Case 0-49,

The submission or malterial were introduced at varving points during the hearing.
Cases 0-5 and 0-79.

Cases 0-48 and 0-17.

Cases (54, Q-2, Q-14 and Q-13 - Q-16.

Swpra, und observation concerning non-attendance at hearing of officials responsible for
case preparation, v

Parole AcL. 5.3(6).

This is a general Board practice that we could not locate in written Torm,
Motivation for a wider sharing of responsibility is not hard Lo imagine, as an editoriai in
the Montreal Star on September 13, 1974, indicated: **Anyone who has spent a few days
in 4 courtroom knows that judpes can be arbitrary, inconsistent, even whimsical in their
sentencing policies. The difference is that the lailures of parole are obvious, Every viola-
tion of parole s marked down in the books as a lailure. The failures of the judges are
hidden, locked away behind bars.”

Cuses 0-47 and (-4¥,

Cases Q-3, Q41 and Q-44,

154
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Case 0-47.

Case 0-48.

Cascs (3-92 and ()-78.

Case Q-106.

See Schwartz and Wade, Legal Control of Government (London: Oxford U, Press 1972)
at 77.

For example, cases 0-19 and (-45,

Cases 0-54, 0-62 and 0-51,

Because, for example, of the recent killing of a police officer.

Suid a Board Member in a personal interview: *] am quite prepared o sacrifice an in-
mate if there is any doubt to save the face of the systent if it is 4 case which might get lots
of publcity.”

Sn]tg:gpatcd adverse publicity loomed large 1n 1be treatment ol cases Q-92, Q-72 and
When an Ottawa member disagreed with a regional member aboul the Board's policy.
For example, in Cases Q-89, and Q-51.

“ NPS Manual at 1.25. This overrides National Parole Board Rules (SOR. /72-151) section

8, that directs the piving of reasons only for denials and even then, only within a
reasonable time and in general terms.

NPS Manual, at 1.27 - 128,

fd., st 1.25.

T Cuase -69,

Case 0-46.

T Case 0-68,

In a personal interview — March, 1975 in Ottawa.

M. Jackson, Justice Behind the Walls — A study of the Bisciplinary Process ina Canadian
Penitentiary {1974 12 Ospoode Hall L. I. { at 102

Based on observation of several briefing sessions. The provision of information of
a generil nature to the inmate and his family ought to be ane of the Board's priorities.
We understand thal work has begun in Quebec Lo improve the methods carrently used Lo
provide information about parole to inmates. Objectives should be clearly defined for an
adequately funded program that would allow information to flow through a more in-
dividualized process over the full period of an offender’s imprisonment.

As discussions with Parole Service officials revealed, particularly in Peterborough, On-
tario.

Handhook on Parole {Ottawa: National Parole Roard, undated).

M ogee, in particular, The Senate Reporl, supra note 172 at 74

‘Fhis conclusion stems from abservations and various discussions and interviews with in-
mates and parole service officers throughout the duration of the study. See also L. James,
Prisoners’ Perceptions of Parole: 4 Survey of the National Parele System Conducted in the
Penitentiaties of Chitario {Torono: Centre of Criminology, Univ. of Toronta, 19713 al
142

Case 0-79. It is noteworthy that there were a number of inmales in the sample who
applied for any type of parole at any time during their imprisonment. They had little con-
ception of the meaning of these various types ol parole, of the Parole Eligibility Dale,
and s on, Many neither understood nor attached any significance to the reasons or com-
ments given by Board members at the conclusion of the hearing. A freer availability of
parole informalion ol a generg! nature would help them understund the parole process
and increase the likelihood of suceessful parole.

NPS Manual, at 1.24.02.

Rossi v. RO (1974) | F.C, 531,

Supra note |, at 35,

Criteria suggested by the Senate Report, supra note 172, at 81,

tf., described these arguments.

A possibility that to our knowledge has never arisen, although Board members have dis-
cussed il,
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Although this would seem an excessive protection if it was seen 48 an encouragement not
to verify information, leaving the full task of checking to the inmate,

As discussed by Parole Board members at a meeting in October, 1974, See also The
Quimet Report supra note 193 at 180; Albert S. Abel, Administrative Secrecy, (1967 11
Can. Pub. Admin. 440 at 446,

As recommended by the Senate Report, at 1. The mechanics of allowing inmates effec”
tive access to information in their files will require thoughtful planning. An easily
accesstble copy or condensation for some informalion would sulfice. l'or reports by
professionals — psychologists, psychiatrists, social workers — it may be necessary o do
more than just provide the inmate with a copy. A personai explanation to the inmale by
the author of lEc report would he preferable. This would help inmates like the man in
Case -19 whose parole decision was deferred for six months in order 1o complete
therapy already begun by a psychologist, [f the psychologist had explained his approach
and schedule to theinmate, then the inmate would have known that x report favoring
parole was imminent, at the time of the hearing. As it was. the inmate was unable to say
anything about the success of the therapy, the parole decision was deterred and the psy-
chologist’s report was completed several days later. For documents of a confidential
nature {for example, that might affect state secutily although we saw nothing of this
nature in our sample's files) that would not he revealed to inmates, notice should be
provided to an inmale of the naturc and general thrust of such a document as well ax its
influence on the parole decision, Legal advice and representation could well be required
by inmuates whe question the appropriateness of a confidential classification, or the ex-.
tent of information provided about a confidentiul document,

* Interviews with six inmates u day before their hearings in Kingston, Ontario. Also Case

Q-13

As related by several classitication oMicers.

The Senate Report, at #1, recommended that seven days’ notice would suffice,

Our experignce conlirmed the exisience of communication problems, Regionasl Board
members required all inmates in the Ontario part of the sample Lo be asked by classifca-
ton stafl whether they abjected to Lthe attendance at their hearing of a Law Relorm Com-
mission researcher. Some institutions managed to act on this request within hours while
others had not managed Lo do so even though they hud ten days to complete this lask.
The result, of course, was that some cases in Lhe sampie had to be climinated.
Senate Report, at $2-83: Hugessen Report. al 33-34.

In particular, the Senate Report, at 83,

Case 0-49,

NPB Mcemorandum re The Right of Parolees to be Represenied by Legal Counsel ({file
662) March 23, 1973, Ottawa), at 3.

I,

Our views of the hearing and the role of PCTsOns representing inmale in hearings was
shared by Board members in the legal and Judicial huckgrounds.

Sec Comment. Curbing Abuse in the Decision to Grant or Deny Parole, supra note 184,
note 12 at $19-420.

See Howarth v. NPB (1974) 18 C.C.C. (2d) 345 (5.C.C), (1976) | SR, 453,

But the strong dissents of Chiel Justice Laskin and Justices Dickson and Spence in
Hewarth indicate changing jodicial attitudes.

1d.

AL 35-36.

Puarole Act, s.3(6). .

NPB Manuul, 2-1.

# Changes in voting procedures are made by Board decision as stated in minutes or in

memoranduny, such as NPR memorandum re Yoting Procedure, QOctober 22, 1974,
Ottawa,

Cases Q-39, Q-41 and Q-94.

Under existing voling procedures.

Case 0-47,

Clase 0-d8.

Judicial Review of Administrative Action (3rd ed. 1973y a1 192,
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14.. and Report of the Royal Commission of Inquiry into Civil Rights, (Toronto, 1968)
Vol. | at 2X0.

Case 0-47.

Cases 0-51, Q-35, Q-94.

NPB Manual, at 1-3,

The Hugessen Report also concluded that criteria are difficult to discover: “... the
criteria on which the National Parole Board bases its decision to grant or refuse parole
are unclear. Neither inmates nor members of the Board are able to articulate with any
certainty or precision what positive or negative factors enter into the parole decision.™
Report of the Task Force on Release of Inmates (Ottawa, 1973) at 32,

Parole Act, s.10(1) (a).

In lact, the NPS Manual, at 1.02.

S An Outline of Canada's Parole System for Judges, Magistrates and the Police ((ntawa,

NPB, undated) at -7,

Further details of this survey are on file in the Ottawa office ol the Law Reform Commis-
sion of Canada.

A copy of the list is on file, i This list did not appear to have been accompanied by 4
dated formal memorandum from the Headquarters of the Board but several Parole Ser-

vice officers did indicate that il was issued from Ottawa in Oclober or November ol
1974,

These were condensed from a longer original list of critera.

id.

As studies by Wilkinson in the United States have shown, the way in which parole
decision-makers reach their decision would support such an observation.

As discussed supra.

Case 0-49, emphasis added.

Price, Bringing the Rule of Law (v Corrections, supra note | at 218.

See Chapters ¥1 and VIEL

See Chapters 1V and V.

fd

' See Chapter V1, in particular,

Sec Chapter V1.
1d.
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