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PREFACE TO THE SECOND EDI Tl ON

The first edition of this nonograph was witten in 1982
during a time of intense crisis for many probation departnents.
After decades of growh in government and in taxes to support it,
there was a sharp and, in sone jurisdictions, sudden constriction
as public officials scranbled to adjust to fiscal shortages.
Conmpetition for scarce funds increased, and "soft" services,
especially those whose ability to docunent what essenti al
functions they served, were nost vulnerable to cutback. W found
many probation departnments struggling to survive, but we al so saw
some that were doing surprisingly well. Qur study sought to
illumnate environnental, organizational, and admnistrative
factors that m ght account for such discrepancies, wth the
gss#nption that others in the field could [earn sonmething from

otn.

The 1986 edition has been updated to reflect changes in
resources, mssion, problens, and strategies reported by a select
group of probation executives throughout the United States. Al
of our original sites were recontacted by mail ed questionnaire or
by tel ephone, and a dozen new sites were added. |In addition, a
smal | group of nanagers participated in a day-long di scussion of
i ssues and strategies, focusing on ways in which the situation
had changed during the past four years.

Al of our respondents were selected for their reputation
for creative and successful managenent, so their experiences may
not be representative of the entire country. They are docunented
here because they seemto suggest promsing directions for the
field as a whole. W also have not attenpted to assess the
ef fectiveness of probation --however that concept is defined. W
have focused instead on internal organizational and
adm ni strative variables --m ssion, prograns, |eadership,
organi zati on design-- that seemto enable probation agencies to
survive fiscal crises and even to turn adversity to advantage.
Thus we cannot say whet her the nmanagenent strategies descri bed
here result in fewer new crines by probationers or greater
justice for victins or offenders; we concentrate instead on
managers' perceptions of increased efficiencY, i nproved staff
morale, better information, and enhanced abi ity to work within
their budgets. In this second edition we also focus on the ways
in which, during the past four years, resources and needs of
probation have changed.

Because of resource and tine constraints, the 1986 study was
not able to update information on every programor strategy
described in the original report. This second edition thus



is based on a conbination of current information and information
coll ected during the two-year study undertaken in 1980-82.

Changes in Resources

According to our data, the budget picture in 1986 is stil
m xed, W th some departments thriving and others just scraping
by, but probation seens to be doing well in nore jurisdictions
t%an was the case in 1982. \Were departnents are still suffering
financially, it is often because workload has ?romn along with
the budget, and small salary increases plus inflation have
absorbed the remainder. Sone probation managers report that
funding bodies still do not think in systenms terns, with the
result that probation is often ignored while |aw enforcenent,
courts, and institutions receive the bulk of avail abl e resources.

Several facts may account for the inprovenent observed in
some probation departments: (1) Some state and county governments
have a nuch heal thier econom c base than they did four years ago
(some have a revenue surplus). (2) Probation departments are
| eaner and nore efficient in 1986; they can get by on snaller
budget s. (3) Probation has redefined its mssion to reflect
i nportant social values and to neet explicit public needs,
| eading to increased support from fundi ng bodi es. (4) Probation
managers have | earned how to | obby for the funds they need and
t hey now have the tools to support their budget requests. And
(5) new sources of funding have been found.

Wher e funding fromtraditional sources has shrunk, many
departments have diversified their resource base, seeking funds
froma variety of public and private sources. User fees are nuch
nore conmmon in probation, as elsewhere in the public service.
Probation departnents are collecting fees for supervision and for
preparation of presentence reports, for weekend jail, and for
tinme paynents on fines. Sone are adding surcharges to such itens
as the cost of collecting restitution.

Probation departnents are selling services to other agencies
and jurisdictions, for exanple, institutional bed space and
community service labor. Gant funds are nore aggressively
sought and creativeLy used; for. exanple, staff training funds are
sonetimes targeted for broader organizational devel opnent.

D versification of funding has brought in nore funds in the short
term but it has nade the resource base nore unstable and

unpredi ctabl e and occasionally has led to opportunistic
extensions of mssion to qualify for funds.

Changes in M ssion

Most probation nana%ers we contacted in 1986 report no
change in mssion, but they do acknow edge a shift in enphasis to



focus nore on public safety and public service. Many now seet he
public rather than the offender as probation's "client." There
s, as well, increased enphasis on surveillance and detection of
violations, even in departnents that staunchly maintain a belief
in of fender services. Sonmetimes this shift in enphasis is
essentially a marketing strategy; probation may be "sold" in
terms of offender surveillance, but in-house the departnment stil
tries for a balance between surveillance and of f ender services.

Even the m ssion that conbines surveillance and services
today often does so under the rubric of comunity protection.
Services to the offender are pointedly described not as offender
rehabilitation but as a neans of protecting the public by
reducing of fender risk. Services that cannot be tied to the
reduction of long-termrisk are no | onger provided, or are
brokered through other sources on a voluntary basis. In
practical ternms this has generaIIY nmeant expansi on of prograns
for alcohol and drug abusers and less attention to nental health
and famly natters.

Ri sk control has-surfaced as a fuII-erd?ed phi | osophy of
probation managenent, in large part because of the percelved
public demand for offender surveillance and punishnent. Somne
departnents have redefined their m ssions and reorgani zed their
prograns to accommodate the "limted-risk control"” nodel set
forth by O Leary and Clear.* This nodel represents a powerfu
synthesis of trends long in the making, incorporating tair

puni shment or "just deserts,” an enphasis on community protection
through crine control, equitable and cost-conscious offender
managenent, results-oriented goals and activities, and visible
yet flexible policymaking based on information. Even
rehabilitative services are seen as legitimate if directly
related to crime-reduction goals. For sone probation agencies

t he nodel has provided both a neans of integrating seeninﬂly

di sparate efforts and a vocabulary with which to defend them
successful ly.

In 1986 there is also in nost departnents a greater concern
for victins of crime, whether these be individuals directly
harmed or sonme nore general notion of an injured conmmnity.
Restitution, victim services, and community service prograns have
proliferated nati onwi de and in sonme places, such as California,
are required by law. Concern for victins has dovetailed wth
demands that offenders be held accountable for their crinmes and
that sone formof retribution be inposed.

*

Vincent O Leary and Todd R Clear, Directions for _
Community Corrections in the 1990s, Washington, D.C, National
| nstitute of Corrections, June 1984.




Sone departments have managed to make probation a genui ne
alternative to prison, turning a |abel long given only lip
service into reality by offering %;eatly i ncreased supervi sion
for offenders who otherwi se would be incarcerated. In sone
jurisdictions, such as Georgia and South Carolina, intensive
probation supervision (I1PS) progranms have brought both enhanced
respect and significantly i1ncreased funding. Acconpanying that
increase in funds for |IPS prograns have sonetimes been
expectations so high that probation managers worry that
credibility (and future funding) may suffer if they cannot be
met. Yet, for the present, in the role of regulator of prison
crowdi ng, probation has found a niche that few others can
effectively fill.

Mssion is determned in part by the nature of the job, and
the job of probation has changed with changes in the casel oad
mx. There are, in 1986, far fewer mnor offenders as casel oads
are purged to nmake roomfor the increase in offenders that
formerly would have received a jail or prison sentence. The
increase in serious cases accounts in part for the shift toward
survei |l ance nodes; although perceptions of public mod have
played a role. In some jurisdictions also there has been a vast
Increase in DU or DW cases, which has necessitated the creation
or expansion of prograns for al cohol abusers and greatly
i ncreased the workl oad.

Changes in Strategies

Few whol Iy new programmati c or adm nistrative strategies
have appeared on the scene in the past four Kears, but of the
many approaches being tried in 1982 several have energed as solid
trends while others have dropped behind. Formal classification,
generally conbined with differential case managenent, workl oad
measures, and often automation, is clearly the front runner anong
strategies for probation managenent under fiscal constraints. In
1982 interest in classification nodels was hi%h and growing; in
1986 nost probation departnents we contacted had aIreadK
i mpl emented a formal classification schene or were in the process
of doi ng so.

Case classification increases accountability and provides
information for planning and eval uating probation services. It
al so contributes in two areas of primary interest to nmanagers in
an era of reduced resources: productivity inprovenent and
wor kl oad control. In keeping workload to manageabl e | evels,
classification is often conbined with such strategies as banked
or administrative caseloads; early ternination and regul ar
purging of cases, case management standards and perfornmance
audits, and transfer of appropriate (e.g., noncrimnal) cases to
ot her agenci es.



G assification is also part of a grouP of strategies
directed toward inproved productivity, including standardizing
and shortening court reports, streanlining work flow and forns
revision, office automation, and departnental reorganization to
acconplish nore work with fewer staff. Many probation agencies
have been able to withstand the inpact of reduced resources by
increasing efficiency in critical areas.

Anot her group of strategies receiving nore attention in 1986

I ncl udes nmanagenent training, staff devel opnent, and team
building. There is, in 1986, a trend toward nore participative
deci si on- maki ng, whet her throu%h i ncreased invol verrent of | ower

| evel s of staff in decisions that affect their work or nore

f or mal reorganization to provide for managenent by executive
teanms. Probation managers report that "authoritarian decision-
making just isn't getting the results it used to," and tal k of
quality circles, consensus managenent, team mnanagenent, flexible
managenent, and "di spersed" organizational, designs. They also
note that new organi zati onal designs and nanagenent styles
require new kinds of comunication. The tendency toward
Eart|C|pat|ve managenment is tied to individual management style,
ut managenent training such as that provided by the Nationa
Institute of Corrections at its Boul der, Col orado, center appear
to have played a significant role.

There have been inportant changes in another area, that of
private-sector provision of probation services. In 1982
probati on managers tal ked of brokering selected services to
ﬁrivate agencies; in 1986 private service providers are conpeting

ead-on wth probation, noving into areas previously considered
t he domain of the public agency (including counseling some kinds
of offenders and even nonitoring cases on house arrest), and
sonmetimes receiving referrals directly fromthe court, rather
than through the probation department. This situation has
dramaticall'y changed the relationship between probation and
private service providers and the meaning of brokered services.
On the positive side, it has encouraged some probation
departments to review and revise their own programs to conpete
nore effectively in the marketpl ace.

Expectations for the Future

For the imediate future (the next four years), probation
managers we tal ked to anticipate continued popularity of
restorative sanctions such as conmmunity service and restitution;
continued efforts to increase objectivity in decision-making
t hroughout the justice and correctional system greater
acceptance of and reliance on technology, both in office
automation and in offender surveillance; and, in sone
jurisdictions, a revival of interest in treatment and of f ender
services to offset the current enphasis on punishment and



surveil | ance. |f history is any guide, there will continue to
"be great variation anong probation departnents in resources,

m ssion, and strategies used, but the general trend should be
toward increased efficiency and accountability and a nore

bal anced probati on m ssion.

Vi



| SSUES I N BRI EF

Probation managers faced with fiscal cutbacks |ook for
strategies that can help themto expand resources or to allocate
them for better effect. They | ook for ways ofneeting denmands
for increased accountability. They seek to nobilize community
support. Personnel nmanagenent takes on a whol e new aspect; new
ways nust be found to reward and notivate staff.

There are two nmjor sources of ideas and experience that can
hel p the fiscally strapped probation chief: the academ c world of
generic. public managenent and the practical world of the
probation field. This nmonograph attenpts to draw workabl e i deas
from both. The focus throughout is on practical utility for
conditions of fiscal scarcity. For any given strategy there may
be ot her good reasons tor adopting the approach, but these
reasons generally are -well docunented el sewhere.

In this volume we are concerned prinmarily with these types
of questi ons:

Does the current fiscal climate call for greater
experimentation and innovation, or shoul d nanagers be
structuring, formalizing, and tightening down? gBoﬂm
Different kinds of response are appropriate in ditferent
situations.)

So many probation agencies are giving up of fender
treatnent and | ooki ng nmore and nore |ike police
departments. Must we go this route to survive? (Not if
there is any roomfor Probation managers to exercise real

| eadership and internal and external sources of support
for alternate roles. There are also sone indications that
t he enphasis on surveillance is peakina and that the
future may hold nore prom se for some kinds of treatnent
prograns. )

VWhat about classification systens? Do they cut costs or
not? (Not unless policy-level decisions are nade to use
them that way, but they increase accountability and
control over resource allocation.)

Vol unteers: are they nore trouble than they're worth? (It
depends on how you use them and what you hope to gain.)

Should we get a conputer? (Miybe. But take a |ook at
needs and capacities first.)

Vil



Are there other problems that m ght come up as these
"solutions" are put in place? (Very often, yes --but the
more that is known about field experience wth various
nana%enent strategies, the better these can be anticipated
and dealt with in advance.)

Chapter | sets the tone of the nonograph in an introductory way.

_ Chapter Il lists facts to watch out for in choosing orin
i mpl ementing strategies. Context makes a difference; but we
don't always know exactly how.

Chapter |11 sets out a few concepts about |eadership that
shoul d have practical meaning for managers in an era of limts.
The essence of this chapter can be summarized roughly as foll ows:

Quality issues (the concern of |eadership) and efficiency
i ssues (the concern of technical nanagenent) each have
their place. Either one shuts out the other only at great
cost to the organization

Chapter |1V begins the "strategy" chapters. This one | ooks at two
critical internal agency resources: staff and information.

Chapter V examnes field experience with classification, workload
measures, |ower-cost alternatives to regular supervision, and
changes in the PSI.

Chapter VI discusses volunteers, user fees, private-sector
contracts and service brokerage, and probation's role in dealing
with institutional overcrowding.

Chapter VIl deals with linkages to functionally related

organi zations (those probation works with), to "enabling"
entities (those that allocate funds and authority), and to
BuppO{figf comunity groups (constituencies, as they have cone to
e called).

Chapter VIII exam nes the process of organizational and
adm ni strative innovation, noting sone roles that outside
techni cal assistance can play.

Chapter |X | ooks at some recent experiments in action research as
a strategy for organi zational change.

viii



. AN OVERVI EW OF MAJOR THEMES

There is a new nood evident throughout the land, and it
mani fests itself increasingly in restrictions Blaced on public
spendi ng and grow ng expectations for accountability in
government. Vocal portions of the public no |onger sxﬁport
unregul ated growth in the public sector. Even those who call for
mai nt enance of existing service levels seemless willing to pay
the escalating price. W now nust learn to make do with |ess, or
find new and nore resource-conscious ways of providing the
servi ces we have cone to expect from governnent.

At the same tinme we nust avoid a preoccupation with
efficiency at the expense of other social and institutional
val ues on which our public prograns, and government itself, are
based. It serves no one well to performnore proficiently a
function that has lost its connection to the social fabric.
Governnment i s weakened when its agencies |ose sight of the
reasons for their existence, even nore so than when they are
simply inefficient, bureaucratic, or "fat."

Publi c agencies today are struggling to find just the right
mx of efficiency in operations and centrality in the public
mnd. As the econom c pie becones effectively smaller, there is
some sifting out of functions and services, wth | ess valued (or
less politically secure) activities feeling the pinch sooner or
with nore devastating results. Being able to denonstrate
operational efficiency or cost-effectiveness hel ps; but those
agenci es that somehow project an inage of essentialness are in an
envi abl e position when budget cuts becone the order of the day.

The Case of Probation

Probation departments are maximally affected by the squeeze
on public revenues for several reasons. They often are |oosely
linked to the political and executive powers-that-be in state or
| ocal governnment. Traditionally they have had no inforned and
active public constituency. Their goals are vague, and their

acconpl i shnents difficult to measure. In sone cases they are
over ext ended, having expanded into areas of unfilled need when
resources were plentiful. As public revenues begin to shrink (or

at |least stop growing at the same rate), these weaknesses are
magni fied by the shift in public opinion toward harsher penalties
for convicted offenders. In this setting probation agencies have



difficulty both in establishing a clear need for the functions
they performand in proving that they performthemwell.

There is great diversity in responses of contenporary
probati on managers to assaults on their funding base. Sonme have
cut back to basics, with "basic" defined by statutory mandate or
by managenent's understandi ng of what probation does best.

QO hers have sought out opportunities to expand into new areas,
taking on functions for which there happens to be funding or that
mat ch | ocal preferences for particular prograns. Because of
their inclinations and expertise, sone managers concentrate on
bui | ding public constituencies and political support, while
others streamine and docunent internal operations to upgrade
performance and accountability.

One finds no consensus in the field regarding the "correct"”
resEonse to the chall enges probation now faces. There is nuch
tal k about the need for an understandable mssion, but little
agreenent as to what that mssion should be. From various
quarters one also hears that one approach or another to the
probation task ought to be applied nore widely. Differentia
casel oad managenent, CRMI, contracting with private service
providers, user fees --the probation nmanager seeking ideas is
I nundated with old and new organi zational, admnistrative, and
programmatic strategies for getting the job done.

Fi rst-hand observation of successful admnistrators nmakes it
clear that there is no one best way of organizing and nmanagi ng a
probation agency, even 1n afflfuent times. Different situations
seemto call for their own conbinations of operating technol ogy,
organi zational structure, agency m ssion, and managenent style.
As resources are cut back, and "slack"” in the system di sappears,
general i zed prescriptions are even harder to come by. Successes
and failures are accentuated, and in a |less forgiving environnent
it becones crucial that actions be tailored to |ocal needs.

The diversity found in the field thus seens entirely
appropriate to the tinmes, especially since rapid change and
uncertainty have becone the norm Under the circunstances, a
program of systematic experinmentation, and avoi dance of buying
into permanent solutions, is exactly what is needed.

Conbi ned with such an adaptive stance, agency managers today
do well if they succeed in instilling a strong and broadly
comuni cated organi zational "character" based on val ues inportant
to staff and to external constituencies. The successful
probati on agency stands for something. In addition to
flexibility, it has integrity and coherence.



A Met aphor for Managenent

The considerable skill it takes to conbine flexibility with
faithful ness to core values is perhaps best described by Gegory
Bat eson, who has conpared the predicanent of political or
adm ni strative | eadership to that of an acrobat on a high wre:

“To maintain the ongoing truth of his basic prem se
("1 amon the wire'), he nmust be free to nove from one
position to another. . . the position of his arms and
the rate of novement of his arms nust have great
flexibility, which he uses to maintain the stability
of other nore fundamental and general characteristics.
If his arnms are fixed or paralyzed, he nust fall." *

The probl em confronting public managers today lies in
di scerning what are the enduring, non-negotiable val ues
(Bateson's "fundanental and general characteristics") and what
are the variables that can be traded off. Know ng where and when
to take a stand, and when to accommodate, innovate, or adapt,
enabl es | eadership to walk a fine line with sonme confidence.

_ The specifics, of course, will differ fromplace to place.
Different systens will be characterized by different values. The
agency organi zed around of fender rehabilitation and brokerage of
community services will not much resenble the surveillance-
oriented department that gains |local respect for its contribution
to law enforcement. Managers in two such systems will base their
decisions on quite different facts, but they will have sinmlar
kinds of decisions to make. (One assunption on which this
nonograph is based is that probation nanagers can |earn nuch from
each ot her about managenent under reduced resources, and that a
summary of experience with various managenent strategies will be
hel pful to the field.

Qur Purposes Here

Thi s nonograph is dedicated to hel ping probation managers
eval uate some of the strategies devel oped by their own field,
with special attention to their usefulness In an era of fiscal
limts. The text draws heavily fromthe experiential information
and observations contributed in 1981-82 by a sel ect group of
probation and parole adm nistrators throughout the United States,
as well as on-site observation of about one-third of all county
probation departments in California. This information has been

o Gegory Bateson, Steps to an Ecology of Mnd, San Francisco
Chandler, 1972.




partially updated in 1985-86 through witten correspondence and
t el ephone contacts wth our original sites plus a dozen others

t hroughout the country. Qur goal has been to place what was

| earned fromthe comunity corrections field in the context of

generic public admnistration research and theory.



Il.  THE | MPORTANCE OF CONTEXT

A district supervisor in the New Hanpshire probation system
flatly rejected the idea that he mght deal with his resource
probl ens by either redesigning his organization or building
support for it in the environment. "W have no control over our
budget," he said. "W don't even buy our own supplies. Everything
comes fromcentral office, even the rules we have to live bg.f
Wiile this agency manager was responsi bl e for providing probation
services to his district, and for sonehow absorbing the budget
cuts that had conme from above, the only variable he felt he could
control in any significant way was casel oad si ze.

It makes no sense to talk of "nmanagement strategies for
probation" as if different approaches were equally appropriate
for all of the varied situations in which probation managers find
t hensel ves.  There are-nunerous organi zational and environnent al
factors that determ ne the options avail able to a nanager and
affect the success or failure of any strategy he nay adopt.

In the literature on crimnal justice and corrections one
often reads that "increased coordination" will reduce duplication
and cut costs, that "alternatives to incarceration" are cheaper
and just as effective, or that functional specialization of staff
enhances the productivity of the unit and the agencK as a whol e.
Yet it is clear to any experienced nmanager that such general
statenents are not always true.

| f managers are to choose w sely anong realistic options for
an era of limts, they need to be able to estimate the likely
effects of a given approach in their particular situation. The
need for information on factors that limt transferability of
managenent strategies actually is nuch greater when resources are
scarce. Under conditions of growth and read% availability of
funds, an error in inplenmentation often can be corrected {or its
effects obscured) by an increase in spending or a new program
Under fiscal limts, it becomes nore Inportant to do it right the
first time, as inplenentation erTors nay result in opportunities
lost.

Facts to Consider

There is a great deal still to be |earned about the
condi tions under which Particular resource-rel ated strategies
succeed or fail. Any of the strategies discussed in this
nonograph is nore workable in sone settings than in others.
Success often is dependent on the way a strategy is applied



(e.g., 1involving staff in decisions that affect them may snooth
i npl enent ation of some kinds of change). But there are certain
unal terable facts in any situation that affect success and may
pl ace a strategy conpletely out of reach

In the pages that follow, these facts or conditions are
menti oned whenever they are known. However, the general |ack of
information in this area nmeans that nmanagers nust be on the alert
for facts in their own situation that nay restrict or negate the
useful ness of any given strategy. A few of the nmobre obvious
facts that can be expected to affect the choice of strategies or
their effectiveness are:

1. Managenent authority to innovate.

As was true for the district supervisor nentioned above, a
manager may sinply lack the authority to make certain kinds of
change. Organizational placenent (as with a sub-unit of a larger
agency) is only one source of restrictions on the authority to
innovate. A manager may be limted by a?reenents wi th enpl oyee
organi zations (which have been known to forbid such activities as
time studies for the neasurenent of enployee productivity), or by
a lack of statutory authority (e.g., user fees may not be
provided for). Statutory mandates in programatic areas (e.g.,
for presentence investigations in all felony cases, or for a
certain percentage of the budget to be spent on training) are
common constraints on change. And the rules and conventions of
civil service limt managenent's ability to reshape the
organi zation even in times of real fiscal crisis.

2. Organi zati onal characteristics.

A manager's options in dealing with resource constraints
wi Il be affected by such facts as the size of the agency (e.g.
functional specialization may be inpractical for the snal
organi zation) and the degree of centralization in the area in
whi ch change is being considered (strategies dependent on a high
degree of coordination and cooperation nmay fail where operations
are decentralized). The mission of the organization, its "fit"
with norms and goal s of other agencies and ?roups, and the
diversity in progranmng it supports all wll affect the
sel ection of appropriate responses to fiscal limtations. (On
the latter point, greater diversity may allow cuts to be spread
anong many progranms and their inmpact on any one to be diluted.)

The stage of devel opment of the organization also will be
important. A relatively new or "young" probation agency, wth
fewer vested interests within or outside the organization, wll
of fer oPportunities for change and adaptation different from
those of the organization with a long history of growh and



devel opment.  An ol der organization may be nore stable and
secure, but it may have |less freedomto change directions because
of commtments nmade in earlier tines.

3. Characteristics of the environnent.

Certain physical characteristics of the setting in which
probation operates will limt transferability of organizational
and managenent strategies. Population density and the size of
t he geographical area in which services nust be provided affect
both the nature of probation task and the degree to which certain
types of costs (e.g., travel) can be reduced. Such basic facts
as the nunber of contacts anofficer can nmake in a single norning
are quite different in urban and in rural settings, and this may
affect plans for changing the way casel oads are handl ed.

4. Political and admnistrative realities.

The environnent also brings to bear such intangible but
nonet hel ess inportant facts as prevailing attitudes toward
probation (in the state legislature, in the county admnistrator's
office, anong |ocal business groups) or toward probation's
allies. The degree to which changes in the probation
organi zation will inpact other agencies also may be inportant,
especially if those other organizations have the power to thwart
the change or the ability and inclination to retaliate in other
areas. The astute nmanager will take into account the politics of
the situation whenever change is contenpl at ed.

5. Economc realities.

The nost obvious factors here are the source and nature of
resource constraints. | s the budget crunch the result of a
tenporary downturn in the [ocal econony or a nore |asting
reversal of growth trends in the public sector generally? Is
there a commtnent on the part of policy-makers to suppl enent the
probation budget as soon as funding becones available, or is
there a general feeling that the departnent was overextended
anyway? Sone strategies are appropriate for short-term crises
but are likely to cause problens over the |onger run
(post ponenent of capital expenditures on needed repairs or
freezes on hiring of personnel are two exanples.)

O her socioeconomc facts will influence the choice of
strategies and their effectiveness in dealing with fiscal
constraints. Denogr aphi ¢ characteristics of the client
popul ati on (how nmany are poor, unenpl oyed, |acking in education)
w |l affect the choice of prograns to save and to cut. The
enpl oynent picture locally will help to determ ne whet her
referral to job placenent or training prograns can serve as a



cost-effective alternative to other treatnment or supervision
prograns. Strate%ies ef fective where unenpl oynment is a healthy
2 percent may not be feasible in an area suffering a recession in
its major industry.

6. Timng of resource decline.

Sonme resource conservation strategies will be of no use to
the manager faced with a sudden and severe reduction in
resources. At least in the short run, settin? up a vol unteer
program or rationalizin% the offender classification systemw ||
not pay off in tinme to help the nmanager whose funds are abruptly
and severely cut. Such situations will require rather drastic
adj ustnents in agency prograns and personnel. (Once adjustnent at
a lower level has beennade, and the immediate crisis i's over or
under control, managenent can go about introducing the kinds of
Fhange that will nake the organization nore cost-effective in the
ong run.

There are other factors that wll affect the choice of
appropriate managenent strategies and their inplenmentation in a
particular setting. For probation agencies sone of the nost
important will arise fromthe way in which this governnent
function is organi zed and adm nistered. The director of a state-
adm ni stered probation and Parole division wll face constraints
and opportunities quite diftferent fromthose confronting a chief
probation officer in a county-adm nistered agency. Two county-
adm ni stered departnents, one under the judiciary and the other
under the executive, also will inpose quite different
requi rements for strategi c managenent. Juvenile and adult
?robation agencies will find different sources of support and

eel the pressures of different nandates; even in the sane
jurisdiction they nmay not experience resource decline to the sane
extent or in the sane way.

Wiy Worry About Context ?

W need to learn nuch nore about the conditions under which
particular strategies are effective and how they nust be nodified
for use in different situations. As it becomes |ess possible to
sol ve problens or neet new needs by an influx of nore noney, the
initiative is tossed from higher-1level policy-nmakers to those
with responsibilities at operating levels.* Those in a position

*

Sonme claimthe new era offers nore autonony and greater scope
for statesmanship at lower levels. See: Lawrence M Mead,
“Institutional Analysis for State and Local Government," Public
Adm ni stration Review, Jan/Feb, 1979.




to mani pul ate organi zati onal and adm ni strative structures and
processes now are charged with naintaining or upgradi ng service
with smaller budgets. In attenpting to do so it is inmportant to
use strategies precisely suited to the organi zati onal context,
and to focus onTnprementation --aniiclpatlng and planning Tor
reﬁistances and snags that nmay develop as a strategy is put to
wor k.

Because there has been no pressing need to worry about
i nplementation errors in the past, there is not a great deal of
information to aid probation nanagers as they tailor strategies
to deal with resource constraints. This likely will change. If
the field is sincere about its new interest in organizational and
adm ni strative issues, it will produce, in tinme, a body of
know edge about context and its effects on the inplenmentation of
policies designed for an era of limts.

Meanwhi | e, managers can avoid many problens, and may get
better m | eage out of even the nost straightforward resource-
conservation strategy; if they routinely undertake sone form of
i npl enentation analysis prior to putting the final touches on any
deﬁlgn ror change. At a mninum inplenentation planners should
ask:

« Wiat are agency's nost inportant objectives in this
area, and how will this particular strategy neet thenf

« What is unique about agency or its environnent that
could interfere with the snooth transfer of strategies
used el sewhere?

Do existing rewards and incentives encourage and
support the new behaviors required by the change, or
do they work agai nst successful inplenmentation?

« \Wo are the nmajor "stakehol ders" in the change area
(who will be affected by change)? Wiat is the (actua
or likely) position of each regarding the proposed
change? And how nuch power or influence does each
have in the change area (at a policy-making |evel, or
in the ability to sabotage operational success)?

- Does the plan for change neet the needs of inportant
st akehol ders (or provide neans for working around
thenm), and does it take into account the unique
characteristics of the organization and its
envi ronnent ?



FOR MORE | NFORVATI ON

In this area, one of the
best sources of information
I's other managers. Ask
col | eagues what happened
when a particul ar strategy
was introduced, what _
unexpected problens arose in
i mpl enentation, what factors
seenmed to influence success or
failure, and what they woul d
do differently next tinme.

Factors affecting

I mpl ement ation are one focus
of the conprehensive revi ew of
probation literature by Eric

W Carlson and Evalyn C
Parks. See Critical -1ssues
in Adult Probation, |ssues

I'n Probati on Managenent,
(LEAA, Septenber 19/79).
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Assessing who m ght resi st
change, why, and how nuch

Is recoomended in an article
by two professors at Harvard
Busi ness School. For a usefu
guide to different sources

of resistance and ways of

dealing with each, see:
John P. Kotter and Leonard
A Schl esinger, "Choosing
Strategles for Change, "

Har vard Busi ness Revi ew,
Nhgch/Aprll, 1979, pp. 106-
113."



1. MANAG NG THE TRANSI TION TO FI SCAL LIM TS

Mbst probation managers have had to deal with tenporary
resource scarcity at one time or another. Sonme never have had
budgets | arge enough to do what they thought was a fully adequate
job.  Wat is new, then, about the “era of limts" is not sinply
a lack of resources. It is the demands on public organizations,
and especially their |eadership, to behave in new ways.

A contenporar¥ theme in diverse organi zational contexts
conbi nes threads of nore limted governnment (and expanded
private-sector responsibilities) with increased efficiency in the
performance of scal ed-down public functions. Added to this
generally is a requirenent for greater accountability to

t axpayers and responsiveness to the voting public. Not all
jurisdictions have experienced pressures to cut back in recent
years, but in those that have, probation nanagers sonetinmes have
found thensel ves overseeing the transition to a new ki nd of

servi ce.

Wien the shock of funding cuts first hits, any nanager's
i nredi ate concerns will be for ways to resist or acconmodate
resource reductions --for what has cone to be called "cutback
managenent."” To work within a suddenly snaller budget (or the
sanme size budget in inflationary tinmes) managenent, at least in
the short run, generally nust nmake sone cuts.

Over the longer haul, through purposeful and self-conscious
organi zation renewal, managers may | ead the agency to a position
of Preater visibility, utility, effectiveness, and strength that
will permt it to do-nore than just survive budget cuts.- In
managi ng the transition to a time of fiscal Timts, agency
Iﬁidership may find opportunities to recharge, revitalize; and
redirect.

For Exanple

In Fresno County, California, the renewal effort did not
start with Proposition 13 (which drasticallﬁ cut county revenues
through restrictions on the property tax), but the atnosphere of
resource scarcity sharpened the focus and gave inpetus to change.
Leadership in that county probation departnment noved far beyond
the requirements for increased efficiencK to define new roles for
probation in the justice systemand in the operations of general
county governnent. The mssion of probation here is stated in
terns of broad societal needs for protection and restoration, but
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its highly visible prograns are targeted on specific, well
understood, and locally supported problens. Departnental

managers present thenmselves as nenbers of the "county managenent
team" active on task forces dealing with county-w de issues and
needs. Interagency managenment of various prograns and aggressive
efforts to involve and informthe public add to the inage and
reality of probation as one piece of a better integrated, nore
efficient, and nore responsive system of |ocal governnent.

In Contra Costa County, also in California, probation
managers have gone on to refine and expand upon strategies
adopted to deal with the immediate threat of Proposition 13.

Wth the spur of fiscal limts as an incentive to change,
managenent works tirelessly in building, defending, and then
controlling the budget, setting an exanple for other departnents
in accountability for the use of public funds. The probation
chief makes it his business to know exactly what is going on in
his agency, and to have the facts and figures at his fingertips
at all tinmes. In the process of creating this kind of
accountability, the departnent gained a tighter, nore
conprehensi ble mssion, a clear statement of priorities, and a
reputation for responsible, conpetent management that gives it
both a sense of where it is going and sone new resources for
getting there.

In both of these jurisdictions, and in others where
transition is taking place, there is evidence of far-sighted
| eadership --one that |ooks beyond the inmrediate need for budget
cuts and hiring freezes to envision a new and perhaps nore
inportant role for the agency in a changed environment. The
fiscal crisis, in many cases, has been what finally forced
| ethargi c systens and organizations to do sonethi ng about
declining norale and notivation, about inefficiencies and waste,
about negl ected or never-devel oped rel ationships wth other
agencies, wth citizens groups, and with the nakers of |aw and

policy.

It is no accident, though, when a probation departnment or a
governmental system turns adversity to advantage, using resource
probl ens as a catalyst for change. The process nust be guided,
and visionary |eadership is the key.

THE ROLE OF LEADERSHI P

Good technical managenent nmay be sufficient in tinmes of
organi zational stability, but under conditions of uncertainty and
change the need for statesmanlike |eadership beconmes acute.
Perhaps the nmost striking feature of probation agencies that are
weat hering well in the new fiscal clinmate is the | eadership role
pl ayed by top nanagenent.
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The need for |eadership arises fromthe nature of the
chal | enge now facing probation --as a field and as a public
organi zati on. For probation as a field, the shortage of public
revenues did not create this challenge. Corrections, and
especially its comunity-based conponent, already was suffering a
crisis of identity, brought on by years of drifting wthout
direction and aggravated by charges that "nothing works.”

The new fiscal climate has only made it nore urgent that
probation define its place in the schene of things --that it
denonstratewhat it does that no one else can do and why its
exi stence is_essential. [The proballon agency no Ionger can
afford to remarn aloof fromits environment, ignorant of its own
capabilities and limtations, uncommtted to values and goals
that define its organizational character

Probation managers know this. There is a great deal of
energy now being devoted to building | eadership capacities at
state and national levels and to defining or clarifying the

robation mssion. Al of this creative turmil undoubtedly wll
enefit the individual probation organization as well as the
field, if /only by contributing to its sense of distinctive

I dentity.

But | eadership is needed at the agency level as much as in
the field as a whole, and it is needed not only to resolve the
decades-ol d question of m ssion. Wher ever the ﬁrobation
organi zation has been challenged to adapt to a changed

environment, the skills of the technical managenent engineer
probably will not be enough.

Strong, val ue-based |eadership is needed not only in
articulating mssion, but in shaping an organizati on capabl e of
achieving 'that mssion and in carving out a viable role for the
agency in the environnent. Through this kind of |eadership the
organi zation can be guided toward a resolution of the m ssion
question that is both workable in its own environnent and
consistent with core values of the probation field.

Leadership: Mre Than Good Managenent

Philip Selznick wote a book on |leadership in the |ate 1950s
that has at |east as nuch neaning for agency nmanagers now as
then.* In this book he points out the difference between
"routine” and "critical" situations and decisions, show ng that

* Philip Selznick, Leadership in Adm nistration, New York,
Har per and Row, 1957.
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| eadership (as opposed to technical nanagenent) is needed only

for the latter. Routine problems, the kind that surface daily
In any organi zation, do not require the attention of |eadership;
if the organization is well adapted to its tasks and setting it

will tend to run itself. 1t is when decisions nust be made or
actions taken that may affect the nature of the enterprise that
| eadership is nost vital. Lacking |eadership at these critica

points, an organization may drift, or, in unguided steps that
have |ong-run costs, nove opportunistically for short-term gain.

The setting in which many Probation manager s operate today
produces an al nost continuous flow of critical situations and
experiences. In times of high uncertainty and rapi d change, even
t hose kinds of decisions that nornally woul d be routine take on a
critical quality. Recruitment of staff (or their layoff

normal Iy would ‘be |eft to personnel directors. Yet |eadership
may steﬁ in when the agency is evolving or adapting to change,
since the kinds of staff recruited or retained will have far-
reachi ng consequences for the character' and capabilities of the
organi zati on.

A central role of |eadership thus is in keeping the
organi zation true to values and norns it has devel oped over tine
--pushing it into new territory when internal strivings and
external pressures nmake it "right" to do so, resisting such noves
when they would do the organi zati on harm

The task is one of protecting the integrity of the
organi zation's devel opi ng character as adaptations to fiscal
limts are planned and inplemented. The skills of the technica
manager _are relied on to search out nbre cost-efrective
operafing nodes; those of Teadership, to infervene in critica
areas to keep the whole enferprise on track.

The effort to build organizational character, to identify
t he agency with sone understandable values and goals --while at
the same tine redesigning operations to neet new needs and
expectations-- requires of probation nmanagers an acute sense of
direction and bal ance. Managers nust know when to invite
participation in decision-nmking, when to take full control.
They nust know how far to bend in acconmodating public opinion or
pressures from funding bodies. They must nake strong conmmitnents
at appropriate times, but know when to go it alone. The high
degree of uncertainty in the environnent nakes desirable both
stability (achieved by affirmng commtments and tightening down)
an exi bility (which conmes from independence and a | ooser
approach). Top managenent nust strike a workabl e bal ance
bet ween t he two.
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Unfortunately, there are no clear-cut managenent formulas to
guide action in these critical decision areas. In a sense, each
manager struggles toward a uni que, individualized solution.

There are, however, sone practical guidelines, and sone
theoretical or conceptual frameworks, that nay help to structure
what ot herwi se may seem an inpossibly conplex task

Bui | di ng Character Around Core Val ues

An "institution," in Philip Selznick's view of the world, is
an organi zation that neets synbolic as well as material needs of
the community it serves. It is not just a neutral mechanism for

getting a particular job done; in doing the job, it manifests
I nportant social values and orients its efforts to socially
valuable goals. Over time, as an organization becones
institutionalized, it takes on a recognizable character

The difference between an organi zation and an 'institution”
Is clear from the conparison between probation and a soci al
institution such as |aw enforcement or the courts. Al though
neither the courts nor-the ﬁolice are immune to public criticism
both have an intrinsic worth to society over and above the
functions they perform They stand for values w dely accepted,
even revered; and their territory, or sphere of responsibility,
only rarely is challenged by others.

Probation recogni zes the advantages of being associated with
i mportant social values. This can be seen in noves by sone
departnments to align nore closely wth |aw enforcenent or the
courts or to enphasize currently popular services such as
restitution, community service, or intensive supervision of high-
risk offenders. These shifts in focus may be useful and
appropriate, or they nmay be opportunistic, unsuited to agency
capacities or long-termenvironnmental needs, and ultimately
damaging to the probation enterprise. It is not the Particular
val ue that nmakes an institution --it is the congruence of agency
values (1ts mssron) wih the social, political, and
organi zational setting and the legitimcy that devel ops as the
agency gains recognition as an essential public service.

But What Val ues?

There is no evidence that any one mission is inherently nore
aPpropriate, wor kabl e, or effective for an era of [imts than any
of the other currently popul ar expressions of the probation
function. Probation agencies in sonme settings do well when they
present thenselves as enforcers of the |law, stress offender
control in their program focus, and | ook to police and courts for
their major alliances. Elsewhere probation thrives when it
endorses an offender-rehabilitation enphasis or tries to
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integrate the two thrusts in what m ght be called a "bal anced
service." A recent addition to the range of alternatives is seen
in the nodel known as "limted-risk control,"” which effectively
conbi nes concerns for comunity safety and fair punishnment of
offenders.* A selection of responses from managers asked to
describe a mssion appropriate for an era of limts nmay suggest

t he range:

"The current atnosphere in the country is not
favorable to a social work approach in the handling of
peopl e who break the law. In ny opinion, any
probation agency woul d be foolish to do away with
training staff 1n counseling techniques and all the

ot her good things we have done in the past and wl|
continue to do In the future. Qur public posture
however, wll not reflect that position (e.g., most of
our press releases today deal wth probation violation
matters, the return of prisoners, and so on.)"

“"We have a strong service orientation, historically
and legally, as reflected in our many specialized
treatment prograns. O course, the probation officer
has the authoritK and mandate to hol d the of fender
account able for his behavior. But in our jurisdiction
of fender services are what bring out the nmost varied
constituents, and this enphasis reflects, | believe,

t he best of the probation profession.”

"The bal anced service has won nme over. l"ma
therapi st by training, but even before cutbacks there
were never enough people within or outside the
department to nmeet our needs in this area. An
enforcenent orientation troubles me, but it is the one
aspect of probation the comunity understands.”

"The O Leary/C ear paper* on limted-risk contro
totally changed ny |1 deas about what business we are

in. It's a way to have our cake and eat it too. It
enbraces community protection; it enbraces
rehabilitation; it enbraces the justice nodel. It

provides a rationale for allocating limted resources,
I ncreasing accountability, and working toward goal s.
And it recognizes the need to retain Plexibility in a
situation of ongoi ng change."

* Vincent O Leary and Todd R Cear, Drections for Community
Corrections in the 1990s, Washington, D.C, Natironal Tnstitute of
Corrections, June 1984.
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Wi le each probation manager may feel strongly that one
m ssion or another is nost appropriate for his agency in an era
of limts, there is no evidence that any is clearly nore workable

for the field as a whole. It also is not certain that a clear
unanbi guous, and specific mssion is universally nore desirable
than one that is general, inclusive, and difficult to quantify.

Very specific goals and strong but exclusive conmtnents
(e.g., one urban coun&y departnment's identity and relationships
revol ved solely around the court) may bring stability through
connections to external sources of strength, but limt the
capacity of the agency to adapt flexibly to change. (One nanager
pol nts out the dangers of restricting one's contacts and
capabilities, especially since public attitudes tend to nove from
one extrene to another over a few short years:

“Strong |inkages to | aw enforcenent, for exanple, are
fine as long as the public is scared out of their wts
and the police continue to project a positive imge.

Li ke all things, however, we are probably in another
cyclical series of events here, and ten years from now
this mght be the nobst unpopular posture for an agency
to adopt."

This is the dilenma that all organizations face. On one
side is the need to clearl¥ define organi zational character --to
cone out in favor of specific goals and values that attract and
hold certain kinds of "staff, rally partircular constituencies, and
gi ve nmeaning and direction to agency operations (including the
process of cutting back).

On the other side is the need to retain that degree of
freedom necessary to nake unil ateral decisions based on
professional ethics, or to take light, quick steps in a new
direction when circunstances or capabilities change. The task of
| eadership is to nmove the organi zation as far as possible toward
institutionality w thout |ocking out or unnecessarily
conplicating present or future options for change.

Becom ng an Institution

There is nothing wong, then, wth a broad or general
probation mssion (despite those who downgrade probation for
trying to be "all things to all people”), as long as it is a
genuine reflection of what the agency is, does, and represents.
What is inportant is that the values and goals inplied by m ssion
be infused-throughout the organization (to use Selznick's words)
--that mssion be manitest 1n core activities and prograns, in
the attitudes and behaviors of staff, in relationships with
outsi de organi zations and groups, and in the inpact of the
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organi zation on its environnent. M ssjon should be nore than an
abstract statenent of agency purpose; it should be a tangibl

expression of organi zational character.

n
e

Organi zational character, |ike human personality, is not
built in a vacuum Nor is it superinposed artificially in one
neat package at a single point in time. It is a product of the
peopl e who have worked in the organization, the commtnents they
have made, the |inkages they have built and nurtured over timne.
Leader shi p can nudge the organi zati on toward new conm tnents, new
goals, when it seens right to do so. But the agency's |ong-term
vitality, especially when fiscal resources are short, wll depend
in large part on the internal and external energies that can be
mustered in its support. In this context, legitimcy --or
institutionality-- becones a resource in itself, helping to make
ot her resources go further.

- Wiere probation approaches the status of a social
institution, its |eadership has:

- assessed the agency's distinctive conpetencies --what
it does best, and what it does that no one el se can
do;

- appraised the conpetition --for both its capabilities
and its political support;

- articulated a set ofvalues and goals matched to
agency capabilities and conmunity needs and congruent
wi th principles of the probation profession;

- nolded organi zational structures, created a program
mx, and adapted operating technol ogies to pronote
goal achievenent;

- understood and, where appropriate, accommodated the
needs and concerns of significant organizations and
groups in the environnent;

- cooperated with organizations, groups, and individuals
whose goals and values are simlar or conplenentary;

- comunicated --through the media, in public speaking,
t hrough educational materials, in every personal
contact within and outside the agency-- a consistent,
clear, and credi ble nessage about the purposes the
agency serves and the ways in which it serves them

- involved staff and critical outsiders in inportant
deci sion areas, but shouldered ultinmate responsibility
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for making those decisions that shape and define the
or gani zat i on.

A Contingent Approach to Uncertainty

Core val ues provide a coherent framework for institution
bui I di ng, but noving an organi zation in any direction is never an
automatic process. One author has described the process in terns
sone agency managers Wil instantly recognize:

"I't is a continuous ganme of coping with uncertainty
and contingencies, wth human and technol ogica
shortcom ngs, and with conpetitive interests. Thus
the | eadership must be continuously |earning and
adjusting, not only correcting variances from an
original design, but making major changes in tactics,
in timng, in progranmng, in resource allocation, and
even in redefining institutional goals. Continuous
and active managenent is thus indi spensable.”

A tentative, experinental aaﬁroach to organi zation _
managenent i s especially needed when the environment is volatile
--when goal s are unclear, alliances uncertain, and the future
unpredictable. Robert Biller, of USC s School of Public
Admnistration, clainms that stable (or "bedrock") situations
require certain kinds of nanagenent strate?|es, whi | e unst abl e
(or "swanpy") conditions call for quite different ones.

_According to Biller, bureaucratic strategies (these tend to
be fixed, programmed in advance, and highly structured) are
suited to stable conditions. They are likely to produce the
desired results in predictable and controll able situations and
times. Wen dealing with uncertainty, however, bureaucratic
strategies may only make things worse.

It is not that non-bureaucratic (or "contingent") strategies
are better than bureaucratic ones. The different approaches are
appropriate for different types of problems. Tn any organizafion
al any given tine there are ITkely to be areas in which goals are
clear, major facts are known, and the future is predictable
enough. In these areas the manager is wise to proceed in a
bureaucratic fashion.

It is in new and unfam|liar areas, characterized by
uncertainty, that structured, routinized approaches nysteriously
fail. These areas beconme nmore nunerous as an organization is |ed
t hrough change or when external events, such as fiscal cutbacks,
suddenly destabilize the environnent. Probation managers in a
cutback situation often report that "everything is different
now." Some speak of disincentives, of being penalized for
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behaving in ways they were taught were correct and rewarded for
behaviors that conflict with nodels of |eadership devel oped over
time.

| f managers can learn to distinguish areas in which
contingent strategies are appropriate fromithose that call for
nore bureaucratic modes, they may be nore successful --and nore
confortable-- in the leadership role. Biller lists
characteristics of situations requiring contingent nanagenent
modes Sthose requiring bureaucratic approaches are generally the
i nverse):

A large nunber of external actors have a stake in the
problemand its sol ution.

The actors and the ground rules are constantly
changi ng.

The actors are highly interdependent.

Agency goals in the problemarea are unclear, their
val ue is anbiguous, and congruence with goals of
i mportant outsiders is not high.

The technol ogy used by the a?ency to deal with the
roblemis variable, difficult to quantify, and guided
y uncertain rules.

By these criteria many aspects of probation today call for
conti ngent managenent strategies. In sone of probation's task
areas It is not at all clear what results are sought or how the
job is actually done. Wrk styles are variable and differences
undocunent ed. Probation's agenda in such areas may fit poorly
with community val ues and goals, especially where public
attitudes have undergone recent change.

As the fiscal clinmate worsens, the environnent beconmes nore
unpredi ctabl e (actors and ground rul es change), nore people cone
to have a stake in what probation does with its resources
(conpetition increases), and related agencies and groups becone
nore interdependent (with less slack, unilateral action is nore
difficult or even disallowed). Contingent managenent strategies
are needed in nore and nore situations.

Conti ngent Managenent Modes

How shoul d these situations be handled? Biller describes
contingent approaches as increnental (as opposed to

conprehensive); specific (not general in scope); short-range (in
pl anning horizon as welT as in tine between probl€mrecognition
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and response). (Organizational structures created to deal with
problenms in contingent areas are tenporary, nodifiable, and

desi gned around conpetent people (ra%ﬁer %han Torcing people into
organi zational roles). These flexible organizational structures
are capabl e of responding qui ckTy and at ow cost to changes in
thedpéoblen1 They are easily term nated when new structures are
needed.

In other words, mnanagenent strategies in areas of
uncertainty should be tailored specifically to the situation.
Responses shoul d be conceived of in tenporary and conditi onal
terms. A new structure set up to handle a problem should be seen
as a project or "task force" to be termnated or nodified over
tine. To maximze |learning and sinplify change, the project
shoul d be protected from sonme ofthe usual organizationa
expect ations. The focus, for exanple, should not be on
consi stency with nore pernmanent Earts of the organization. The
focus should be on finding sonething that works.*

Putting It Al Toget her

How does the skilled Brobation manager put it all together
in the 1980s? How can he both build organi zati onal character
and retain enough flexibility to be responsive to change in
“swanpy” areas? How nuch should top nmanagenent bend to the
demands of external interest groups, oraccommodate the concerns
of mddle nanagers and staff? Were can standardized

technol ogies be sinply "installed," and where nust |eadership
rely on local ingenuity to tailor its own solutions?

The chief probation officer of a rural county-adm nistered
departnment seened to have found a workable bl end of val ue-based
| eadership, flexible experinentation, and bureaucrati c nmanagenent
modes. He was fortunate to have cone into a departnent that
already had sone credibility, built over the years around a
public-order and justice image that fit the local situation. He
was confortable with the role this mssion placed himin
(al though sone of his staff were not), and he chose to refine and
el aborate upon it at every opportunity.

Thi s manager was net hodical in his approach to programmatic
Issues. He was convinced of the essential correctness of the
agency's program mx, and a survey of public attitudes showed
substantial agreement with him The bedrock quality of this
issue area led himto tighten down rather than innovate, and to

° Robert P. Biller, "Public Policy and Public Adm nistration,"”
Korea bserver, Autumm 1978.
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concentrate effort on streamlining and refining a fundanentally
sound operation. An offender classification scheme was adapted
from another jurisdiction, and the different categories of adult
offender were handled in fairly standardized ways. Juveniles
were assigned to various programs, within and outside the agency,
based on officers' estimations of need formed within the
framewor k of departnental guidelines.

Wiere this chief nade use of contingent nanagenent nodes was
in experinmenting with centralization and decentralization of
managerial functions. He adnmitted to being uncertain how much
and where to share responsibility, and felt that answers in this
area would have to be tailored to the situation through trial and
error. Budget preparation and control had been shifted recently
to division managers, while personnel managenent functions had
been brought under central control. I n both instances the door
to change still was open. Solutions were being nolded in place,
and the process of change was ongoi ng.

Managers in other jurisdictions conbine flexibility with
bureaucratic nodes-of operation around quite different val ues and
in different ways. Sone centralize and standardi ze nearly all
maj or internal functions, concentrating flexibility at the
organi zation's external boundaries. Here managenent experinents

W th interagency programmng, with involvenent of the public, or
with contracting arrangenents that allow easy adaptation to
changi ng needs. Contingent managenent of these boundary-spanni ng
areas, plus a standardized approach to functions that benerit
fromtight control, contributes both efficiency and flexibility
in appropriate places and proportions.

Leadership in tines of uncertainty and resource constraints
thus seens to require that nmanagers know the difference between
situations that are "swanpy" and those that are "bedrock," and
handl e themin different ways.

As Biller points out, it is dangerous to apply bureaucratic
strategies in areas where you do not know what you are doing, but
it is a great waste of resources to avoid them when you do.

And What of Efficiency?

I nstitution building requires a degree of consistency in
deci si on- maki ng and behavi or that on occasion nmay pit issues of
qual ity against efficiency concerns. (ganizations devel op
character in nmuch the sane way that people do. Loyalty to basic
principles sonetinmes has its costs, and these may be borne for
the sake of "building character." The double-bind in tinmes of
fiscal crisis is that while political rewards in the short run
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favor cutting costs freely, long-term success may require that
certain essential organizational conponents be left intact.

Efficiency itself, of course, is an inportant value in
governnent these days. In sonme settings it has been a najor
thrust of managenment efforts to build organi zational character
There the probation chief may pride hinself on contributing to
the efficiency of governnent generally and build agency
reputation around the responsible use of public funds.

El sewher e nanagers brin? forward val ues that may work
agai nst efficiency (justice tor offenders, restoration of
victims, pronotion of community well-being), but nmake up for this
fact by cutting costs in well-controlled, routine functions |ess
central to agency m ssion.

Ideally, concerns for efficiency can be integrated with
concerns for quality, as sometinmes occurs when a cost-effective
alternative (e.g., contracting out for group homes) also seens
the right thing to do.

Summ ng Up

~ \Wiere probation managers have been successful in conbining
principled adherence to core values with flexible use of
appropriate managenment nodes, they:

e rely on their sense of the correctness of any action
for the particular situation, recognizing that no
other setting will support exactly the sane
conbi nation of responses, nor wll different problens
in the sane setting respond equally well to the sane
approach;

e resist the tenptation to adopt prepackaged sol utions
where little is known about the problemor its
boundaries (tailor problemspecific responses where
uncertainty is high);

e install proven technol ogies supportive of agency goals
where the problemand its boundaries are known and
understood (take advantage of broadly applicable,
efficiency-oriented approaches where uncertainty is

low)

e J|ock in new procedures only in well-understood and
controll ed situations where devel opnents are sl ow and
predictable, where organi zational |earning is taking
pl ace, avoid institutionalizing any one solution
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where major parts of the organization and its

envi ronnent are undergoi ng change,

based on strong val ues,

flexible,

set long-term goal s
but nmove toward themin

tentative steps;

« Jlook for ways to cut costs, inﬁrove productivity, and
hr oug

i ncrease accountability t

out agency operations,

but maintain vigilance and a long perspective,
eval uating every Proposed change for its potenti al

i npact on the qua
“character”

FOR MORE | NFORVATI ON

The Sel zni ck book on

| eadership cited in the text
shoul d be read by any manager
concerned with val ue-based
adm ni stration and seeking to
"institutionalize" his

or gani zat i on.

Transi ti on management is the
thene of a publication from

the health tield that has

rel evance for any publicly
funded hunman service.  See:
Russell C. Coile, Jr.
Transi ti on Managenent"” A Qi de
for Agency Self-Preservation
and Self-Renewal, San

Franci sco, Western Center for
Heal th Pl anning, 1981

Leadership in a cutback
environnent is the subject of
a synposiumin Public

Adm ni stration Review,
Nov./Dec., 1980. On the
speci al useful ness of an
under st andabl e m ssi on when
cutbacks are required, see:
Robert O Behn, "Leadership
for Cut back Managenent: The
Use of Corporate Strategy,"”
pp. 613-20.

of the overall
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ity of service and the nature or

enterprise.

The O Leary/d ear paper cited
in the text (Directions for
Community Corrections Ln the
1990s) proposes a nodel
as "Tinmted-risk control") for
the selection and supervision
of offenders in the community
that integrates concerns for
risk and for fair punishment
of offenders. A nunber of
comrunity corrections systens
nati onw de are experinenting
with the nodel.

The NI G- funded Probation
M ssion Project explored the
inmplications of the "justice

model " for probation mssion
and methods. See: Patrick
McAnany, Doug Thonson, and
David Fogel (eds.), Probation
and Justice: Reconsideration
of Mssion, Canbridge, Mass.,

Cel geschl'ager, @unn, and Hain,
1984.
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V. UPGRADI NG | NFORVATI ON AND | NVOLVI NG STAFF

Peopl e and information are two of the nost val uable
resources to the fiscally troubled probation agency. Committed
staff are inportant in the best of tines; their involvenent and
support can be critical when other resources are short.
Information, a basic input to managenment decisions, also becones
nore vital when fiscal cutbacks force hard choices to be nade.

Ironically, the ability of nmanagenent to control these two
resources decreases rapidly as funding beconmes nore scarce.
| nformation, desperately needed, may seemtoo costly to analyze
or collect. Staff, whose energies and talents could hel p offset
fiscal losses, may begin |eaving for nore secure jobs or spend
unsettling amounts of time in unproductive, conflict and
resistance to change.

Managenent of information and managenent of personne
require very different skills and may be responsive to very
different managenent styles. But |eadership nust do both with
some success if the organization is to make it through the hard
times and beyond. Only two of nany possi bl e topi cs are exam ned
here --some ways of involving staff in the process of
organi zation change; and the pros and cons of investing in an
upgraded managenent information system

I NVOLVI NG STAFF IN THE TRANSI TI ON

One ofthe nost frustrating, difficult, and all too often
unsuccessful areas of cutback or transition nanagenent is that of
bringing staff "on board" the effort to deal with resource
problens. The failure to involve agency personnel in the
transition process renains a real weakness in many probation
agenci es.

Al nost any strategy for responding to fiscal shortages can
be underm ned by the active or passive resistance of staff. In
one jurisdiction or another, staff opposition has conplicated
(sonmetinmes thwarted) the inplenentation of classification
systens, vol unteer Prograns, and resource brokerage or CRMI
Pressures fromstaff have | ed sonme nanagers to abandon cost -
effective innovations (e.g., team approaches to workload
managenment, use of paraprofessionals for routine tasks).

El sewhere, tine saved through redesign of jobs has resulted not
in nore service to clients, but in longer coffee breaks.
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At one level, solutions to problens caused by staff
resi stance seem straightforward and obvious. They are basic
tenets of nodern personnel nmanagenent and fundanmental s of
everyday human relationships. People are nore confortable in a
changi ng environnent when they have access to good infornation.
They are nmore willing to go along with decisions or work toward
goal s when they have had sone inFut in making or setting them
Most peopl e perform better when they receive feedback on results
and recognition for superior performance.

Acentral problemfor transition managers is that fiscal
shortages both make urgent the need for innovation and restrict
or deny the usual rewards for change. Just as productivity
becones an issue, the customary conpensations for achi evenent are
| ost. Managenent mnust be unusual ly creative in designing
notivations and rewards, and sometines nust acknow edge that no
adequat e conpensation exi sts.

~ Further conplicating matters, fiscal cutbacks often require
deci sions that staff could not reasonably be exPected t o support.
There are no magic-formulas for "involving" staff in the process
of cutting their own jobs or in restructuring tasks in ways that
penalize them Mnagers may have sonme difficult and unpopul ar
deci sions to nake, and they cannot afford to back away from them

Even the nost skillful nmanager will face some staff
opposition, especially during fiscal crisis. There may be
i ndi vi dual s whose support sinply cannot be won. Certain people,
for whatever reasons, may refuse to nodify old patterns or to
cooperate in resolving problens that affect everyone.
Utimately, they nay have to be worked around or asked to
consi der a change of jobs.

There also are likely to be sonme points in every change
effort at which staff resistance is especially high --when the
idea first surfaces, when a plan exists but no changes have yet
been made, when a pilot is suddenly inplenented nore broadly,
when a few nmonths of experience bring to |ight unexpected
problens, or when it still seens possible that things could be
returned to "normal."

Even where participation and communi cati on are established
traditions, there will be nonments when at | east sone portions of
the organi zation nmake their opposition felt. Staff commitnent
can never be taken for granted. Managers will need to routinely
inform involve, and reward staff over the long run, but they
also will need to nmake special efforts to respond effectively to
short-term cri ses.
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[ mprovi ng Conmuni cati ons

Sonme of the nost disruptive agenc¥ experiences with fiscal
cut backs have been those in which staft have not been kept
informed --where nmanagers have net behind closed doors, doing
nothing to slow the spread of runor and specul ati on, and | eaving
staff to wonder and worry until the pink slips are handed out.
The damage to norale and to working rel ationshi ps throughout the
department sonetinmes has been large and | asting.

It seens a serious error to assume that staff can be shut
out or their concerns ignored at a time when their opposition can
be so costly. Mnagenment, of course, will have unilatera
decisions to make, and sone information cannot be shared.
| mprovi ng communi cations does not nean naking decisions in a fish
bow or allow ng managenent functions to be preenpted by staff.

It does nmean regular and frequent exchange of information, wth
an enphasis on uncertainty reduction and disperring runor. It
naY mean using communication |lines to pronote what one manager
calls an "appropriate optimsm"

The director of court services in Dodge-Fillnore-d nsted
(M nnesota) does not shield his staff from bad news, but feels
that it nakes a difference how information is presented.
D stinguishing clearly between problens that require action and
those that nmust be lived with saves everyone a lot of tine and
usel ess anxiety. This nmanager tries to be sensitive to staff
perceptions of how a problemor decision will affect them while
making it clear where admnistrative prerogatives |ie.

The Fresno County (California) chief nmakes heavy use of the

interoffice meno to keeB staff informed of devel opnents and

lans. A departnental bulletin, entitled Probation G apevine,
eeps everyone up-to-date on budget issues, changes in
departnental directions, county-w de concerns, and ways the
departnment and its staff have been recognized for good work.
These nmenos are used to share both good news and bad, to solicit
input, and to guide staff to additional infornation

Such communi cati ons al so serve a noral e-buil ding function.
Fresno County staff are strongly encouraged to rdentity Wth (he
department, to take its goals and acconplishnents as their own.
Esprit is openly sought. The ethos is "W are hard-working,
action-oriented, deeply involved in the community. Professiona
pride is still OK.

Staff Input to Planning

_ As in many other probation departments we studied, the chief
in Contra Costa County, California, nakes a habit of circulating
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anong staff at all levels to share information directly and to
listen to their ideas and suggestions. He finds this approach
often referred to as Managenent By \Wal ki ng About or MBWA, an
effective way to calm fears, short-circuit runor, and at the sane
tine probe for potential inplenentation problens or sources of
resistance to change. The goal is comunication nore than active
i nvol venent in deci sion-making, but these contacts do aid the

pl anning process. Cerical workers, he points out, may offer
important insights into operational problens that planners at
managenent | evels woul d overl ook.

The |ine between effective comunication and participation
in decision-making is a fine one. The group problemsolving or
"brainstormng" approach is a comon straftegy of managers seeking
to communicate the reality of resource constraints while
encouraging staff to take part in dealing wwth them Staff in
Dodge-Fill nore-A nmsted were involved in a group effort to Iist
ways of inproving services and then to rank themfor their
feasibility under existini fiscal and political conditions. The
results included sonme workable ideas for change (classification
was one that was inplenented), as well as a feeling anong staff
that they coul d have sone inpact.

Soon after passage of the statew de tax-cutting initiative,
Contra Costa County nmanagers and staff went through an el aborate
priority-setting exercise, using several different techniques to
conpare each departmental programw th every other one and to
rank them on various criteria. The exercise was part of an
"organi zation devel opnent” effort |led by an outside consultant
and involving a broadly construed managenent grouE (i ncl udi ng
line supervisors). The chief acknow edges that the reshaping of
organi zational m ssion cannot be acconplished by a sinple
counting of votes. H's approach was calculated to tap
organi zati onal energies and ideas and to turn themto the tasks
of cutback and renewal. The exercises focused attention on the
need to nmake choices as much as on the choices thensel ves, and
served to share the burden of change as nuch as to initiate it.

Top managenent in Connecticut tries to involve in any
pl anni ng group sonme people who are "still doing the |ine
officer's Job." Even in neetings of the managenent-1evel M ssion
Goup, which plans policy and future directions for the entire
agency, input or attendance of line staff is encouraged.
| nvol venent of line staff in planning, says the director, is
particularly helpful in "pointing out where a policy that |ooks
good on paper mght get into trouble upon inplenentation.”
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A Broader Vi ew of Managenent

Many probation departments, |ike other organizations today,
are expanding the definition of managenent to include nore
individuals 1n a larger range of admnistrative tasks. Active

reliance on a managenent teamis conmobn among agencies that are
coping well wth resource problems. (One chief put it succinctly:
"The era of paternalistic management is gone. |n a no-growth
period, you have to get people to take nore responsibilify."

Shared decision-making is especially noticeable where
program budgeting techniques are used. The requirenment that
budgets be burTt around progranms "fromthe bottom up" has
resulted in an effective broadening of the nanagenent team as
wel | as a deeper involvenent of mddle-managers in planning,
eval uation, and cost control. The focus on program goal s and
alternate ways of neeting them pushes planning and pr|or|t¥-
setting to |l ower |levels and involves nore people in the effort to
keep expenditures down.

The marked shift toward nore participative managenent is not
just a response to the crisis of reduced resources. \here it is
occurring It seenms to be due to a conbination of factors. In
sonme jurisdictions there has been an influx of new, younger
managers with different ideas about management style. Probati on
executives throughout the country al so have been Involved in
training programs, such as those sponsored by the Nationa
Institute of Corrections, that expose probation managers to
generic managenent concepts and practices applicable to the
probation setting. Added to this is a changing workforce, |ess
responsive to authoritarian managenent, and a conpl ex, constantly
shifting environment that is nore easily and effectively dealt
with by a managenent team than by a single individual wth
limted tinme and resources, "lLet's face it," said one manager,
“aut horitarian nmanagenment just isn't getting the results it used
to."

Fresno has formally redistributed deci sion-naking
responsi bilities, asking divisional directors and unit
supervisors to play a larger role in budget preparation and
control, programpriority-setting, and the hiring, transferring,
and in-grade promotion of staff. "Qur approach," says the chief,
"has been to push authority and responsibility downward." M ddle
managers and staff also are expected to get involved in comunity
service, serving on county conmttees and task forces,
I nteragency conm ssions, and planning ?roups. In taking on roles
usual |y played by top nmanagenent, staff are encouraged 90 "buy
In." At the same tine, the effectiveness of the organization and
its inpact on its environment are magnified by the nultiple
efforts of nmanagenent and staff.
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The director of comunity corrections in Mrion County,
Oregon, has noved from a traditional, hierarchical managenent
style to a nore participative approach involving an executive
managenent team and i ncreased avenues for staff input to ﬁlanning
and decision-making. He notes that this shift in approach not
only nmakes for better decision-making but also reduces the stress
on top managenent and the sense of isolation that cones from a
nore authoritarian managenent style. "I don't have a nonopoly on
all the good ideas and all the data that should be considered
before we go off in a certaindirection. Wth nore peopl e
invol ved there are actually fewer risks, and that reduces ny own
stress while also resulting in better decisions.” Q her
probation executives agree, adding that "you just can't keep good
gtajf_thesedays unl ess you let them get involved in policy

eci sions."

Maki ng Use of Local Tal ent

Opening up to staff contributions can nake a real difference
in tinmes of fiscal crisis or at any tinme when an organization is
under goi ng change. Not only does active involvenent in problem
solving tend to |ower resistance to change, but diverse energies
anF skills within the organi zation can be drawn on in designing
sol uti ons.

I n sone agencies staff menbers have devel oped nmj or
t echnol ogi es for respondin? to fiscal cutbacks. Connecticut's
risk prediction and classification instrunent was constructed by
aline officer. In Mrris County, New Jersey, a probation
officer "with little chance of personal gain" devel oped a program
that relies on in-house staff exPertise to make up for drastic
cut backs in external drug/alcohol assistance progranms. In that
same jurisdiction, two senior officers worked with the state
adm nistrative office of the courts to design a conputerized
managenent information systemthat they then installed in their
own county.

Managers who | ook to their staffs for technical expertise
have reported a few rai sed eyebrows from ot her managers w thin
and outside the agency. But if the talent is there, it nakes
sense to use it. An in-house design is nore likely to be suited
to the agency, and, wth resources short, outside assistance nmay
be out ofthe question.

Motivations and Rewards
"Bright, conpetent people," says the Mrris County chief,
"W Il produce wonders if encouraged and recognized." This

manager agoni zes over his inability to properly reward the
contributions of his staff, but nmakes certain that recognition
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for successful progranms at |east goes "to the people who do the
work, not the admnistrator."

Wth pronotions and rai ses scarce or nonexistent, nany
manager s nOM/reIK heavily on what one calls the recognition
factor, hoping that at some point they will De able to suppl ement
fhis with nore tangible rewards.

Recognition may take various forns --awards, publicit%,
per sonal conmuni cations from top managenent. Sonetinmes jo
titles may be changed to reflect actual achievenent, even if
pronotions are not currently available. Mrit bonuses
admnistrative time-off, increased freedomin setting work
schedules (flex time, four-day work weeks, etc.) are sone other
ways of acknow edging the exceptional contributions of hard-
wor ki ng i ndi vi dual s.

Training, where funds for it are available, is a popul ar
reward and notivator. \Were such progranscan be preserved or
even expanded, they are perceived by staff as a benefit and they
pronote feelings of professionalism pride, and departnental
unity. Before training prograns are cut, the inpact on staff
norale certainly should be estinated.

A participative and responsive organi zational climate itself
can be an inportant notivator and reward for achi evenment and hard
work. Where suggestions, questions, and criticisnms are wel conmed,
and where peopl e have sone say in the design of their jobs and
the quality of the work environment, there seens to be greater
job satistaction, higher norale, and | ess wasted tine --at |east
anong nore responsible and dedi cated enpl oyees.

Paving the Way for Change

Too often a plan that | ooks good on the draw ng board runs
into problens because the people who nust inplenent it have not
been considered in the design. Staff opPosition IS a natura
response when jobs are made nore difficult by a Eoorly concei ved
procedural change inposed fromabove. Even i1f the plan is a good
one, those affected may resent not being consulted and do as
little as possible to aid its inplenentation

The effort to gain staff support can be taken too far. In

many agencies the majority of enployees sinply do not want
change. But change sonetinmes does have to be nade, and managers
may have to push 1t on through. "Support is great," says one
robation chief, "but not absolutely necessary. W went to great
engths to win staff support for our new classification system
including ad hoc commttees, open gripe sessions, and trainin%
semnars. Finally we had to proceed in the face of considerable
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discontent." (Most staff eventually cane around. "Tine is a
great healer.")

Cenerally, however, resistance fromstaff can be mnim zed
if they are involved in the planning and consulted on the design.
When considerirng a volunieer program for exanple, ask staff what
they want from a volunteer resource. How might vol unteers make
their jobs easier? What kinds of volunteers would be nost
useful ?  Who should provide their training, and how shoul d they
be supervised? Gving staff a say in how volunteers will be used
creates a feeling of ownership of the programand a vested
interest in its success.

Starting snmall and branching out also seens to hel p.
Connecticut™ s classification project nmade use of a supervisory
commttee that included a cross-section of agency staff. This
comm ttee devel oped the entire project, which then was "spoon-fed
to the rest of the staff in small doses.” By the time of agency-
wi de inplenentation, no one was totally unfamliar with the
instrument or the project.

One team of officers also piloted the Connecticut system
showing others that it need not cause any trenmendous problens.
That this unit was |led by one of the departnent's nost conpetent
probation officers gave 1ts nenbers an elite status that nade the
project attractive to others. Staff in the experinmental unit
used all the forns and were instrunental in getting changes nade.
They continued to neet once the systemwas in use throughout the
agency to anal yze feedback fromother officers and to further
refine the instrument.

Presenting the change as a | earning process, in which
feedback fromthe operational |evel wll be used to inprove the
design, also helps both to |ower staff resistance and to nake the
pl an nore workable. Handing down a new procedure or programwth
the nessage that "this is howit wll be done" of ten insures that
it wll never be fully inplenented.

At the same tinme, top managenent should make it clear that
changes will be made. "Staff should not be allowed to inagine,"
war ns one manager, "that foot-dragging will force things to
return to the way they were. They nust understand that change is
necessary, even though they will have many opportunities to
affect its formand content.”

On the opposite side of the coin, it is possible for staff
to becone so accustomed to change that a period of stability may
be experienced as routine and unstinulating. In Marion County,
Oregon, where the comunity corrections departnent has been
under goi ng substantial change in organization design, prograns,
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and managenent style for the past four or five years, the chief
reports that staff are now "addicted to change" and unconfortable
when change is not occurring.

In Sum

“I'n too many iInstances,” observes the manager of a snmall New
Hampshire ﬁrobatlon office, "clients are treated better by
officers than staff are by management. dients at |east are
asked to take Fart In setting goals because we know this works
better than telling themwhat to do. The sane is true of
p%ofes%lonals, but to many managers this nmessage has not gotten
t hrough. "

Strategi es designed to involve staff are likely to be nore
successful where they have been the normall along. A
cooperative effort to deal with resource problens requires a
strong foundation of mutual respect and trust between staff and
managenent, and this cannot be created full-blown on the day that
budget cuts are handed down.

A forceful initiative to inprove past relationships can, of
course, be begun at any time. And sone tangible evidence of
renewed comm tnent to comunication and participation nmay be an
effective way to launch the transition to an era of limts. A
few suggestions from managers in the field are:

- Don't worry about personal credit; spread the credit

around.

- Encourage people to identify wth the goals you have
set.

- Try to convince staff to avoid "turfiness." Stress
cohesi veness. The nessage should be: W're all in it
t oget her.

- Be absolutely open and honest with staff. |f an

agenda itemis labeled "action" it nust be negotiable;
if it is already decided, call it an "information"
i tem

G ve strong direction on goals and philosophy. Then
denonstrate your own commtment through action, not
j ust words.

- Avoid a "doonsday" atnosphere. Your attitude will
affect others.
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G ve continuous feedback on what is taking place --
both good and bad, but don't share rumor and

specul ati on. Make Sure conmunications are solidly
based on fact.

- Respond quickly to bright ideas. Reinforce innovative
behavi or by being responsive to it, evenif it neans
saying that the idea can't be inplenented right now.

- Any nove toward "participative nmanagenent" nust be
real. Rules and limts nust be clear, and
rel ati onshi ps honest. Don't raise expectations that
cannot be fulfilled.

UPGRADI NG MANAGEMENT | NFORVATI ON

Al'l conpl ex organi zati ons have sone ki nd of nanagenent
information system  \Wen probati on managers tal k about
installing a management information system (or MS) they usually
are referring to sone effort to inprove or expand existing
sKstens for collecting and processing information. The systens
they are considering generally are nore sophisticated, nore
el aborate, Dbetter integrated. Oten they are aided to sone
extent by conputer.

The rationale for devoting scarce probation funds to a new
or upgraded MS generally has to do with the need to denonstrate
accountability for departnmental performance, especially at budget
tine. During tines of tiscal cutback, probation managers often
feel they need better information than they have had available in
the past. The questions asked by those who nmake funding
decisions are nore nunerous and nore pointed. Citizens groups,
boards, and comm ssions al so begin to take greater interest In
exactly how the tax dollar is spent. Departnent heads nust have
all the right information, not only at budget hearings, but at
any time they are asked to explain some aspect of agency
oper at i ons.

Probation managers are formalizing classification systens
and devel opi ng workl oad neasures for nmuch the same reasons.
(O assification schenmes thensel ves are information systens, and
they are a major conponent of the newer M S nodel s designed
specifically for probation.) Al of these devel opnents are
desi gned to increase managenent control over resource use and
generate information to answer many kinds of questions about what
t he agency does and how well it does it.

_ There is no denying that information is valuable, especially
inan era of limts. Information is needed for planning,
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eval uation, and performance nonitoring in addition to budget
analysis, control, and justification. It is particularly usefu
for making and defending resource allocation decisions (e.g.

wi t hout good outconme data it may be hard to gain acceptance o
"banked" or non-reporting casel oads).

The question is not whether nore information is a good thing
to have. It is how nuch and what kinds of additional information
shoul d be collected, and at what cost?

What Are the Options?

~Managenent infornmation systens can be devel oped at widely
varxlng | evel s of detail and for wi dely varying costs. Coming up
with a satisfactory systemw || require managers to take a close
| ook at agency needs and at various ways of neeting them then to
consider the trade-offs between cost and quality at every point
in the energing plan.  Not all probation departments really need
(or can afford? all the "bells and whistles” of a fully
integrated, tallor-made, agency-wide, on-line conputerized MS
Fortunately, there are other ways to go.

For years the probation chief in Contra Costa County,
California, did an inpressive job of data analysis with no help
froma conputer and only an informal systemof classification and
case managenent. Mnthly statistics collected at the program
level were fed to top managenent quarterly, where they were
worked into a host of charts and graphs depicting inputs and
outputs, unit costs and resource needs. Using a hand cal cul ator
this manager turned sone rather sinple statistics into convincing
denonstrations of probation's contribution to the conmmunity and
the justice system in the process showi ng just how much can be
done with a very small investnent. The departnent has since
installed the NIC nodel classification system and is integrating
this systemw th a conmputerized managenent information system
The chief reports that, while the new system has not-brought the
departnent any additional resources, it has hel ped in avoiding
greater |osses.

Wsconsin has an el aborate and highly integrated
classification and case managenent systemthat 1ncludes an MS
conponent. The entire systemtook four years and al nost a
mllion dollars to develop, but its generation of nanagenent
information has been extrenely cost-efficient. This large state
system (around 30,000 cases) has been able to provide managers
wth a wide range of aggregate data for planning, nonitoring,
budgeting, evaluation, and public education purposes for a
surprisingly small sum (not including costs of data entry, the
total for data processinP reFortedIy has been as low as $2,400 a
year). The misrequires little software of its own (“canned”
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statistical prograns are used), and a "batched" system of .
entering keypunched data into the state conputer keeps processing
costs way down.

Morris County, New Jersey, contributed the skills of two
probation officers to the task of creating a statew de node
probation MS, which they then inplemented in their own county.

Li ke the Wsconsin system New Jersey's APMS treats
classification, case nanagenent, and managenent information as an
integrated package (all three were devel oped and inpl enented
together). But the use of conputers in Mrris County is

flexible, based on needs and budget. The function of
collections (child support, restitution, fines) was the first to
go "on line" with a terminal connected by tel ephone to the
university conputer. Qher functions are being added as funds
becone avail able; adult supervision has now been autonmated and
printouts, available "within mnutes," have been 'very helpful in
determning priorities for probation officers.”

South Carolina's parole and connunity corrections depart nent
mai ntai ns an automated record of every offender under

super vi si on. Wth-classification based on risk and needs and a
wor kl oad reporting system operated as part of the MS, the
departnment has been able to prioritize agent tinme and to
accurately assess and justify requests for additional positions.
The managenent information, workload reporting, and
classification systens are integrated into the daily operations
of the departnent fromthe line agent to the executive director
and are used for such purposes as work assignments and agent

al locations. Wile these systens involved a substanti al
commtnent of tine to develop and inplenent, and mai nt enance and
refinement require constant attention, they are seen, in concert,
as "very effective in influencing decisions to substantially

i ncrease the departnent's budget.”

The probation and parole systemin Florida uses a
conmput eri zed managenent informati on systemto nonitor casel oads,
produce offender profiles, record supervision paynents, and
provi de other information including sophisticated nmanagenent
reports and research data. Cases are automatically noved by the
conmputer from maxi mum to medi um or m ni nmum cl assification unless
one of five conpelling reasons is identified by the officer to
justify retention in a particular classification. Anpong ot her
things, the system has encouraged early termnation for about 31
percent of cases, thus contributing to case nanagenent
ef ficiency.

Marion County, Oregon, has been noving toward a "paperless

?robation departnment” for the past several years. Following a
horough anal ysis of paperwork processes and information needs,
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short- and long-term plans for autonation were developed. The
department has purchased the hardware and software needed to

per f or m wor dprocessi ng, budgeting, filing, and basic database
managenent functions. The client database still exists in a
regi onal automated information network, to which the departnent
delivers data in batch formand on which it is dependent for
managenment reports, but recently purchased equi pnment will enable
the departnment to performall of 1ts database functions in-house
once a network and managenent information system have been
designed and inplenented. Utimately, both line staff and
managenent wi Il have direct and i medi ate access to information
on individual offenders as well as aggregate data to neasure goa
achievement and plan for the cost-effective use of resources.

For the applications needed by probation departnents, recent
devel opnents in the conputer field have made the use of
m croconputers an even nore cost-effective alternative to
mai nframes than they were four or five years ago. The increased
power now rivals (or even surpasses) that of mniconputers, |ocal
area networks make the sharing of high-speed printers and | arge
dat abases feasible, and costs have dropped drastically in recent
years. It is possible to run on a mcroconputer prograns wth
capabilities simlar to those Wsconsin gains fromits general -
pur pose Prograns on a large mainframe. Also available are off-
t he-shel f "dat abase nmanagenent" prograns that can be used for
mani pul ation and retrieval of individual (case) records. Because
of the sizable cost savings associated with the use of general -
purpose programs, and the increased flexibility such systens
permt (costly reprogrammng to reflect changed agency operations
or needs is avoided), probation departnents not already tied into
exi sting systens nay want to investigate these further.

Assessing Needs for Infornmation

_ The first step in planning for expansion of the agency's
information systemis to consider what functions it '"wll be
expected to serve. For exanple:

1. Is the Erinary need for better data at the operational |evel
to aid both managenent and line decisions? Do line officers and
supervi sors have the information they need for case planning and
assessment? Are there ways of relating characteristics of

of fenders or their handling (nunmber of contacts, kinds of
services, referrals, etc.) to outcone in order to inprove case
deci si ons or program pl anni ng?

If this kind of information is not now collected in
any consistent fashion, an investnent in systematic
classification and case management may be-worthwhile
(Chapter V). As the basis for the agency's MS, this
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system can be automated or not (wth various
possibilities in between).

The cl assification/case managenent system and the MS
may require the collection of different kinds of
information or use information in different ways. For
exanple, in order to conserve resources, Sonme
jurisdictions may choose to ignore offender needs in
classifying for assignnment to supervision |evel (see
Chapter V). However, they may want to collect that
same information for use 1n program planning, policy
anal ysis, evaluation, or research. It my be
inmportant to know that nost of the agency”s clients
have (for exanple) enployment problens, even if high
need in this area does not automatically place an

of fender under intensive supervision.

2. Is the major need for inproved analytic capabilities to serve
top managenment in planni ng-and poli cy- maki ng or 1 n mai Nt ai ni ng
accountability for perfornmance?

| mprovenents here likely will involve sone help froma
conputer. However, there may be no need to own or
share in egU|pnent or to do nuch original progranmm ng
or system devel opment. | mmedi ate access to requested
information --or "real tine" response-- may not be
i nportant for these purposes. Managenent decisions of
this type often can wait for |ess costly batched
processing of aggregate data by a |arge governnent -
owned or university conputer, and data analysis can be
done using existing general-purpose prograns designed
for the social sciences. Large agencies nmust rely on
conputers to perform nany types of managenent
anal yses, but batched runs on an as-needed basis can
be very reasonable in cost.

As already noted, general -purpose prograns of the
kind needed for (aggregate) managenent analysis al so
run on the small mcroconputers.

3. would operations be significantly inproved if one or nore
functions were automated? |Is there a need for inproved
informati on processing at operating levels as WelT as a
managenent Tevels? Wuld certain functions (e.g., collections
and di sbursenents) be especially aided by on-line (even real -
tinme) capabilities?

Any MS has a better chance of acceptance by staff --
and thus may result in better quality data-- if it
serves line-level needs for case-related infornation
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in a tineIK manner. Costs of such a system however
may be higher than one that serves only managenent
needs for analysis of aggregate data (especially if
progranmm ng or systens devel opnent is necessary).

Costs al so may be higher due to line officer needs for
on-the-spot data entry and, if not real-tine, at |east
qui ck-turnaround response. Depending on how these
needs are handled (e.g., will termnals in the
probation office be on-line to a high-priorit% tine-
sharing operation? or could a small conputer be

| ocated in-house too?), costs can vary wdely. Yet,

| acki ng reasonably quick response capacity, any system
is likely to neet with some staff resistance. Reports
that are slow to arrive at the operating |eve

probably will be viewed by staff as a managenment t ool
eysn if attenpts are made to sell themas an aid to

of ficers.

Avoi di ng Unnecessary Expenditures

_ Managenent information systens used by probation vary wdely
in the functions they performand in the resources required to
devel op and to use them Underlying the variety in nore

superficial

areas are basic differences on tw di nensions (both

of which are reflected in differences in cost):

It may not

(1? I's the system an_adni nistrative nanagenent
informati on system used for nanagenent contr ol

pl anning, and accountability purposes, or is it a case
managenent information system used for operationa
gndh)ogistical purposes at the line level? (It may be
ot h.

(2) How and to what extent are conputers used? How
much system devel opnent is involved, and what
arrangenents have been nmade for use of conputer tine?

have to be expensive to neet information needs. The

following are a few ways to keep costs down:

Don't tie yourself into any equipnment first. Make
sure you are clear about Kour needs and understand the
various ways of neeting them before you consider
laying out funds for a "system or the equipnment to
run it.

Don't rely for advice solely on sonmeone who is selling
a particular system Talk to disinterested outsiders
too. (Morris County convinced a couple of systens
experts froma large corporation to volunteer a few
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hours consulting tinme to help themevaluate their

needs).

e Don't assune K
avai | abl e technol ogy allows.
to do things of margina
costly.

e Mke sure, however,

need it to do.

properly maintained.

e Analyze your operations critically.
automate existing paper

~that the systemwl| _
| f inportant oPerat|ons are ignored,
the system may not be used to

ou have to be able to do everything

Oten it is the decision
val ue that nmakes a system

do what you

ul'l advant age or

Don't | ust

processes. Ask why you are

doing things that way in the first place.

The questions they'

e Involve those who w |
process. _
I npl enent ati on.

®

Use in-house talent to the nmaxi mum extent.
only can save on devel opnent costs;

use the systemin the planning
ask will be pertinent to

_ This not
it also may

i ncrease acceptance and understandi ng of the system

FOR MORE | NFORVATI ON

The Leader, by M chael Maccoby
(New York, Sinon and Schuster,
1981) describes | eadership
styles for the 1980s, usin
exanples fromall levels o

i ndustry and governnent.
Partici pative nmanagenent,
consensus buil ding, team
managenent, and peopl e-oriented
goal -setting are sone of the
characteristics Maccoby finds
managers need in the new era.

A useful overview of
correctional information
systens designed to answer a
W de range of inquiries about
agency operations is: U S.
Departnent of Justice,
Correctional Data Anal ysis
stems, Dby Charles M Friel
and others, Wsh., D C, 1980
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A nunber of software conpanies
are offering off-the-shelf
prograns for m croconputers
simlar to those once avail able
only for nainframes. For
exanpl e, SPSS now nmakes a
statistical package for

m croconputers;  Conpil ed

rel ati onal database nanagenent
progranms such as i pper and
Foxbase allow storage of and
rapid access to a virtually
unlimted nunber of records.
Local area networks permt

l'i nki ng of inexpensive personal
conputers so that many users
can share a common dat abase and
expensi ve periphera
e.g., laser

equi pnent
printers).



V. ALLOCATI NG SCARCE RESQOURCES

Probation managers coping with fiscal cutbacks or handling
| arger caseloads with no increase in budget |ook for strategies
that can help themto better allocate available resources.
Changes in two areas currently are receiving primary attention:
refining and formalizing the process of classification or
differential offender nana?enﬁnt (often using workl oad fornul as
to rationalize case and officer assignnment); and streaniining the
presentence investigation process. Each of these can aid in the
al l ocation of resources with mnimal waste and with maxi mum
attention to priority tasks.

Alternatives to supervision (restitution or comunity
service as well as sinple "banking" of cases and conditi onal
di scharge) can be used in conmbination with formal or informnal
classification to conserve resources for those who need or can
benefit from nore intensive supervision.

FORMALI ZI NG THE CLASSI FI CATI ON PROCESS

Cassification and differential handling of cases have |ong
been the norm for probation agencies dealing with, varied
casel oads. Di stingui shing anong different types of offenders,
and then treating themin appropriately different ways, is a
| ogi cal way to neet offender needs and mnimze risk to the
coomunity. \Were casel oads are large, differential treatnent
beconmes essential if available resources are to be focused on
those who need it nost.

In recent years there has been a trend toward systemati zi ng
and formalizing the classification process. Many probafion
deparinents have developed their own classification instruments
or adapted instrunents devel oped el sewhere. Many also are
refininP and standardi zing their case nmanagenent nodes to match
avai l able resources to client groups or to pronote nore
consi stent and neasurabl e handling of cases.

Probably the nost widely inplenented classification system
is the one favored by the National Institute of Corrections.
This conprehensive nodel, based on the system devel oped by the
W sconsin Bureau of Community Corrections, includes
classification based on risk and needs, a case managenent system
designed to heI? of ficers select appropriate casework strategies,
a management information systemthat supports plannlng,
noni toring, evaluation, and accountability, and a workl oad
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depl oynment systemthat aids in cost-effective allocation of
limted resources.

The rationale for systematizing procedures used informally
for many years generaIIK i nvol ves sone conbi nation of the grow ng
concern for equity in the handling of offenders (given inpetus by
the concept of "just deserts") and the need for nore objective,
explicit, and replicable bases for making resource allocation
decisions. The need for detailed information for purposes of
accountability and budget defense is a recent, but increasingly
prom nent, reason for noving to nore formal classification and
case managenent schenes.

C assification and Resource Conservation

But can fornal classification serve as a major resource
conservation device? Should probation managers | ook to these
systens to help themcut costs? |t depends. An inportant fact
to remenber about classification instrunents and case nanagenent
schenmes is that they are at heart neutral managenent tools. They
can be tailored to the needs and policy concerns of al nbst any
jurisdiction. They can expand the use of resources as easily as
conserve them Cassification and differential case nanagenent
will not reduce resource use unless probati on managers an
judges are Intent on using themfor this purpose.

Cassification instrunents thensel ves may contain biases
toward increased resource use. For exanple, the well-known
W sconsin system (at |east as originally designed) involves the
col l ection of kinds and amounts of information that may place
hi gher than normal demands on data collection resources. Still,
it is nore often the policy element of the classification process
--the decision rules-- rather than the instrunent, that makes a
system cost-conserving or not. In the Wsconsin systemit is the
decision to include the needs assessment score in classification
for supervision |evel (which may place a lowrisk client with
hi gh service needs on intensive supervision) that holds the
potential for increased resource use.

In both cases the tendency toward increased costs can be
reversed. In sone places where nodified versions of the
W sconsi n system have been introduced, for exanple, information
considered less inportant is sinply not collected, while the
needs assessnent is used only for case managenent, not for
assi gnment to supervision |evel.

The flexibility this inplies is what makes fornal
classification and differential case nmanagenent potentially so
useful in resource conservation. \Were a well-designed and
consistently nmaintained systemis in place, managenent has access
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to the information needed to nove scarce resources around as
policies, client characteristics, or resource |levels change. By
nodi fying the decision rules and raising or |owering cutoff
points (e.g., to nove nore offenders to |ower |evels of
supervi si on) managenent can use the classification systemto
respond quickly to a changing situation, maintaining ongoing
bal ance between avail abl e resources and needs Tor them

Some managers report that, wthout their classification
system they could not handle the growi ng workload with the
resources provided by their budget. The sentiment expressed by
Connecticut's director of adult probation is not unconmon:

"There is no way that we could continue to be
described as a service-providi ng agency or agency
concerned with protecting the community if we did not
have this [differential casel oad managenent] system
In 1984, due to heavy caseload pressures, we revised

t he Jclassification] i nstrument and placed the risk
cutoff at 28 points rather than 33 points. As a
result, the actively supervised caseload is now 21, 500
out of a total of 48,169 cases under supervision. The
concept [of classification and differential case
managenent] has been our lifesaver in ternms of keeping
active caseloads at sonething hal fway reasonable."

Connecticut's classification system called Dfferentia
Casel oad Nhna?enent by (bjectives (DCVMBO was devel oped by a
talented staff menber. This individual first surveyed the field
for available nodels that mght be suited to his agency's needs,
then recommended that Connecticut design its own.

The DCMVBO gui des officers in assigning clients to one of

t hree managenent nodes. Cients in Mdel | are unsupervised for
the nost part, contacted by tel ephone and correspondence as
needed. Model Il clients are those who denonstrate no

w | lingness to change their behavior; they are placed in a
"surveillance" nmode and are returned to court inmmediately when
they violate probation conditions. Model Il clients are
relatively high risk, but ready to change and capabl e of being
hel ped. Supervising officers generally carry casel oads of Mbde
[l or Mdel |11 probationers, seldomtaking on both types. This
enables officers to nore clearly define their roles, and gives
clients a better understanding of wiat 1S expected of them

In Connecticut, formal classification and differential case
managenent have nade it possible to take on constantly grow ng
wor kl oads by sorting out those cases that can be "banked" into
unsupervised categories. The substantial database (devel oped on
48,000 cases under an NIC grant) provides information on client
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characteristics for use in designing supervision nodes (e.g.,
contact rates for different casel oads) and in naking supportable
recommendations to the court. These data also are useful in
assigning officers to different |ocations (office-by-office

anal yses of client types are constantly updated). As such,
formal classification represents a vital resource allocation tool
for this jurisdiction's probation nmanagers.

Anot her Story

It is instructive to contrast the situation of a small
probation agency serving a geographically dispersed rural

clientele. In the Keene, New Hanpshire, district probation
office formal classification was used to equalize officer
caseloads ("a norale factor, if nothing else") until budget cuts

reduced professional staff to two. Since that tine, the

classification system has been overshadowed by the |ogistics of

travel. But even when the office had nore staff an offender's

classification was seen as a general guide for decision-nmaking
"not as gospel," the manager says). The chief of one of
l[ifornia's nmore rural probation agencies agrees with this

approach: "No classification systemthat ignores geographic

| ocation woul d be cost-effective for us.”

I nformal classification will always be useful, when
resources are scarce, to determ ne which cases can be banked,
termnated early, or assigned to unsupervised activities such as
restitution or community work. The nove to fornmal
classification, however, may be nore useful to sone probation
agenci es than others.

The utility of the DCMBO to the Connecticut system seens to
derive in part fromthe size and structure of the agency
(including the need to allocate resources anong a nunber of
offices) and the |arge nunbers involved (an increase of 6,500
cases in less than five years). To a snall, single-office
agency, formal classification may provide a rationale for
differential handling of offenders (and protection against
charges that offenders are inappropriately "unsupervised"), and
it may aid the functional specialization of casel oads and
officers --a boon to sone nmanagers | ooking for ways to reward and
notivate staff. | t nar be less inportant to the small, rural
agency as a resource allocation or conservation tool.

A Low Cost Option

One type of classification instrunent that may be extrenely
useful to the smaller agency (or to any agency that does not nake
use of specialized caseloads) is the intake screening tool. The
probation division of the Ham |ton County (Chio) Minicipal Court
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uses an instrument based on information comonly gathered at
intake to divert 40 percent of the caseload to non-reporting
probation status. This instrument, developed in-house by the
I ntake supervisor, identifies Probationers who have no
significant life problens and little |ikelihood of being
rearrested. Typically, these clients have sone education, a
stable marriage, few convictions, and no indication of serious
subst ance abuse.

Definite cost savings are clained for the Chio approach,
whi ch, according to the 1 ntake supervisor, has enabled casel oads
to be reduced "to the point where they are just barely
manageabl e, rather than intolerable.** (In three years, casel oads
had clinbed from 150 to 300 as staff declined from36 to 24 and
the nunber of judges increased from10 to 16). |np|enentin?_the
screeni ng program has cost the agency little beyond the prin |n%
of fornms, since volunteers handle the intake interview (using the
|nstrunent2 and then set up the conditions and conplete the
paperwork for non-reporting status.

In recent years there has been increased enphasis in
Ham I ton County on collection of nonies owed the court so that
t he probation departnment can denonstrate itself to be nore self-
sustaining. This has neant that diverted cases ow ng noney are
now required to report nonthly by phone and, if they have
difficulty making paynents, are placed under active supervision.
To avoid sacrificing the cost savings associated with the
screening process, volunteer case aides are used to nonitor a
| arge nunber of these mnimally supervised individuals.

Mnimzing Costs

The costs of introducing a classification systemclearly do
not have to be great, but they will vary with the conplexity of
the system and the purposes it is designed to serve. A
screening tool intended only to spot |lowrisk cases for banking
or diversion, as the Hamilton County exanpl e makes clear, can be
devel oped and used with only a small investment. An instrunent
intended primarily to increase equity and standardi ze deci sion-
maki ng al so can be reasonably inexpensive to design and mai ntain.

A risk prediction instrunent need not be costly if it is
adapted from another jurisdiction without extensive |ocal
validation. Sone experts feel that such validation is not really
wor t hwhi | e anyway. Accuracy in risk prediction, they argue,
cannot be very high, and nost instrunents, validated or not, are
quite simlar in the data items they rely on. Judging fromthe
frequency with which non-validated instrunents are are being
used, many nmanagers apparently agree. Decisions about risk-
must _be made. Structured instrunents, even 1T they are not fine-
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tuned predictive tools, can add equity, accountability, and
control over decisions about offenders and about the allocation
"of resources to deal with them

| mpl enenting nost systens will involve sone of the usual
costs of organizational change. There may be a drOﬁ in
productivitﬁ whi | e people | earn new ways of doing their jobs or
adjust to the changes in routines of others. \Wen a system of
anY conplexity is introduced, there will be costs for staff (or
vol unteer) training in new procedures and the use of new forns.
Where opposition to change 1s great, the costs will be higher.
Ongoing training also wll be needed as the system (e.qg.,
decision rules) change. Staff should understand fromthe start
that the classification systemis not cast in stone, but is
desi gned to change with changi ng needs.

Al t hough i npl enentation costs can be mnimzed by keeping
the classification project sinple, a nore conprehensive approach
may have | ong-run advantages for thosE‘Egéﬁtpg§‘rﬁar‘taﬁ‘£Prﬁrﬁ‘
to EO this route. A total casel oad nanagement system including
wor kl oad st andards-and clearly defined case managenent nodes an
integrating classification and outconme data into the nanagenent
informati on system (conputerized or not), allows nanagers to use
classification and related data for planning, budgeting,
eval uation, and accountability purposes.

Periodic reclassification is another element with short-run
costs and | ong-Ttun potentral Tor cost avoidance. Requiring
reclassification at regular intervals, and encouragi ng novenent
of offenders to |ower supervision |evels whenever possible, can
help to shorten average terns and conserve costly supervision
resour ces.

Dealing with Staff Resistance

The nost comon source of inplenentation problens seens to
be staff resistance. Probation officers (and their unions) nay
fear that the classification instrument wll reduce the need for
prof essi onal judgnment in devel opi ng case plans, and that
differential management will result in fewer probationers under
supervision and thus in a need for fewer staff.

The first fear generally is unfounded. These instrunents
can be filled out by nonprofessional staff, but in nost probation
departnments (especially those dealing with felons) the assunption
is that professional judgnent will always be needed to oversee,
eval uate, and when necessary nodify the classification decision
(about 15 to 20 percent of the cases comng to probation are said
to fall outside the categories dealt with appropriately by any
instrument). At any rate, it takes a strong policy initiative to
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alter the mx of professional staff and volunteers or
paraprofessionals. No classification instrunent is likely to
serve as a sufficient incentive to this kind of change.

The second source of staff concern --that differential case
managenent may result in needs for fewer staff-- has somewhat
nore validity. Available research does suggest that casel oads
shift to | ower supervision |evels when instruments are used.
Wiether this leads to a reduction in staff or sinply brings
of fi cer casel oads down to a reasonabl e size depends on | ocal
policy and resource conditions. Neither outcome is a necessary
product of differential case managenent.

Most jurisdictions seemto overcone staff resistance to
formal case managenent schemes by stressing that probation
officers may override any |evel-of-supervision assrgnment
suggested Dby the classification instrument. Oficer overrides,
in fact, are necessary if the systemis to be responsive to
actual caseload characteristics. To keeP the system up-to-date
and to maintain equity in the handling of offenders, managenent
shoul d nonitor the percentage of overrides and the reasons for
t hem (which officers should be required to give) and then revise
the s séenn when appropriate, to take into account any patterns
reveal ed.

O assification: How Does It Rate?
Field experience with classification schenes suggests that:

e Cost savings can be inmediately forthcomng if
classification is used to screen out a significant
proportion of probationers from active supervision.

« Qherwise there may be no i nmedi ate cost savi ngs
associated with inplementing a case classification
system In fact, there probably will be an inmediate
increase in costs to devel op or adapt such a systemto
| ocal needs and to train staff inits use.

- There may be other resource-rel ated benefits,
i ncluding long-run cost avoi dance (if not actual
reductions) through inproved resource allocation, but
this requires judicial and probation nanagenent
w I lingness to use the systemfor this purpose. The
tool and the policy go hand-in-hand.

- The increased equity, accountability, and control over
resource use associated with systematic classification
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are thensel ves inportant values for public service
agencies in an era of fiscal limts.

- Wien conbined with workload neasures (see next _
section), classification aids in resource allocation
and equal i zation of workload anong officers and
of fices.

- Integrated into a managenent information system
(Chapter 1V), classification provides detailed
informati on on offenders for eval uation purposes, as
well as for projection and defense of resource needs.

SUBSTI TUTI NG WORKLOAD FOR CASELQAD

The debate over ideal or appropriate casel oad size has gone
on for decades w thout comng any closer' to consensus than a
general feeling, at least wthin the field, that "casel oads are
too high."

One reason for the failure to conme to closure on this
central resource-allocation issue undoubtedly is that casel oads
differ. They differ because not all cases require or tend to
receive the sane anount of tine and effort. Wthout a systematic
nmeans of equalizing the distribution of different kinds of cases
among officers (and offices), a caseload of any given nuneri cal
slzeln%¥ be |light or heavy, large or snall, depending on the work
i nvol ved.

Wor kl oad neasures have been devel oped to inprove upon the
casel oad as a neans of assigning cases (and other tasks) to
officers, as well as allocating officers (and other resources) to
of fices, functions, or divisions of the agency. Because of the
denonstrably greater equity that such a systempermts, states
that subsidize locally adm nistered comunity corrections
operations also are noving to replace caseload with workload in
their fornmulas for allocating funds.

Wor kl oad neasures are an adjunct to formal classification,
since consistent means Oof assigning clients to different
supervision intensities (reflecting staff time and effort) are
necessary to a determi nation of workload "size." Cassification
provi des a basis for deciding where to invest resources;
wor kl oad nmeasures enabl e resources to be optinally and equitably

aQQ| | ed.

The steps involved in designing or inplenenting a workload
s%stem are fairly straightforward. Tine studies are used to
obtain a neasure of the anobunt of staff tinme that goes into the
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activities associated with various supervision levels, as well as
that devoted to such tasks as investigative work and heari ngs.
Qther activities (Erogran1developnent, comuni ty work,
admnistrative tasks, etc.) also nust be assigned some unit

val ues expressed in ternms of tine. Total agent tine available
(mnus personal tine, sick |leave, and vacation) then is used to
conpute both the conbinations of cases and activities that a
single officer can reasonably carry and the nunber of agents an
office wth a given workl oad shoul d be assi gned.

Advant ages of Workl oad Measures

In addition to increased equity and precision in resource
allocation, the nost commonly cited advantage of these workl oad
nmeasures seens to be the increased specificity they permt in
supporting budget requests. Those responsible for budget
appropriations reportedly are "tired of hearing the yearly plea
for nore officers” to handle what is clained to be a constantly
growi ng caseload. Use of workload figures provide a consistent
neasure of departmental workload relative to avail able™start, and
thrs all ows budget decisions to be based on sone know edge of
their likely effects on operations. Connecticut reportedly has
built in "a tremendous anount of accountability" in recent years:

"We utilize a work unit systemand attach a nuneri cal
work unit to every aspect of the probation job. W
are now able to show the percentage of tine spent in
the field, in the office, in investigative work, court
wor K, servinP of warrants, etc. The day is gone when
one can sinply try to justify the budget request based
on casel oad sizes and the nunber of investigations
conpl eted during a given year."

The chief in Contra Costa County (California) uses a
wor kl oad, systemto keep tabs on his various divisions' actual and
"earned" (neaning what they "ought" to have if resources were
sufficient) staffing levels. Wen resources do becone avail abl e
these figures help to settle the question of where they will be
applied. They also are useful in depicting areas and extent of
understaffing and the likely effects of any proposed cuts 1n the
salary Tine.

Per haps the nost inportant contribution of the workl oad
nmeasure, at least fromthe taxpayer's point of view, is that it
halts the practice of rewarding the accumul ati on of ever-Iarger
casel oads.  Managers throughout the public sector have |ong
decried the lack of incentives for efficient nmanagenent of
government services. In probation, awarding funds on the basis
of casel oad counts has discouraged efforts to conserve resources
by noving people off probation as rapidly as possible. Wthout
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this fundanental change in the reward system other neasures to
conserve may have unacceptabl e costs. The director of the
cgnnunlty corrections department in Marion County, Oregon, made
this point:

" As qu? as the State hands out dollars for every case
retained on probation, it hardly makes sense to [ ook
for ways of inproving productivity. W nmay do so
anyway, because we believe it's right; but if we do,
the noney we save will go to those counties that are

| east efficient. First we've got to replace casel oad
with workload in the State's allocation fornula."

There are ways of avoiding increased productivity even where
wor kl oad measures are used. The policies that drive the
classification system(e.g., how many and which offenders are
pl aced on maxi nun) and case managenent schene (how much goes into
each supervision category, how quickly cases are noved to | ower
levels) will determne, to a very large extent, how many officers
are "needed." By assigning high time values to a function such
as maxi mum supervi sion, and then routing a large proportion of
of fenders through it, any department can use workload neasures to
"prove" its need for nore resources.

Li ke classification, then, workload nmeasures are a neutral
managenent tool. They too can aid in resource conservation, or
they can serve the opposite purpose. They do, however:

e provide a basis for equitable allocation of scarce
resources anong jurisdictions, anmong offices, and
anong functions;

- make explicit the assunptions that underlie resource
al l ocation decisions and budget requests, thus
encouragi ng a nore responsi ble and responsive budget
al l ocation process;

e provide managers with informati on needed to use
avai l abl e resources in a nore purposeful manner,
including the ability to either nake optiml use of
shrinking resources or denonstrate the departnent's
need for nore.

USI NG ALTERNATI VES TO REGULAR SUPERVI SI ON

| ncreased use of less costly alternatives is the policy
el enent that nakes classification a resource-conservation tool.
Unl ess | owcost alternatives are avail able, classification may
have no cost-reducing or cost-avol dance effects. The i nformation
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generated by systematic classification likely will be useful in
other ways (e.g., increased accountability and control over
resource use, better data for budget defense). But for nanagers
| ooking for ways to cut costs, alternatives to the nornal
probation routine are an indi spensable concom tant of formal or
informal classification.

Alternatives to regular or intensive supervision cone in
many different fornms, their variety reflecting the conditiona
nature of the probationary sentence. In nost jurisdictions, the
j udge has considerabl e discretion when it cones to designing a
sentence appropriate to the case. Wthinlimts set by the court
éand wth the judge's tacit or explicit a%proval), the probation

epartnent then can apply any of a range of resources over a
defined but alterable period of tinme in managing the case.

That alternatives to regular, supervision can be found
becones nost evident when departnental funds are sharply reduced.
Al though we mght rather learn this fact in other, |ess
unpl easant ways, even already high casel oads can be handled wth
fewer resources through greater reliance on court diversion
"banked" (no service) probation casel oads, conditional discharge,.
or early termnation. These, in fact, may be anong the few
i mredi ately avail able options for a resource-poor departnent
faced wth sudden and significant budget cuts.

Sone Sinmple Low Cost Alternatives

A small district probation office in New Hanpshire, pared to
a professional staff of two, makes heavy use of various fornal
and informal alternatives. Early termnation is a major
resource-conservation strategy. Cases are reviewed as often as
once a nonth to determne who can be taken off probation and,
wherever appropriate, petitions to do so are filed with the
court. "It is rare," the district nmanager reports, "that anyone
stays on probation for their entire term"

One nmechanismfor early termnation is a contract devel oped
wth of fenders that sets out what will be acconplished by
specified points in time. The probationer is asked where he
would like to be in six nonths or a year; then the officer helps

him to "back-plan" to set nonthly goals in a matrix of "keY
result areas" that will lead to the stated objective. As long as
an individual is progressing toward his goal and staying out of
trouble, little supervision or service is provided.

In this sane district, a court-funded diversion program
si phons of f sonme cases before they reach the probation departnent
(others are diverted informally at later points). Many of those
who remain are given sone formof conditional discharge or placed
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I n no-service caseloads contingent upon paying a fine or victim
restrrutionm or _dolng sone type of  volunteer “conmunity work
of these neasures conbined allow officers to concentrate on those

of fenders for whom no alternative to close supervision is
appropri ate.

Restitution and Community Wrk

Victimrestitution and comunity work progranms are enjoying
an upsurge in popularity throughout the country, in large part
*because such dispositions are seen as fitting the current public
mood. Requiring offenders to "pay for" their crimes, or "make
good" the |osses they have caused, certainly seens to have w de
appeal. Because both dispositions involve the collection of
noney or the contribution of volunteer work, it is sonetines
| oosely inplied (especiall¥ for restitution) that these prograns
al so are unusual Iy cost-effective for the probation departnent,
or in other ways 1 nherently good strategies for an era of limts.

The inportant fact to renenber about all such "alternative"
progranms is that they cut costs only when used in lieu of reqular
super Vi si on. | f used as an enhancenent, theY may add
qualrtatrvely to service offered, but they also will increase its
costs. The ability to take on a larger workload could | ead as
well to a widening of the probation "net."

~The district court of Quincy, Mssachusetts, is well-known
for its Earn-1t program which conbines community work and
restitution in an attractively packaged program Referral to
Earn-It often serves as an alternative, not an enhancenent, and
it is credited with diverting fromone-quarter to one-third of
the caseload fromtraditional forms of suFervision. The
exi stence of these special sanctions enables a judge to order
restitution and/or community work as a condition of court
diversion, a condition of suspended adjudication, a condition of
probation (sole sanction or squIenentaI), or a condition of a
split sentence (permtting early release fromjail).

One of the nost striking aspects of the Quincy programis
the extent to which the business community has been nobilized in
its support. An offender referred to Earn-1t for a job (as nmany
nmust be in order to pay restitution) is put in touch with one of
50 or 60 particiPating enpl oyers. Those sentenced to vol unt eer
work go to one of about 70 cooperating conmunity service sites.
Car ef ul screenin% and matching of clients to jobs, assurances to
enpl oyers that they can reject anyone they have questions about,
frequent contacts with work sites and responsiveness to their
concerns --through such nmeans Earn-1t staff nmaintain the
i nvol venent of business sponsors and volunteer work sites. Free
publicity is one of the ways they reward them for participation.
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The success of this kind of program nmay depend on factors
outsi de the control of the probation agency --the avaiTabrTrty
of TowskiTT Jobs, Tor exanple, or the acceptability to the
busi ness comunity of the kinds of clients the departnent
generally handles (this does vary fromplace to place, even anong
departnents that deal with the sane kinds of crines). Mich
however, can be acconplished bﬁ a skilled job devel oper,
especially with aggressive marketing of the program by top
managenent and support (or |eadership) fromthe court.

The Qui ncy pro?ran1does show i npressi ve conpl etion rates
(about 80 percent of restitution orders are paid, and about 90
percent of those sentenced to comunity work conply). And such
success is not unique to that setting --a restitution program
operating in ten cities in Chio, Indirana, and Illinois (called
Prisoner and Community Together) reports that 98 percent of its
restitution orders are paid.

M nim zing Costs of Alternative Case Managenent

Sone alternatives (e.g., banking of cases, early
termnation) may produce inmmediate and direct cost savings by
cutting resource investnents, not replacing them with others.
Community service and restitution may or may not cut costs,
dependi ng on how they are used.

Even if used as alternatives rather than enhancenents,
restitution and comunity work nmay increase costs of service.
(Sone prograns, for exanple, have ended up costing nore than the
jail incarceration they were designed to replace). Even at a | ow

evel of staffing and programming, there will be devel opnent
costs and ongoi ng expenses associated with program managenent and
job placement (or contracts with others to performthese
functions). Directors of many prograns spend a good deal of tine
| ooking for ways to fund them

It is possible, of course, to use restitution and conmmunity
work as alternatives or as enhancenents w thout setting up a
formal programif an agency wants to go this route. In the New
Hanpshire district office these dispositions are handl ed w t hout
fantare. Restitution is the responsibility of the defendant
rather than the probation departnent. Direct paynent to victins
means that probation generally does not have to PO t hr ough
the process of setting up a case, nonitoring collections, and so
on. If verification of payment is presented within the tine
frame ordered by the court, the resources of the probation
departnment nmay not be called upon at all.
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In Sum

"Probation too often plays games with figures in order to
protect our ‘overworked' image " concludes one probation manager.
‘W have to realize that it is not how many cases we have that is
important, but how we handle them A great many probationers do
wel | w thout our help."

Certainly if cutting costs is the goal (rather than proving
a need for increased revenues), 'the use of |ower-cost
alternatives to regular supervision is an obvious way to go.

 Conbined with careful screening or classification
di spositions such as diversion, banking, conditional
di scharge, fines and restitution/comunity work can
serve as cost-effective alternatives.

* In addition, any means of insuring that offenders "pay
for" their crimes can enhance the public inmage of
Brobatlon as an instrunent of justice and a nediator

et ween- | awbr eaker and soci ety.

STREAMLI NING THE PSI

Most efforts to alter and inprove the presentence
i nvestigation process have been alnmed at increasing the accuracy,
utility, and consistency of informati on and recomendati ons
contained in the PSI report. The goal of reformin this area
general | y has been nore equitable and nore appropriate decision-
maki ng about of f enders.

Experience gained in a two-year denmonstration program*
conpl eted under an LEAA grant, added a new notivation for change

in the PSI process. In this nationw de action-research program
probation agencies in nine state and |ocal jurisdictions
experimented with PSI format, content, and processes. |ncreased

efficiency in the PSI process was only one of the goals of these
experiments, but the short-report format (which all projects
devel oped) and sone of the other innovations adopted in different
sites did reduce report preparation tinme and associ ated costs.

Sone Specifics

In Pima County, Arizona, for exanple, the probation
department cut preparation time by 33 percent and costs (even wth

American Justice Institute, Presentence |nvestigation Report

Program by Loren A. Beckley and others, Sacranento, Ca,, 1981
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a 10 Percent salary increase) by nore than 21 percent through the
use of short reports in appropriate cases, interfacing of forns
to elimnate duplication, and use of |ower-cost personnel and
volunteers in data collection tasks. | n Washington, D.C.,

pur chase of word-processing equi pnent and restaffing the report
production unit wth u?graded positions produced a 50 percent
reduction in draft-to-tfinal report production time, even with
fewer clerical staff. The unit now Froduces nore reports, and
the reduction in the salary line will offset the costs of new
equi pnent in a year and a half.

The Washington, D.C., departnent also experinmented with a
t eam approach to investigation. Oficers in a specialized PS|
uni andled interviews and report-witing individually, but
worked as a teamin data collection and verification. One
officer, for exanple, mght be responsible for verifying
enpl oynment status on all cases referred to the unit, while
another performed all residence checks. A 'paraprofessional hired
with grant funds assisted officers in data' collection tasks
(especially those requiring time-consumng trips out of the
office). In this manner six probation officers and one
par apr of essi onal assuned the workl oad of seven officers.

The range of activities undertaken by study sites suggests
that streanlining the PSI process is a strategy available to any.
probation agency, regardless of size, resources, or authority to
I nnovate. Use of short-formor "quick-turnaround” reports nay
require statutory, judicial, or admnistrative authorization
whi | e purchase of word-processing equi pnent, even if highly cost-
effective, will be beyond the capabilities of sone departnents.
Any agency, however, can examne existing work flows and find
sone ways of reducing preparation time and costs. Changes of
this kind made by LEAA study sites include:

requiring dictation of reports;
elimnating duplication in fornmns;

reduci ng the nunber of steps for case assignnent or
report review,

tailoring information requests to source agency and
type of information needed,

executing interagency nmenoranda of agreement to share
I nfornmation;

arranging for pretrial agency to forward information
col l ected at arraignment;
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| evel ing PSI workload by encouraging courts to
coordi nate schedul i ng;

assigning volunteers to court to accept referrals;

using student interns or paraprofessionals for routine
data col |l ection and verification tasks.

As a 8roup these jurisdictions showed that cost savings can
be achi eved through the use of short reports, as well as through
changes in data collection and report preparati on processes.
Usi ng these savings to "rationalize" resource allocation,
however, nay prove nore problematic.

In theory at least, savings in the PSI area can inprove
resource allocation in tw ways. Agency resources no |onger
devoted to presentence investigations can be targeted on other
functions (e.g., supervision), and, if nore efficient report

reparation results in speedier sentencing, the resources saved
y reduced pretrial detention becone available for use in other
ways. The first adds resource flexibility to the probation
agency; the second, to the justice systemas a whole.

I mpact on O her Functions

For various reasons, the inpressive cost reductions achieved
in some experinments did not have the effects on resource
all ocation that mght be expected. In sone jurisdictions the
experiment, although a success, was di sconti nued. In others,
the savings generated sinply failed to spread to other areas,
wi thin or outside the agency.

| npl ement ation problens of the first type occurred in at
| east two |ocations. The team experinment in Washington, D.C
was abandoned after six nonths, largely because of officer
di ssatisfaction wth the approach. Probation officers disliked
having to relyon the scheduling of others, and they preferred to
control the work that goes into their final products. In
Mul t nomah County, Oregon, a cost-effective change in report
format did not get beyond the experinental phase because state
approval of the new forms was not obtained. The project had
recei ved state go-ahead to experinent with report formats, but
negl ected to pursue the necessary authorization to nake the
change nore pernmanent.

Even where change is institutionalized, transfer of savings
to other functions is in no way guaranteed. \Were court
wor kl oads are growi ng, nore efficient production of PSIs is just
as likely toresult in nore referrals. In Pima County, for
exanpl e, the substantial efficiencies achieved hel ped this.
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-departnent to acconmodate a 36 percent increase in referrals wth
no increase in staff.

The Connecticut probation departnent created a specialized
PSI unit with the expectation that relieving supervision officers
of presentence tasks would give themnore tine tor client
contacts. Wth the help of short reports and some procedural
changes to make the process nore efficient, this departnment did
succeed in reducing report preparation time. However, for
reasons that are still under investigation, supervision contacts
did not increase.

Cutting reParation time also may not speed delivery to
court, nor will taster delivery necessarily produce earlier
sentences. The Pima County reductions in preparation tine did
not result in faster delivery, and thus did not inPact
sentencing. But even where delivery was dramatically advanced,
the referral -to-sentencing interval was not' necessarily affected.
Judges, attorneys, and supervising probation officers all nust
cooperate if sentencing is to occur earlier. Changes in the
presentence process are not by thensel ves enough.

Keys to Success

Mbst gurisdiptions are still working out inplenmentation
problens of one kind or another. The process of change in this
"swanpy" area is inherently political, and anything other than
straightforward cost-cutting takes tinme, determ nation, and
ongoing effort. Sone |essons |earned fromthis nationw de
experiment may be useful to those considering productivity

i ncreases through changes in the PSI.

Most of the LEAA sites found the systemw de advi sory
commttee (required of all sites by the natronal program desi gn)
to be extrenely useful in an area where any change can i npact
other justice agencies. Sone jurisdictions felt that the
committee itself was a major product of the experinental effort.
Working together to deal with a systemw de i ssue such as the PS|
opened up channel s of communi cation that had never before
exi sted.  "Now when you have a problem" said one enthusiastic
participant, "you have a person you know to tal k about it wth.
Sonme probl ens can be resolved in a phone call and not even take
conmttee action.”

Certainly if planned changes will require the cooperation of
ot her agenci es key agency regresentatives (not just the judge,
but the "right" judge) mnmust be coopted by the project and feel
some ownership of problens that nmay arise, as well as of any
products that come out of the group effort.
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Changes shoul d be designed and sold as an experinent, with
ongoi ng assessnent and moditrcation as 1 ndicated. Nonethel ess,
everyone shoul d understand that some change will occur, and that
managenent is conmtted to inprovenent in this area. "Staff
should not be allowed to interpret projects such as this as
tenporary," advised one manager, "or feel that they will probably
go away after a short time. They nust not be allowed to revert
to the old way when anyone's back is turned."

Al participants should be encouraged to communicate their
reactions to new formats or procedures, and this feedback shoul d
be considered in making nodifications. Formal evaluation, at
whatever level is feasible, will be necessary in determ ning
whet her change has been successful. But "data" will not be a
sufficient guide for action;, people and their roles in the
i nterorgani zational setting wll heavily influence success.

Summi ng Up

Field experience with efforts to streanmine the presentence
process suggests that:

« Costs associated with report preparation tine can be
reduced with little or no adverse effect on the
quality of service to the courts (short reports,
however , na% not serve correctional or other needs as
wel |, but these needs can be net in other ways).

- Reductions in preparation tine and costs may or nmy
not produce added resources for supervision, earlier
sentencin?, or reductions in jail populations. Al of
these will take special efforts and skilled managenent
of inplenentation problens.

- \Were probation takes a | eadership role in draw ng
system nenbers together in a joint effort to increase
systemw de productivity, there are nmany ogportunities
for organizational "character-building." t reant i ni ng
the PSI is a good focal issue for initiating this
process, while at the sane tinme generating sonme real
cost savings.

58



FOR MORE | NFORVATI ON

The National Institute of
Corrections provides technical
assi stance and training to

i mpl enent a managenent package,
i ncluding classification
(W sconsi n-based), a case

managenent system a managenent
information system and a
wor kl oad depl oyment system

The package provides a

conpr ehensi ve approach to
resource managenent invol ving
all levels of the organization.

The community service and

restitution program of the
district court 1n Quincy,
Mass., s described in The

Earn-1t Story, by Andrew Kl ein,
and The Earn-1t Story: A
Continued Epic, by Dennis J.
Jenkins, avallable from
Gtizens for Better Community
Courts, Quincy, Mass.

The Anerican Justice Institute
and the National Council on
Crime and Del i nquency conpl eted
a national survey of
classification instrunments
use in 1979. Volume |1 of
their report describes 23
different instrunments used by
probation and parol e agencies.
The report, entitled Probation
and Parol e Level of Supervision

in

Sour cebook, 1S available from

the National Institute of
Corrections.
The National Institute of

Corrections funded a study of
the use of comunity service
orders as an alternative
sentencing disposition. A
prinmer on setting up and
operating a community service
program (including copies of
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forms used and | ocations of
nmodel prograns) ap%ears as:
Community Service by Ofenders,
by M Kay Harris, N C

Washi ngton, D.C, 1980.

Wor kl oad Measures for Probation

and Parole, by Brian Benus and
ot hers tional Institute of

Corrections, 1983) describes
common el ements of existing
wor kl oad systens and presents
gui delines to assist agencies
Interested in inplenmenting a
wor kl oad system

A summary of actions taken to
I nprove productivity (and their
results) in probation
departnents in California is
contained in A Conparative
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and O 1 ne _I'ndicators, by Robert
C. Cushman and others
(Sacranmento, Anerican Justice
Institute, 1983). Strategies
to expand resources (e.g., new
?ourcgs of revenue) also are
i sted.







VI.  EXPANDI NG RESOURCES

In addition to strategies that aid in resource allocation
probati on managers are considering ways of expanding the pool of
avai l abl e resources. Four such approaches are discussed here:

i ncreased reliance on volunteers and paraprof essionals; user fees
(especially the controversial but increasingly common fee for
supervision); extension of probation's role into areas where
unnet need exists (e.g., by providing alternatives to

I ncarceration); and various neans of sharing the probation task
with others (through brokering or contracting for services, as
wel | as through sone nore novel forms of public-private

part nership).

Al of these strategies can add flexibility to probation
systenms squeezed by shrinking budgets. Through their use
probation departnents can increase resources, nake existing
resources go further, or build support anong constituencies that
can help to ensure probation's |ong-term heal th.

USI NG MORE VOLUNTEERS AND PARAPROFESSI ONALS

Vol unt eers and garaprofessionals are a well-established
resource for the probation field. In some jurisdictions, they
are a significant part of the service delivery system Hundr eds
of volunteers work in some of the |arger departnments, sonetines
performng any or all tasks otherw se assigned to paid personnel.
Par aprof essional s, too, allow the agency to make better use of
staff resources by taking on many jobs that do not require

prof essional attention.

| ncreased use of volunteers and paraprofessionals would seem
to be an obvious strategy for the fiscally troubled probation
department. An LEAA-funded study by the Correctional Econom cs
Center estimated that probation agencies coul d save an average of
5.8 percent of their total operating budget by naking optimal use
of paraprofessionals and volunteers.* The nodel used for cost
anal ysi s had paraprofessionals performng PSI data collection
tasks and vol unteers supervising mninumrisk probationers, in
both cases replacing the services of paid professionals.

i National Institute of Law Enforcenment and Crimnal Justice,
Cost Analysis of Correctional Standards (Vol. I1), Wash., D.C.,
T978, pp. 63-60.
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In theory then, expanded use of volunteers and _ _
par apr of essi onal s can save scarce probation dollars, making it
possible to do the same job with a smaller budget. Yet few
agencies seemto be using this strategy to deal wth fiscal
cut backs.  \Wy?

First, the size of the probation workload is increasing in
nany_éurisdlctlons, and | ower-cost personnel sinply make it
possible to get by under conditions of rapid growh. Rep|acing
paid or professional staff with volunteers or paraprofessionals
I's not seen as an option. \Wiere prisons and jails are filled to
capacity, ever greater pressures are placed on probation to
handl e nore offenders (and nore serious offenders) wth budgets
that sinply cannot keep pace. Under these conditions, volunteers
and paraprofessionals are used to suEpIenent regular staff, and
as such do not cut costs, although they may enrich and expand
servi ces.

Second, many agencies purposely restrict the use of both
par apr of essi onal s and vol unteers, %artlcularly when budgets stop
gromng. Part of the reason for this is the natural tendency to
tighten down, avoid innovation, and limt access from outside
when the organi zation is threatened. In part it is sinple job
protection. Oten it represents an understandable desire to
avoid bringing on anynore problens at a time when the agency is
struggling to survive.

costs of "Low Cost." Personnel

Prof essional staff and enpl oyee unions often oppose the use
of volunteers and paraprofessionals, at least initially, and
perhaps indefinitely for sone job roles. Everyone has heard of
i nstances in which enployee unions have successfully thwarted the
attenpt to use non-paid or non-professional staff to do PSls or
to carry partial caseloads. One chief reports that he was
accused of "wecking the system and eventually had to back down
when faced with civil service disapproval and the unani nous
opposition of unions, professional associations, and even fell ow
managers. H's crine? Using carefully selected paraprofessionals
for presentence investigations.

Manager s thensel ves may oppose using nonprof essionals and
volunteers for the core tasks of probation, especially when
funding bodies are |ooking for ways to cut agency budgets. Sone
feel that any evidence that |ower-cost workers mght be given an
expanded rol e could weaken their position as they seek to
maintain or add to regular staff.

Probation managers give nmany other reasons for not nakin
greater use of volunteers. They are hard to find; fewer people
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are volunteering these days, and conpetition for their services
is high. They are a great deal of trouble (they have to be
trained, supervised, and constantly replaced). They are not free
(they require managerment and staff attention and divert energies
fromother tasks). They can get the agency into | egal hot water,
or raise ethical questions that are difficult to answer. They
are not really a part of the agencY and, not being paid, they are
sonmetimes uncommtted and not easily controlled.

Davi d Gooch, nmanager of the standards and guidelines project
of the National Association on Volunteers in Cimnal Justice
(NAVCJ) has heard all the reasons for not using volunteers. Wth
l'ong experience in volunteer nanagenent, he also knows first-hand
that problens can devel op. Nonetheless, he is convinced that
probation --which today is faced with overwhel m ng
responsibilities and "no solid answers"-- nust open up to
supportive community groups. A strong volunteer program he
says, is one of the best ways of gaining the kind of broad
understanding and commtnent that can carry conmunity corrections
through fiscally difficult times.

"Even if it does-no better than break even in terms of
cost," says Gooch, "the probation agency with a well-run
vol unteer program cones out ahead. The payoff may not be
imediate, but in the longer run it is offen substantial™

Maki ng Good Use of Vol unteers

Good nmanagers want to harness every possible resource, and
they will make use of volunteers. None of the potential problens
cited by managers is insurnountable. For exanple, if staff and
their unions are involved in devel oping the volunteer program
they will come to see that volunteers are not a real threat. As
David Gooch explains, volunteers and paid staff play quite
different roles in the probation agency, even when they seemto
be performing the sane tasks. Paid staff provide continuity to
agency operations; they are the resident experts in case
nﬁna eggnt, and they are legally responsible for adm nistering
the Taw).

Volunteers, in this view, play critical roles, but only on
the helping side of the probation officer's job. The sﬁouia not
be witing violation orders, and when they run into difficulties
handl i ng a case, they nust have professional officers to turn to
for help. The unique contribution of the citizen volunteer is as
an advocate for probationers. Wth a skilled volunteer to help
hi m gain access to community systens, the quality of service to
the probationer may measurably inprove.
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An Integrative Approach

The NAVCJ favors the integration of volunteer prograns into
the probation agency, as opposed to the creation of ancillary
systens. Sone probation nanagers strongly agree. The court
services departnent of the Dodge-Fillnore-A nmsted (M nnesota)
comunity corrections system uses volunteers to do al nost
everything that paid staff do. The departnental nanager
attributes the success of their volunteer programin [arge part
to its integration into agency operations. Volunteers, he says,
are seen and treated as "non-paid staff." Their jobs are
important, and It they are not pertormng accePtany they are
asked to termnate. The volunteer project is |ocated physically
close to the rest of the departnent, so volunteers and paid staff
interact daily. This builds trust and respect in both
directions.

The probation agency in Connecticut also takes an
I ntegrative approach to their volunteer program Her e al nost
700 volunteers man positions in alnost every job category from
clerical to "one-on-one" work with clients. A clear case of
cost avoidance is the use of volunteers to cover every court in
the state every day, replacing probation officers who once did
the job at $10 to $12 an hour. Vol unteers al so have been trained
to performthe intake function, and nuch of the referral intake
now is done by volunteer staff. College interns do presentence
investigations, and they are given full rein to "take an
investigation and run with it in the community" as long as their
results are checked by professional staff.

Wiile staff in Connecticut initially were resistant to the
use of volunteers in sone of these less traditional areas, they
now are fairlr wel | accepted throughout the departnent. T4
managenent believes that the programis successful because Phere
i s adequate adm nistrative coverage (ten full-time coordinators
and a person in central admnistration responsible for volunteer
services), and because volunteers are treated in the sane nanner
as professional staff.

A Partnership with the Comunity

The field services systemof the Mssouri Board of Probation
and parol e makes extensiveuse of volunteers in each of its five
regions through Ctizens Advisory Boards (CABs). The CABs not
only coordi nate and oversee prograns that provide volunteers to
work in the probation and parol e agency, but advise and assist in
policy and program devel opnent, raise funds, and organize public
educational outreach efforts. These boards have considerabl e
power and work in a true partnership with the probation and
parole agency. Over a period of years, power originally vested
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in the bureaucracy.gradualjy was transferred to the vol unteer
boards. Local political figures, and the public at |arge, cane
to see the boards as the locus of authority and initiative.

Staff of the public agency became staff of the boards, which have
no paid staff of their own.

The commitnent to partnership with community vol unteers
extends from top nanagenent to the line |level, where officers are
encouraged to view thensel ves as brokers of community servi ces.
In sone regions nore than half of all staff menbers work with
volunteers. Volunteers are a crucial elenment of many core
prograns, and they do al nost evethhing that is done by paid
probation and parole officers. They do intensive group and
i ndi vidual counseling, wite presentence investigations, do
clerical work, and perform nost other tasks associated with the
rehabilitative process. Many officers have discovered new
satisfactions in being pro?ran1developers rather than program
operators and feel proud of their effectiveness in community
contacts rather than only in casework nanagenent.

Contracting for Volunteers

An entirely different approach has proved successful in the
M | waukee regional bureau of community corrections. Agenc
experience wth in-house volunteer prograns (including staff
burn-out after short periods of involvenment) led to putting the
function of volunteer management out to bid. In two |ocations
(Madi son and M | waukee) contracts have been let to private
vendors to adm nister the volunteer program--recruiting,
training, and supervising volunteers and providing the probation
agency with volunteer services as needed. Except for those
i ndi vi dual s who elect to serve as "volunteer resource persons,"
probation staff have little direct contact with volunteers. The
agency has found this arrangenment to be quite satisfactory, since
it saves probation staff a great deal of time and the agency a
certain anmount of trouble. One potential problemhas been noted:
private vendors can becone nore costly over tine (one contractor
raised its charges considerably over a five-year period to cover
its own increased adm nistrative costs).

A Model for the Resource-Poor

Even an agency in real fiscal trouble can benefit froma
targeted volunteer program The first step is to ask: \Wat does
our system need nost fromvolunteers? Were can citizens do the
nmost good?

~ The probation division of the Hamlton County (Chio)
muni ci pal court uses volunteers in a well-defined role --to
screen referrals before they come to the attention of probation
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officers. Each volunteer screener works four hours a day, one
day a week, and screens five to eight cases a day. The
conmtnent is for a one-year period. \V\olunteers receive SiXx
weeks of training in interview ng, counseling, and recognition of
nmental health or drug abuse problens, and they are watched

closely by the intake supervisor. Still, the Progran1is hi ghly
cost-effective. | t not_onlz repl aces paid professionals with
non-paid staff for the intake function, but it renoves about 40

percent of court referrals from active supervision.
Vol unteers: Are They worth the Troubl e?

It is clear fromthe variety found in the field that
probation nanagers establish and-run the kind of vol unteer
programthat they choose. Volunteers can be kept for "show'
purposes, or they can be given inportant jobs to do. The agency
can be opened very broadly to community participation, or
citizens can be asked to play veryspecific roles. (Costs can be
cut by replacing paid staff with volunteers in apﬁropriate t ask
ar eas. O these non-paid staff can be used to enhance and enrich
a?ency programs, with the added benefits of comunity support
offsetting increased dollar costs of service.

Vol unteers are not an easy answer to an organi zation's
resource problems. Setting up and maintaining a vol unteer
program requires an ongoi ng conmtnent fromtop nmanagenent --
first to expend the resources to enploy a volunteer nanager (at
an "opportunity cost" of one |ess supervising officer), then to
support that individual through the devel opnent of job
descriptions, recruitnent, training, and supervision of
volunteers, training of paid staff in their use, and updating the
programto neet changi ng agency needs.

Yet despite all the problens that can arise, managers of
successful volunteer prograns generally agree that they are well
worth the price. Mst are quick to add caveats regarding their
use:

"It takes noney to save noney; it will cost a few
dolharﬁ to start a volunteer program but the payoff
I's high."

“If you wait until the fiscal crisis is severe, it
will be too late. Build a strong vol unteer program

before things get too rough, and while you still have
the tinme and resources to invest."

"There nust be adequate admi nistrative staffing (full-
tine volunteer coordinator for nost prograns).”
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"Good managenent is even nore inportant in a volunteer
6rogran1than in one staffed with paid personnel.

ol unteers don't have to put up wth lowquality
managenent . "

"Vol unt eers shoul d be given neaningful, challenging
jobs, not just the routine, hundrumjobs that no one
really wants to do. This allows the volunteer to use
his or her skills and to grow within the job. It
makes recruitment easier and drop-out rates |ower."

"G ve volunteers positive feedback for a job well
done. Recognition is what they get instead of a
paycheck. "

"When volunteers are to play staff support roles,
allow staff to choose whether or not and how they wil
use them Some peopl e can nmake nuch nore productive
use of volunteer assistance than others, and it pays
to start with them"

“Keys to success are very careful selection, adequate
training and supervision, and constant attention to
the problem of togetherness. It is not 'us' against
‘them' We are all working to help 'our'
probationers. "

In sum wth the possible exception of very snall probation
offices (two or three officers) wth no resources at all to
devote to recruitnent and training of volunteers, the expanded
use of volunteers would seemto be an ideal strategy for an era
of limts. In addition to cost savings (e.g., by assigning
volunteers to at |east some functions previously perforned by
paid staff) and cost avoi dance (by postponing the need to hire
more staff as worklToads rise), nanagers of successful vol unteer
progranms al nost invariably cite the intangible but critically
I mportant benefits of community support. One manager put it this
way':

"Anot her nore subtle benefit has been better rapport
with the coomunity. Mst of our volunteers are

m ddl e- cl ass housewi ves who have substantial influence
in the community and are married to individuals who
have political and economic 'clout.' By making them
nore aware of the ains and objectives of the
departnment, and having them operate in srnpathY W th
our goals, we have built a ?roup of fairly influential
peﬁp e who are supportive of what we are trying to

achi eve.
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FEES FOR PROBATI ON SERVI CES

User charges are an inportant source of revenue for state
and |ocal governnents. They are commonly used in pricing such
public services as water, gas and electricity, transportation,
hi gher education, and cultural and recreational facilities. In
the past, governments have been reluctant to inpose user fees on
certain types of service (e.g., primary and secondary educati on,
library services, court services, police and fire protection)
primarily because the social costs of excluding those who are
unable or unwilling to pay have been considered too high. The
public in general 1s seen as benefitting fromthe delivery of
t hese kinds of service to all, regardless of ability or
inclination to pay for them

This reluctance to charge for government services is eroding
under the inpact of inflation and taxpayer frustration over the
rising costs of government. As the tax bite takes nore and nore
of the average worker's paycheck, the notion of individual choice
in the financing of public services --even of the public welfare
variety-- becones increasingly appealing. Still, there are
cogent argunents agai nst user charges for services of this kind,
and probation services are subject to them

Special Problens with the Supervision Fee

The involuntary status of the "consuner" makes the fee for
probation supervision additionally suspect as a user charge. A
maj or rationale for user fees in government (to allow demand for
service to affect supply) is negated when the consuner is forced
to buy. One of the purposes ofthe user charge --the generation
of revenue-- adnittedly is served. Qhers éto ration a desired
product, to increase efficiency in service delivery, to place the
burden of paynent on those who benefit fromthe service) are not
or are less obviously. The supervision "fee" nore accurately
could be called a fine.

Lacki ng the quasi-market effects of a real user fee, the
charge for supervision may have some undesirable effects.
Wthout a direct connection between supply and demand for
service, there could be a tendency to i1 ncrease the nunber of
peopl e to whom supervision is "supplied.” If probation were to
pecone an even marginally profitable venture t rouPh what anounts
to a fine on individuals supervised, it would hardly be
surprising if the "net" were to widen, taking in many who
ot herwi se m ght have received no services.

Few probation nmanagers worry about the econom c rationale
for the user charge or Its effects on the supply side of the
mar ket equati on. |f they have msgivings at all (and nmany do),
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they worry that the collection of fees wll contam nate the

hel ping role of the probation officer, that the departnent will
be saddl ed with unwanted paperwork, or that the costs of

adm nistering the system will exceed the fees collected. There
I's intense philosophical opposition within the profession to
charging fees, at least for some kinds of service.

What Does Fiel d Experience Show?

Interestingly, the problens associated with fee collection
are stressed by those who do not already have fee prograns in
pl ace. Managers with sonme first-hand experience in this area
tend to enphasize the benefits.

In Texas, for example, fees for supervision are wdely
regarded as both an inportant revenue source and an effective
nmeans of communicating to the offender the need to pay one's own
M%y. A staff director of the Texas Adult Probation Conm ssion
adds that the fee "also has proven to be helpful in 'selling
probation both statewide and in |ocal comunities by enphasizing
the nonetary cooperativeness of our system" Sone probation
officers dislike the role that nonitoring collections puts them
in, and managers of sone small, rural agencies feel that fee
charging is unworkable where poverty is the norm But the
average Texas probation agency collects fees from60 to 65
percent of eligible probationers and reportedly obtains about 30
percent of its budget in this manner.

Florida al so reports substantial dollar anounts fromtheir
supervision fee, although none goes directly into the probation
department budget. This is one of several states that passed
legislation in the 1970s nandating supervision fees for all
probationers (unless waived) and setting a standard fee
(generally $10 a nmonth). Florida's situation is unusual in that
m sdeneanant probation statewide is contracted out, with the
Sal vation Arny being the largest contractor. Supervision fees
paid directly to contracting agenci es by m sdeneanants are
suppl enented by a per-person per-nonth sumpaid to contractors by
the state corrections departnment. Fees paid by felons under
supervi sion by the departnent equal about 15 percent of the
annual budget, but these revenues go into the state general fund.

A nationw de survey in 1979 located only nine states in
whi ch fees were being charged for probation supervision.* Sjince

. National Institute of Law Enforcement and Crimnal Justice,
-nn. for Correctional Services: A Survey, by Joseph H Sasfy,
Vasn., D.C, 19380.
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that time, however, many other jurisdictions have been noving in
this direction --examning the issues, devel oping and introducing
| egislation, designing fee prograns to fit legislation recently
passed. Astudy conpleted in 1985 found that probation agencies
in 24 states were assessing fees for service, and enabling

| egi slation was pending in five nore states.*

County probation departnments in California are authorized to
charge for adult and juvenile supervision, as well as for
presentence investigations and participation in specific
treatment progranms. Not all counties are rushing to take
advantage of this potential source of new revenue. One that has
installed a user fee programis O ange County, where probation
officials report "no real problens" In design or inplenentation
The county auditor performed the cost anal yses (based on an
“informal™ tinme study) and the board of supervisors set the rate
(a maxi num of $32 a nonth). The department's financial unit is
responsi bl e for book-keeping and records functions. Oange
County managers advise that, for departments already set up to
handl e restitution and fines, the user fee should pose no new
chal l enges. There still will be nmany decisions to make and
detalls to work out, but this department's experience shows that
there need be no najor obstacles to inplenentation.

_ Some of the questions that nust be answered prior to
i npl enentation of a fee program (or even prior to creation of
| egi sl ation) include:

How much wi |l probationers be charged? Should charges
be designed to cover the costs of supervision? How
much nmore than the costs of collection itself nust

be brought in before the program can be considered a
"success"?

How wi | | wai vers be handl ed? Wat categories of
probationers will be eligible for waiver? WII the
court determne eligibility, or will the probation
departnment? How will changes in financial status over
tine be incorporated into the decision?

Wio will collect the fees --the probation officer, the
probation departnent, the court, the departnent of
corrections? Could fee collection be contracted out

t o anot her agency?

* National Council on Crinme and Delinquency, Fees for Probation
Services, by Christopher Baird and others, Mdison-W, N C CD.
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Wiere will the fees go? WII they be deposited in a
general fund or be earmarked for probation services?
If they go to probation, wll they be available for
any use or restricted to financing specific
activities?

WII payment of a supervision fee (unless waived) be a
condition of probation, and if so, how will non-
paynent be handled? Wwo will be responsible for
enforcing paynent, or for invoking penalties for
failure to pay?

In addition to these broad policy questions, inplenentation
planners will have to work through the numerous operationa
detail s of paperwork and process that go into effect at various
deci ston points. These are the kinds of details that O ange
County managers admtted could be "a hassle" --those hard-to-
anticipate problens that need to be worked out as a fee program
is put into operation. To sone extent, each jurisdiction nmust
work these out locally. The broad policy questions are being
answered in quite different ways, and forms and procedures wl|
need to be tailored to the policy objectives they are intended to
serve.

One piece of advice that can cross jurisdictional |ines
easily in these cost-conscious days is that sonme estimte shoul d
be made of the likely costs of collecting fees before deciding to
i ntroduce a fee program Does a mechanismfor collection
already exist? 1Is it able to absorb a new function, or will new
staff need to be hired? WII an investnent in conputers be
necessary to track paynments and non-paynments and establish audit
trails? How much probation officer tine will be devoted to
additional paperwork, additional field contacts, additional court
appear ances?

Fees collected (taking into account waivers as well as
failures-to-pay) should exceed the costs of collecting them and
sonme effort should be put into both planning and eval uation to
ensure that the investnent pays off.

[n Summary

There are potential problens with the user charge for
probation supervision, including possible |egal challenges where
fee paynment is made a condition of probation. But supervision
f ees have been upheld by the courts in some states, and nmanagers
of some successful fee prograns report that anticipated problens
sinply have not materialized.
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The strategy does seem particularly appropriate for
probation agencies that already handle collections or that have
access to units of general government that are prepared to handl e
some of the accounting functions for them Supervision fees al so
seem nore wor kabl e where a sizable nunber of probationers are
financially able to pay. Were waivers will outnunber paynents
such a program probably will not be worthwhile.

Wiere the fee for supervision seens to raise too many
problems (or where it is not allowed by |aw) probation agencies
can consider other options. Sone departnents are |ooking nore
closely at those services that directly benefit the probationer,
in the belief that these may be nore appropriately charged for
than those that primarily serve the court. A concerted effort to
identify discrete services that mght be provided for a fee
(preferably those the "user" wants) can turn up a nunber of
sources of legitimte new revenue.

Wiere fee progranms have been successful, they:
e bring in sonetines substantial revenues;

« build public support for the probation departnent,
which 1s seen as hel ping out general government and
the taxpayer by requiring offenders to "pay their own
way. "

EXPANDI NG | NTO AREAS OF UNMET NEED

It is difficult to think about expanding into new areas when
budgets are tight, but when such extensions exactly match w dely
hel d perceptions ofcritical need, while also enhancing the image
of and confidence in probation generally, there nmay be imediate
and |l ong-range benefits to the probation agency. The nost
obvi ous contenporary exanple of this is the adroit way in which

sone probation agencies have stepped into fill a need for
comunity alternatives to incarceration where prisons and jails
are severely overcrowded. Intensive probation supervision and

house arrest are two prograns that, in some jurisdictions,
currently are seen as neeting this need.

| nt ensi ve Supervision Prograns

| nt ensi ve supervision is not newto the field of probation;
it existed, in experinental form as early as the 1960s, and
“I'ntensive" intervention has |ong been one |evel in nost
differential casel oad nmanagenent schenes. \Wat is new about the
I ntensi ve supervision prograns of the 1980s is their
justification not as a neans of reducing recidivism anong
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probation popul ations but as an alternative for offenders who
woul d otherw se be incarcerated. Al so new, perhaps, is the
conparatively high |level of resources devoted to these programns:
the cost of 1ntensive supervision nay anount to as nuch as five
tinmes that of regular probation.

Wiy woul d a fiscally strapped probati on department even
consider initiating such a costly progran? Primarily, it seens,
because the need for such prograns is acute in states where
prisons and jails are overcrowded, and probation is ideally
situated to fill that need. By offering a cost-effective
alternative to incarceration, some probation departnents are
forglng arole for thenselves that Is highly val ued b% t hose who

e

fund and nanage prisons and jails and acceptable to t judiciary
and the public. In so doing they increase confidence in the

ability of probation as a legitimte sanction, bringing enhanced
status (and often increased resources). For exanple, the South

Carolina Department of Parole and Community. Corrections, with its
m ssi on expanded to enconpass alternatives to incarceration in
overcrowded prisons, has seen its budget alnmost triple in the
past five years.

A review of existing intensive supervision prograns in
1983* found little agreement on what constitutes intensive
supervision. Contact requirements range fromfive per week to
three per nonth and casel oads vary fron1;mentg-five_offenders
suPerV|sed by two agents to fifty supervised by a single officer
A tew progranms, such as those in Georgia and New Jersey, require
al nost daily contact between probationer and offender. These and
other prograns may also require a period of incarceration,
comunity service work, restitution payments, house arrest,
probation fees, a comrunity sponsor, or participation in
treatment programs. The goal is to fashion an I ndividualized
plan that not only is cost-effective but satisfies the public
mandat e for appropriate punishnent.

The intensive supervision programin Georgia is anong the
nost restrictive inits requirements, and it is unusual in that
it is funded entirely by probation fees.* Two officers share a
casel oad of twenty-five offenders, wth one officer assigned to
surveil l ance and the other responsible for case planning and

Chri st opher Baird, Reeort on Intensive Supervision Prograns
in Probation and Parol e, shington, D.C, National Tnstitute of
Corrections, July .

*% The programis described in Billie S. Erwin, Evaluation of

| nt ensi ve Probation Supervision in _Georgia, Atlanta, Georgia
Depariment of O fender RehabiTitation, August 1984.
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court-related activities. O fenders nove through three |evels of
progressively less restrictive conditions, culmnating in
transfer to regular probation or discharge. Despite the high

of ficer-to-probationer ratio, the cost of the programis $4.75
per offender per day, a savings of about $20 per day over the
average cost of nmmintaining an offender in prison. Georgia's

I nt ensi ve supervision program has achieved Its perfornmance goal s
and has received a very favorable response fromthe courts, the
crimnal justice comunity, and the nmedia. It has been

expanded several tinmes since its inception in 1982 and wat ched
with great interest by other states.

Texas began its intensive supervision ﬁrogran1in 1981
followng a court order requiring nmassive changes in the
overcrowded prison system State guidelines direct the program
at_probation violators, offenders who have served short "shock"
prison terns, and offenders with prior felony convictions or

drug, alcohol, or mental problens. Since judges sentence _
offenders directly to intensive probation supervision, there is
some concern that the program may beconme a "net-w deni ng" program
rather than a diversion effort, but studies suggest that the
profiles of nost of those on intensive supervision are simlar to
those in prison.* The cost per offender for intensive
supervision is about five tines that of regular probation in
Texas, but this represents only 28 percent of the average cost of
i ncarceration.

The 1983 report cited above cautions that not al
jurisdictions can expect equal benefits frominplenenting an
I ntensive probation suEervision program  Those with | ow rates of
probation use (and high rates of incarceration) will have the
greatest potential for reducing prison crowding through such
prograns. The report also notes that such prograns, to save tax
dol lars, nust serve as a genuine alternative to prison for enough
offenders to allow the average savings in prison budgets to
exceed the cost per offender of intensive probation supervision.
In large states wth severe crowding, this may nean that severa
t housand of fenders nust be diverted from prison before an
I nt ensi ve supervision program becones cost-effective. **

The report offers other suggestions for those considering
setting up an intensive supervision program

* Stephen CGettinger, "Intensive Supervision: Can It Rehabilitate
Probation?", Corrections Magazine, April 1983.

Christopher Baird, op. cit. supra.
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- Intensive supervision prograns should be viewed as onl
one conponent of a nore conprehensive plan to deal wt
prison crowdi ng.

- There is no single nodel that is applicable to al
jurisdictions; each program should be fashioned to
respond to the economc and political climate in which
it will operate.

- To guard agai nst the inclusion of offenders who would
otherwi se be placed on regular probation, participants
in the program shoul d be selected after sentencing to
prison.

« Supervision requirenents should be sufficient to
convince the judiciary and the public that the program
represents an effective sanction and that community
safety will be protected.

e Cost inplications should be thoroughly investigated
before a programis installed. Sinplistic conparisons
bet ween average prison costs and average intensive
supervision costs may produce unrealistic expectations
for inmedi ate savings followed by disillusionnent when
they do not occur.*

Hone Detention

Home detention may be a condition applied to certain
participants in an intensive supervision program or it nmay be
the core el enent of a(frobation rogram desi gned to reduce
crowmding in prisons and jails. hese progranms, which allow
selected inmates to spend all or part of their sentences confined
to their ownhones, not only serve as an alternative to
i ncarceration but allow offenders to renmain or becone productive
menbers of the comunity by working to suPport their famlies or
going to school. Participants are not allowed to |eave their
homes wi t hout perm ssion except to attend school or go to work.

Conpl i ance sonetinmes is ensured by electronic nonitoring,
generally involving a transmtter unit attached to the resident's
ankl e, ich sends regular signals to a mcroprocessor unit
attached to his hone tel ephone only if the resident renains
within 100 feet of the receiving unit. Early problems wth
equi pnent are being worked out, and nore jurisdictions are
beginning to take electronic nonitoring seriously. Some

* Christopher Baird, op. cit. supra.
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managers worry that w despread acceptance of electronic
nonitoring may open the door to even nore questionable

t echnol ogi es, but others point out that such methods are "l ooking
nore humane as jails and Prisons get worse." The debate is far
fromover and legal as well as correctional issues remain
unsettled, but electronic nonitoring is certain to becone nore

wi dely used in conmunity corrections systens throughout the
country.

Florida is anong the growi ng nunber of jurisdictions
experimenting with hone detention in its Community Contr ol
program Participants in this programare also required to
provi de a sFecified nunber of public service hours to
governmental and nonprofit agencies, nmake nonthly paynents of
supervision fees of $30 to $50, nmake restitution paynments to
victinms of crinme, and fill outdaily activity |logs, anmong other
requirenents. Community Control officers are restricted by
statute to twenty cases. They carry portable radios tuned to | aw
enforcenment frequencies and work weekends as wel | as holidays.
Tel ephone robots assist the officers in providing surveillance
and control. The program which began operation in Cctober 1983,
currently serves nore than 4,700 home detai nees.

The probation departnent in Contra Costa County, California,
operated a grant-funded home detention programfor one year in
1984. No electronic nmonitoring was involved, but two-person
teans nade up to three phone calls day and night and daily visits
to the hones of Participants in the program who had been
sentenced to jail as a condition of probation and rel eased after
serving a portion of their sentences. O 100 people served by
the program during the year, only two were rearrested (for
shoplifting and drunk driving) and only seven were returned to
jail because they were not at hone when they were supposed to be.

Hone detention in Contra Costa County cost $8.50 per day per
det ai nee, conpared to a $35 dailﬁ jail cost, and-nore than 3,500
bed days were saved (al nost ten beds per day), but it had been
projected that the program woul d reduce bed days by 17,000 over
the year. Many inmates were excluded because their sentences
were too short to allow for the three-week screening, they would
not agree to the conditions of home supervision, or judges felt
the nature of their crimes disqualified them Qhers were
i neligible because they had outstanding warrants or hol ds or
because they had no homes. The low rate of participation was
unfortunate because, despite the program s apparent success, the
i npact on jail overcrowdi ng was not considered sufficient to
warrant fundi ng for another year.

Experience fromthe Contra Costa County program suggests the
fol | ow ng:
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e To increase the nunber of inmates eligible for the hone
detention programit nmay be necessary to provide
assistance in clearing up warrants or holds and in
finding a place to live.

e Wthout electronic nonitoring, considerable staff tinme
must be spent in driving to check on probationers in
their casel oads, especially in geographically large
areas.

e Frequent in-person contacts, required to deternine that
probationers are at hone, are also useful in ensuring
conpliance with other conditions (paylng fines and
restitution, participating in counseling) and in
hel pi ng probationers to understand their problens and
redirect their Iives.

e The experience of intensive supervision under hone
detention seemed to provide an effective transition
fromjail to regular probation.

In Sum

The Rand Corporation issued a report in January 1985 that
was critical of nost probation prograns for high-risk offenders
in California. That study nonethel ess had good words to say
about intensive supervision prograns, including home detention
where offenders were subjected to "intensive nonitoring and
supervision; real constraints on novement and action; enployment;
added requirenents of conmunity service, education, counsell ng,
and therapy prograns; and mechanisnms for imrediately punishing

probationers who commt infractions.” The authors of that report
predicted that 1SPs will be "one of the nost significant crim nal
justice experinents in the next decade." They wote: "If |SPs

prove successful, they wll restore probation's credibility and
reduce inprisonnment rates wi thout increasing crinme. Most
important, they may offer the prospect of rehabilitating some of
the offenders who participate."*

Q hers, most notably probation executives in some
jurisdictions where intensive supervision prograns have brought
consi derabl e acclaimin recent years, are |less enthusiastic in
their projections. "Frankly," said one, "I think support for

*

~Joan Petersilia and others, "Ganting Felons Probation: Public
Rggks and Alternatives," Cine and Delinquency, 31(3):379-92,
1985.
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intensive surveillance is peaking. In a few years we nmay see
signs of increased interest in treatment programs and services
for specialized groups of offenders, such as we're beginning to
see now with DUs." From another: "ISPs can do a great deal of
good where prison crowding is due to a historical underuse of
connun!tr prograns, but once that backlog is taken up the

otential of these programs to reduce correctional costs is

}Pited. At that point | think you'll see interest in ISPs fal
of f."

It is difficult to predict where the next wave will cone
fromor where it will take the probation field. There will be
other areas into which probation may expand, other Brograns and
t echnol ogi es that meet perceived needs and match public
expectations for justice and crine control. Meanwhile, intensive
supervi sion and hone detention progranms can help to restore
confidence in probation as a legitimate sanction and a cost-
effective alternative to incarceration and, in sone cases, may
Eréng significantly increased resources to the probation agency

udget .

SHARI NG THE JOB W TH OTHERS

~Probation agencies have al ways made use of outside help in
fulfilling their riad responsibilities to the offender and to
society. In part because of the very broad nandate of offender
rehabilitation and reintegration, resource "brokerage" was a
common comunity corrections strat&gy WelT Derore the term was
even coined. Contracts with other service providers also have a
long if somewhat Timted history of use in the probation field.

A few years ago, some nore unusual forns of responsibility
sharing --what some were calling "coproduction" or "public-
private partnerships"-- were beginning to show up in probation as
in many other areas of the public sector. Wrking relationships
bet ween busi ness and governnent agencies, and sone intriguing
m xtures of public and private enterprise, seened to be prom sing
optrons Tor the resource-consclious probafion nanager.

In the past few years, at |least in sone jurisdictions,
probati on managers have becone | ess enthusiastic about
cooperative ventures with the private sector, in large part
because private agencies have begun to conpete head-on wth
probation on its own turf. A nationally syndicated private
agency that offers driver education, alcohol prograns, and even
counseling for property offenders, paid for by offenders referred
directly by the court, was described by one probation chief as an
"oct opus” takinP over traditional probation services. Probation
managers are split when it comes to assessing the inmpact. Some
see "privatization" as a threat, while others see it as a
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‘chal lenge and are trying to sort out which functions are better
performed by private contractors and which should be retained by
probation agency staff.

The trend seens to be nationwide, and it is not confined to
conpetition from the private sector. Public functions are also
being rearranged and reassigned, with the result that probation
Is taking on some new functions while services traditionally
provi ded by probation are being assumed by others. The probation
chief in one county-adm nistered systemreports that his state
has now instituted both crimnal case managenent and famly case

managenent. “New titles have been created that rival probation
supervisor titles," he says, *and the fragnentation of probation
has begun. It boils down to others doing what probation has

al ways done, at a high cost and not necessarily better."

If there is any agreement within the field, it is that
services provided by others should supplenment and support, not
suppl ant, the probation mssion. It Is inportant to renenber
that, even where Eubllc- or private-sector conpetition is
growm ng, there likely will remain sone opportunities for this
kKind of cooperative relationship through referrals, contracts,
service consortiums, and even the creation of new kinds of
"thard-sector" organi zations that serve public and private agency
needs.

Expanding Referrals

Use of community resources is nost informally achieved
through the efforts of individual probation officers, who take
the initiative in connecting offenders with treatnent, training,
or other forms of assistance available in the comunity.

Managers who see brokerage as a nmeans of expandi ng resources
have devi sed various ways of encouraging officers to refer
clients. Some include community resource development 1n officer
%05 descriptions, train staff in referral, nonitoring, and

eedback nechani sns, or develop comunity service directories to
aid in making referrals. One manager reports that specialized
casel oads, wth a sin?le officer responsible for all probationers
referred to a particular program can reduce confusion and

I nprove conmunication with service providers. Even without
speci al i zed casel oads, designating one staff nenber as a |iaison
bet ween the departnent and a given program can have benefici al
effects on interagency relationships and on referral rates.

~The use of formal classification, needs assessnent, and
service plans may pronote referrals by denonstrating graphically
to staff that they cannot neet all client needs. Very large
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casel oads in thensel ves may be enough. Says the chief of Fresno
County (California) probation:

"Qur staff didn't need encouragenent to go this
direction because of the sheer volune of business. W
initially went to the brokerage concept for survival
reasons. The concept would have been nuch nore
difficult to sell and inplenent had staff had nore
reasonabl e wor Kkl oads. "

The Fresno County nmanager notes that brokerage is
especial |y appropriate when you have a | arge nunmber of clients
with simlar needs or court orders. This departnent has brokered
repeat drunk drivers for the past six years. At any one tine
ei ght probation officers are responsible for about 8,000 clients,
nost involved in privately operated treatnent, educational, or
comunity service prograns. "Wile not ideal,” this manager
observes, "a caseload of 500 to 1,000 per officer is not
i npossi bl e when a |arge percentage of the caseload is involved in
the sane or in simlar prograns.”

Convi ncing probation officers to refer nore clients is only
hal f the battle. As public revenues decline, outside agencies,
both public and private, nay becone less willing to take on
clients referred to them The lack of funding for comunity
agenci es only conpounds the reluctance of some agencies to accept
correctional clients. Some probation nanagers have found it
aneSSﬁry to exert pressure on other agencies to work with their
clientele:

brokerage can be expanded by utilizing already
exi sting community agencies that, for one reason or
anot her, have never handled crimnal justice clients
in the past. It is difficult to convince themto get
their hands dirty in this business, but | have yet to
see a charter or bylaws of an organization that states
they are not supposed to handl e our type of client.
There have been occasi ons when we have had to threaten
to brin? the matter before their board of directors,
but so far we have prevailed in every instance."

A somewhat nore subtle approach is su%gested by a manager
who works to ensure that state plans for the human services
include an explicit expectation that correctional clients will be
served.

Many managers recommend pl ayi ng an advocacy role for
servi ce-provi ding agencies, speaking for them before funding
bodi es and finding other opportunities to give them public
recognition for their efforts. Mnterey County has found this
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strategy particularly effective. Maintaining regular contact

W th comunity agencies and denonstrating a willingness to help

t hem wherever possible draws outside resources closer to
prgbation whi | e reduci ng suspi cions and m sunder standi ngs on both
Si des.

More Formal Service Agreenents

The traditional brokerage nodel often runs into problens as
casel oads becone unwi el dy or as public resources decline. The
individual officer is easily overwhelned by |arge nunbers of
referrals, and the grow ng reluctance of other agencies to accept
referrals may be beyond the capacities of individual probation
workers to overcone.

Sonme managers feel that there are real limts to the
br okerage strategy when resources are scarce, and that formal
arrangenments nust be made if client referrals are to be
successful. A few go so far as to say that nmoney nust change
hands if "brokered" services are to be reliably avail able, but
others are finding ways of expanding resources to clients short
of service purchase.

In two offices of the Philadel phia departnent probation
participates in a social services consortium--an interagency
a?reenEnt to cooperate 1n serving what tends to be a comon set
of clients. Conceived not as a probation network but as a
network of human services, the interagency association has both
formal i zed and personalized the referral process.

The structured side of the Brocess I ncl udes an interagency
referral form which is carried by the client to the service-
provi ding agency, then nailed back (saving tinme and tel ephone
costs) to the referral source with information on what wll be
done with the client. The personal enphasis of the process is
achi eved by encouraging staff to formone-to-one, first-nane
relationships with individuals who work in other agencies. Wen
the probation officer calls someone he knows to get an
appointment for a client, the personal (rather than

organi zational) relationship tends to make the referral easier
and nore successful.

At the interorgani zational level, the consortiumis governed
by a set of by-laws and a signed cooperative agreenent that
includes a requirenent to provide systematic feedback to sending
agencies on clients served.

Cetting to the point where such an agreenent is signed nmay

be a sensitive process. In North Wst Philadel phia, the _
consortiumwas initiated by the unit supervisor of the probation
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office, who invited top managers fromfour of the |arger socia
agencies to a planning neeting concerned with coordination of
services. This group then agreed to serve as a steering
commttee to create the consortium They sponsored a training
session in CRMI and interagency col |l aboration, to which they
invited a larger group of social service agency representatives.
The process, in other words, may need to start snmall and
gradually grow in size and significance.

Communi ty Resource Managenent Teans

The social services consortiumin PhiIadeIPhia revol ves
around the CRMI approach to service delivery (although it could
be adapted for use without staff teams). CRMI itself also can be
a major strategy for resource expansion and conservation, at

| east where it 1s fully inplenented.

The CRMT nodel consists of four basic design elenents: (1)
an enphasis on "normative" or survival' needs of probationers
(jobs, training, drug treatnment, etc.) as opposed to nore
traditional clinical needs assessnent; (2) pooling of cases; (3)
teans (supervisor, officers, clerical support staff) serving
geographical ly defined comunities; and (4) service brokerage and
advocacy of clients in the conmunity.

The cost savings of the CRMI approach derive fromthese
characteristics. According to consultants who help to install
and evaluate these prograns, nornative needs assessnent typically
surfaces from30 to 40 percent of the pooled cases who are not in
need of service. These cases are banked or placed in
adm ni strative caseloads. They report by nmail or are seen by
clerical support staff.

Accountability also is enhanced by the tean1apProach.
Behavi oral objectives for clients and action plans tor neeting
them are devel oped by the team and i npl enented through assi gnnent
of specific responsibilities to individual team nmenbers. Action
pl ans, progress reports, and conpletion dates for each task are
recorded on a master calendar, which is, in effect, a systematic
tracking and nonitoring system The naster cal endar accounts not
only for client activities, but for team nenber assignnents and
acconplishnents as well. Wyrrking fromthe cal endar, which is

mai ntai ned by clerical support staff, it is possible for teans to
schedul e nonthly workl oads, adjust themto neet energencies, and
eval uate the acconplishnment of goals both at a point in time and
cunul atively.

The CRMI approach al so enabl es the specialization of tasks

(one team nmenber handles all court appearances on a given day),
with associated efficiencies for the unit. The inclusion of
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clerical support staff as integral nmenbers of each teamfrees
officers from many time-consumng activities. And the

"whol esal i ng" of brokered services (CRMI of ficers concentrate on
pl aci ng groups of probationers where possible) tends to save tine
and resources when it is successful

The CRMI concept has been used wi dely by departnents hoping
to pronote referral of clients and to conserve in-house resources
for other activities. Some California probation agencies report
that noving to CRMI made it possible to carry an otherw se
unmanageabl e workl oad foll owm ng maj or staff reductions, or that
the strategy has permtted officers to focus on nandat ed
I nvestigations and court reports.

Most of the problens experienced in inplenmenting the concept
come fromstaff opposition to the team approach and to the
increased structure and accountabiTrty thal necessarily
acconpanies it. These problens are associated with any attenpt
to make operations nore efficient through the use of staff teans
(e.g., in PSI preparation) or to require staff to account nore
closely for their tine (e.g., using management infornation
systems). Many officers find it difficult to relinquish control
over their caseloads (either by internal pooling or by referral),
In part because of professional training, but also because many
judges continue to hold them individually responsible for cases
they accept fromthe court. Many also find onerous the central

control and coordination required bY teamwrk (e.g., the need to
| et someone know where you are at all tines, to share
information, or to schedule in concert with others). "Mast er

cal endaring" nmay increase productivity and accountability, but
it may alienate staff accustonmed to working independently.

Uni ons too may oppose teans, as they tend to do any
organi zational change that holds even a potential for staff
reductions. A pilot test of CRMI in one county probation
departnent did not run beyond the year-1long experinent because of
strong union opposition. Probation officers reportedly |iked the
new arrangenent, but their union |eadership was convinced they
m ght |ose nenbership. The nmanager of that departnent |earned
the hard way that unions may have to be involved in the planning
of any change.

Where opposition to the CRMI nodel is great, conponents of
it can be applied, and at |east sone portion of the potential

cost savings achieved. In Connecticut, for exanple, CRMI has
been introduced wi thout the pooling of casel oads envisioned by
the original nodel. Team nmenbers carry individual (though

speci al i zed) casel oads, but work together in resource devel opnent
and ot her common tasks.
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Contracts with Private Service Providers

Many probation agencies traditionally have purchased sone
services from private comunity-based agencies under contract.
Cenerally these contracts have been for such "hard" services as
bedspace, transportation, education, clinical evaluations, and
other kinds of service for which the agency has no in-house
capability.

Several years ago, there was nuch talk of expanding the
nunber and range of private contractors as a nmeans of dealing

with declining public resources. Probation, |ike other
governnent functions, was challenged to broaden its reliance on
private service providers in "soft" service areas as well, and

even to put a service out to bid whenever it could be provided
nore cost-effectively by others.

The argunents for contracts with private agencies are
a?pealyng. The private vendor is often'said to be nore cost-
effective (because of econom es of scale, market incentives,
fewer regulations, no civil service), thus permtting nore
productive use of the tax dollar. Private agencies also are said
to be less inhibited bK political constraints, and therefore nore
free to experiment with Innovative progranmng. Reliance on the
Brivate sector is supposed to add flexibility to governnent

ecause of the relative ease with which public prograns using
private service providers can be set up and di smantl ed.

How nuch of this is reality, and how nmuch nyth? Probation
managers are divided over the question of cost-effectiveness.
Some claimthat private services tend to be cheaper (especially
because of |ower salaries and staffing ratios), but that service
quality cannot be relied on. Qhers maintain that high-quality
servi ce can be obtained fromprivate vendors, but that they are
not often nore efficient or less costly. A few have found
private agency contracts to be highly cost-effective, at least in
certain well-defined service areas.

Cost-Effecti veness of Private Contracts

Connecticut nakes use of private vendors under contract to
provide tenporary housing, energency drug treatnment and nedical
service, enploynent placenment in difficult cases, and many other
services the agency 1s not equi pped to provide in-house. The
probation director sees this as cost-effective ("They can provide
quite a bit nore for less in dollars"), and he does not believe
that service quality tends to drop. Contracts are nonitored for
per f or mance bY the office of planning and research. Al vendors
send in monthly reports on nunbers and types of clients served
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and services provided. Cross-referencing with contracts let by
otheﬁ agencies is done to "ensure that we. are getting our noney's
worth. "

Most probation agency contracts with private service
provi ders seemto be in "hard" service areas, and nost are for
suppl ement al services that cannot easily be provided by probation
staff. The chief of the MIwaukee regional conmunity corrections
bureau, whose agency's private contracts total several mllion
dol lars a year, says that contracting for hard, neasurable
services can be quite cost-effective. Perfornance-based
contracts for such services, he says, shoul'd contarn explicit
statements of: (1) services to be provided; (2) neasurenent
units; (3) allowable costs; (4) reporting requirenents; and (4) a
clear referral-rejection policy.

Wth such performance standards spelled out in advance, the
M | waukee bureau has tied fundin? of private vendors to their
erformance, paying 80 percent of the total anount durin? t he
ife of the contract and the remai ning 20 percent if perfornance
standards are net or exceeded.

Flexibility through Contracting

Even if private vendors are not aImaYs cheaper, their use
can all ow the probation department to scale down its own
operations without |osing the capacity to respond to changing
needs. The Dodge-Fillnore-d nsted (M nnesota connunitg
corrections systemadds flexibility to its progranninﬁ g means
of a "purchase-of-service budget."” This portion of the budget,
separate Tromthe core of traditional, basic services funded as

i n-house programs, provides sone capability to respond to
enmergency needs of individual clients as well as to critical
concerns that surface in the environnment (e.g., increased public
interest in prograns for particular types of offenders). The
court services nmanager reports that these funds are limted and
generally are used up before the end of the year, but they permt
probation to operate as a full-service agency on a restricted-
servi ce budget.

Flexibility is an inmportant reason for purchasing services
rather than providing them directly. Oten it is |less
conplicated to arrange for the purchase of needed services than
to go through the bureaucratic process of setting up a new
program It also naY be easier to alter or termnate a contract,
as needs or funding levels change, than to make changes in agency
prograns thenselves. Because private agencies are not subject to
civil service rules, and nany are free fromunion restrictions,
they are seen by sone publicrmanagers as in a better position to
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Ahire staff when they need them and lay them off when they
on't."

These characteristics nmake the private agency contract
especially useful when the public nmanager wi shes to pilot a new
program retaining the option of discontinuing it after a test
run. It is this "contingent" approach to program inplenentation
that is so desirable under conditions of uncertainty and change.
Yet private vendors understandably resist contributing to public
agency flexibility at their own expense. They sonetines |obby as
a group for funding security and, when threatened, they often
respond politically in ways that ignore the public-sector chain
of conmand.

The public nanager can make productive use of private
vendors in testing new program concepts and styles, but the
expectations of both parties are best nmade known and dealt with
atdthe outset. Provisions can be nmade for sone security on both
si des.

A Service Network Under Contract

Desi gners of a San Mateo County (California) network of
private youth prograns took into account the needs of both
governnent _and private vendors rn drawm ng up contracts for
alternatives to probation. Tt is unwse and unfair," said one
of the architects of this unusual plan, "to seduce the private
sector into a working relationship wth governnment unless there
is acomtnment to keeping theminvol ved."

The San Mateo County youth services network is a bold
experinent in sharing the job. It derives fromone probation
manager's conviction that returning sone responsibility for
wayward youth to their honme communities was "the right thing to
do." Supported whol eheartedly by the crimnal justice planning
council and the county executive, this nmanager turned over a
portion of the core probation task to ﬁrivate, | ocal | y designed
and adm ni stered prograns serving youth.

That these prograns al so work under performance-based
contracts that tie funding to reductions in public agency
wor kl oads makes the San Mateo nodel especially appropriate for an
era of fiscal limts. Funding for the youth pro%rans actual ly
conmes froma variety of sources --the county probation
department, city police departnents, school districts, and a
nunber of private sources, including United Wy. Sone al so
receive a substantial anmount fromthe private agency (usually a
youth club or recreation center) that adm nisters them
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The relationship to the county is aninteresting one, based
on a contractual expectation that each programw || produce a
neasurabl e reduction in probation referrals comng fromthe area
It serves. T"Referral reduction rates™ are determ ned for each
program by conparison wth base years, and for each case not
referred the programreceives an anount cal cul ated to equal what
probation intake, investigation, supervision, and detention would
have cost the county. Some stability for both vendors and the
county is provided by the reinbursenment fornula, under which a
program s annual earnings can neither exceed nor fall belowits
referral reduction rate by nore than 10 percent.

Some Public-Private Bl ends

In sone jurisdictions, the public and private sectors are
not sinply working together under contract or informal service
agreenents; they are formng new kinds of organizations --"third-
sector” agencies-- that represent an intriguing conm ngling of
public and private enterprise.

I ndustry-Corrections-Interface (1Cl) is a private nonprofit
corporation sponsored-by the Los Angeles office of the U S.
Probati on Servi ce. | ncorporated in 1975, I1Cl is designed to
permt this public agency to do things it has not traditionally
done and i s not or?anizationally or financially set up to do --
of fender and ex-offender skill training, preparation for work,
and job placenent.

| Cl contracts with enpl oyers whose prograns neet stated
requirenments (a controlled, structured, high-incentive production
effort paying at |east mninumwage to start and providing for
I ncreases based on performance) to provide work experience and
skill training. |ICl staff also work with probation officers, but
do not assume supervision responsibilities.

Functioning in this maﬁ bet ween the public service of
community corrections and the prrvate enployer, 1Cl offers the
probatTon Service the benefrts of both the private-sector'

contract (increased flexibility, constantly-updated work
environments) and direct service delivery (greater involvenent in
and control over the job preparation and placenent function).

| Cl also perforns functions that neither the probation
agency nor the private enployer is able or willing to do--it
takes responsibility for developing in clients work ethics and
attitudes; it provides training in "life skills"; and it offers
educational testing and guidance. Federal probation is not set
up to provide direct services such as these, and business
enpl oyers are reluctant to get involved in them
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| CI has tax-exenpt status as an education services facility.
It has no capital base or source of funds other than program
contracts or contributions. (It serves federal, state, and |oca
probation and parole, and accepts clients fromwork furlough or
work release, from "outside" prograns of prison or correctional
industries, from hal fway houses, and from comunity-based
progranms funded by various sources.) |Cl favors working under a
performance contract providing for a fixed unit price per client
trained and placed in an unsubsidized job in the private sector.
(Unit price Is established by analzzing the costs of operating
the worksite center and dividing that cost by the nunber of
participants.)

A national version of the same nodel is represented by the
Community Alliance Program for Ex-offenders (CAPE), which iIs
jointly sponsored by the National Alliance of Business and the
U S. Probation Ofice. This also is a "third-sector” public-
private organi zation focused on world-of-work orientation, job
training, and enployment placenent services for the hard-to-
enploy. The NAB and the U S. Probation Ofice have a nunber of
I nnovative plans in the works, including a nulti-jurisdictional
nodel that will free the ex-offender enploynent programfromthe
usual restrictions of jurisdictional boundaries.

A smal | nunber of probation agencies bel ow the federal |evel
al so are naking use of the third-sector organization to permt
greater flexibility in revenue production and use. \Were these
private nonprofit corporations have been created they may all ow
the court and/or probation departnment to put together an
advant ageous conbi nation of public and private resources and
capacities. Funneling nonies through the corporation may help
probation to survive budget cuts by attracting new sources of
funds (e.g., foundation grants, contributions), by permtting the
conti nuance of non-nandated prograns, by providing a nechani sm
for citizen participation, and even by avoiding certain public-
sector costs.

One of the best exanples of the nonprofit corporation
servin? probation is Ctizens for Better Community Courts, Inc.,
whi ch Tunds the Earn-1t program--in effect, a partnership
between the Quincy, Mss., district court and the |ocal business
comuni ty. Through this corporation the Earn-It programoffers
restitution and community work as alternatives to probation and
to jail, involving local enployers in the effort to rehabilitate
of fenders and reconpense their victinms. A programlike Earn-It,
of course, does not need a third-sector corporation to run it
(the Quincy program in fact, is being turned over to probation).
But the existence of such a hybrid organization may offer many
opportunities for adaptive kinds of "contingent" managenent such
as current conditions so often require.
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Costs and Benefits of Sharing the Job

A conprehensive survey of probation agencies today
undoubtedlr woul d turn up many ot her innovative approaches to the
use of public and private service providers under contract or
not. In one jurisdiction or another alnost all services
traditionally a part of the probation repertoire have been
performed by "outsiders."” Services provided by private agencies
now i nclude core functions of presentence investigation an
probation supervision (Florida's contract with the Sal vation Arny
to provide m sdeneanant probation is perhaps the best-known
exanpl e) .

W may see even nore dramatic deviations fromthe normin
the future as the division of |abor between public and private
sectors undergoes what appears to be an historic change. Unl ess
fear of conpetition leads them to disregard the potentia
benefits of cooperative neasures, public managers may be | ooking
more closely at the private sector for resource-expansion and
j ob-sharing possibilities.

I n considering the use of private-sector services, the
probati on manager need not buy all the rhetoric about the
efficiencies to be gained through "free-market" conpetition.
Still, where outside public or private resources are avail abl e
(and willing to serve probation's special clientele), and where
the necessary legal and adm nistrative authority exists, the
various arrangenents for sharing the job can:

- expand and diversify resources available to the
probation agency;

- add flexibility to agency programmng, and sinplify
policy and programterm nation when appropriate,;

- create new networks and constituencies, and increase
public visibility and understanding of the probation
m ssi on;

- and at |east sone jobs can be done equally well by
others at |ower cost.
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FOR MORE | NFORVATI ON

| nfornmati on on the use of
volunteers in probation is
avai l able from the Nationa
Associ ati on on Volunteers in
Crimnal Justice at the

Uni versity of Al abana
(Volunteers in Probation,

fornerly at Royal Oak, Mch.,
has merged with NAVC]). NAVC]
of fers technical assistance,

training, and information.

A cl ear-eyed assessnent of
nyths and realities concerning
“market" and "quasi-market"
options (user fees, private-
sector contracting, and public-
private conpetition) is offered
In: Jeffrey D. Straussnan,
“"More Bang for Fewer Bucks,
How Local Governnents Can
Redi scover the Potentials (and
Pitfalls) of the Mrket."
Public Adm nistration Review,
vol. 41 (specral T1ssue), 1981,
pp. 150-58.

An extensive national survey of
probation fees and a thorough
anal ysis of issues and options
Is provided in: Christopher

Bai rd and others. Fees for
Probation Services, Washington,
D.C., National Institute of
Corrections, 1986.

or

Contracting fﬁr Correcti onal
Services 1n the Comunify, b
Gene  Kassebaum ot hers y
(NILEC), 1978), describes
contracting arrangenents, |egal
framewor ks, characteristics of
service providers, problens
associated with contracting,
etc. for a national sanple of
communi ty corrections

or gani zat i ons.
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Adm nistrative offices of

I ndustry Corrections Interface,
Inc. (ICl) are in Vernon,

Calif. Information on this
public-private partnership or
on the national CAPE program
also is available fromthe
federal probation office in Los
Angel es.

New sources of funds in
addition to fees for

supervi sion are suggested in a
publication dealing with

revenue production, cost
"of fsets," cost consequences,
and cost benefits. A practica

gui de to expandi ng probation
resources: California
Probation, Parole and
Correctional Association,
Economic Strategies in
Probat 1 on TI not hy

9]
Fitzharrrs, gacr anment o,

The report on intensive
supervi sion prograns

(Baird) cited in the text
descri bes six |PS prograns
nati onwi de and offers nany
recommendations for the design
and i npl ementation of such
prograns based on experience
and eval uative data.
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VI1. BU LD NG CONSTI TUENCI ES AND NETWORKS

As public revenues decline, and conpetition for them
Increases, there is nmuch talk of the need for new constituencies,
for strong ties to networks of related services, and for |inkages
to | awrakers and funding bodies. Many probation managers are
paying nore attention to connections W th those organizations and
groups that nmake the probation job feasible, even in the best of
times, and whose support and cooperation nmay becone critical when
resources are short.

It is often said that probation has no constituency, that
there is no one "out there" who cares whether or not its services
are cut. Yet for sonme departnents this clearly is not the case.
Skilled "institution-builders" (Chapter I11") have been able to
nmobi | i ze substantial and quite varied sources of cooperation and
support.

Bui | di ng constituencies and networks generally involves
nanagers and often their staffs? in a wde range of activities
aimed at breaking down artificial barriers between probation and.
the comunity it serves. There is sone politicking involved, and
some of what has come to be called the "selling" of probation.

But it nust ?o beyond that. In sharp contrast to nore
traditional tornms of public relations, current support-building
efforts are:

Aggressive (proactive, initiating, not waiting for
others to come forward with support);

Sustained (not intermttent, but ongoing; not only
around budget tinme or only in response to attack);

Targeted (tailored to the situation, appropriate to
the functions the departnent perforns, oriented to
particul ar groups known to be receptive or potentially

s0);

Di verse (recognizinP that no isolated "public
refations'* effort will be sufficient, and that
constituenci es and networks are not honbgeneous, but
mul tiple and varied);

Two-way (responsive to communications and initiatives
rom others; not just sending out information or
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acting on the environnent, but allowing others to
affect probation, encouraging-themto get involved).

As resources becone nore scarce, organizations such as
probation becone increasingly dependent on outsiders --not just
to stand up for them at budget hearings, but to work with themin
ways that make it possible to neet their nobst basic goals.
Ironically, at the very time when cooperation and coordination
are nost needed, there is a strong tendency to turn inward to
protect one's own turf, and few resources to spare for purposes
of hel ping others.

It takes an equally strong initiative on the part of
organi zational |eadership to overcone such parochial tendencies,
to convince others --within and outside the agency-- that it
"pays" to work together, that turfs can be shared w t hout being
surrendered, that information hel ps everyone, and that honesty
and openness are worth a try.

OPENI NG UP TO OTHERS

The chief of probation in Fresno County, California,
describes his departnent's approach to constituency-building as
aggr essi ve, oEen-systen1 participative, and oriented very broadly
toward other human services, offices and boards of county
government, community groups and organi zati ons, and the public
generally. Constituencies are built, this manager explains, by
I nvol ving others in departmental activities, by giving thema
stake in probation's success. "Linkages are built on comon
fasks and projects, not just on the notable anbition to inprove
rel ationships.”

I nt eragency Networks

The fulcrumof this departnent's "networking" activities is
the Fresno County Juvenile Court Interagency Commttee, which the
probation departnent was instrunental in creating and to which it
has contributed both political and financial support. The group
is large and its nenbership inclusive (40 to 50 comunity
organi zations are represented). The decision-naking subconmttee
i ncl udes the heads of nine public agencies working in crimnal
justice, education, and mental health. These nine agencies share
resources and work closely on common problens. A second
subcomm ttee allows representives of planning and advisory
conmmi ssions and private agencies to review and comment on the
work of the core decision-nmakers and to participate on task
forces. The third subgroup folds in a variety of state and | ocal
public and private agencies with an interest in serving youth.
Probation staff play a key role on each interagency task force
established to address issues affecting youth in the Fresno area.
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The group surrounding the juvenile court in Fresno may be
more extensive than nost, but structures sinmilar to its core
deci sion-making group are found in many jurisdictions. Some of
these groups are full-fledged organi zations with formal names and
by-laws; others are quite Informal --a group of agency managers
0 nmeet once a week over |unch

In Kern County, California, a weekly breakfast neeting
primarily for social purposes is used as an opportunity to plan
for more formal contacts if and when they are needed. The
probation chief in this county describes the frequent interaction
as vital to namintaining cooperation anbng agencies, but stresses
that cooperation is nore an attitude than a nmechani cal process of
getting together at a particular place and time. |t is
essential, this nmanager explains, to develop nutual trust anong
top managers. Each nust be confident that communi cating agency
probl ems and plans to others will not endanger his own
oper at i ons.

The Kern County chief adds that not only do interagency
contacts reinforce the-ground rules and reduce the nunmber of
external surprises, but the regular exposure to other nmanagers
exerts a kind of peer pressure "to go back and shape up your own
agency."

Networking is a fact of life for Coomunity Corrections Act
jurisdictions, whose participation in an interagency,
I ntergovernnental structure throws theminto constant contact
with other organizations. The Dodge-Fillnmore-Ansted (M nnesota)
comunity corrections systemdraws on the resources of three
counties, and nust be responsive to organizations, groups, and
publics in each. The interagency advisory board that oversees
all operations, and its programcommttees (responsible for
i ndividual programs), bring together representatives of agencies
and groups with an interest in comunity corrections; These
individuals --representing health, welfare, social services, the
court, |aw enforcenent, schools, county governnent, and |ay
citizens-- provide major input to planning and priority-setting,
grpgran1inplenentation and eval uation, and budget preparation and
ef ense.

The court services admnistrator in this tri-county system
observes that decisions work better when a cross-section of those
agenci es and groups 1 npacted are 1rnvolved in making them
Traditional conflicts, he points out, still exist,-but
di sagreements (e.g., between |aw enforcenment and the hel ping
professions) are worked out nore easily in an interagencK
context. This manager feels that some conflict is healthy --a
"positive friction" anmong different functions keeps everyone on
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their toes. Mitual criticismcan be a force for constructive
change when it is offered in an interagency setting.

Joi nt Program Managenent

Among the many ways Fresno County agencies work together is
t hrough j oi nt progranlnana%enent. The county has three police-
probation teans, and health, welfare, and probation jointly staff
a crisis resolution effort (a private agency provides the
residential conponent, but recently the county nmade avail abl e
funds to hire one probation officer to work in the crisis
resolution center). Two cooperativelﬁ managed prograns bring
toget her probation and the junior high schools. Fresno al so has
the | argest NYPUM (National Youth Project Using Mni-Bikes) in
the country, with eleven currently active groups, each involving
public schools, |aw enforcenent, probation, the YMCA and service
clubs. And the health departnment has given probation the funds
to hire a probation officer to provide aftercare supervision for
a suqstance abuse treatnent center the two agencies operate
jointly.

Joint progranmming may inportantly affect the "character" of
the probation organization. In Connecticut, for exanple,
probation's strong ties to |law enforcenent are reflected in, and
enhanced by, collaborative efforts to deal with common probl ems
(e.g., @ police-probation nmedia canpaign against drunk driving,
joint staffing of a crime suppression unit). This departnment's
continuing concern for rehabilitation is conmunicated through
cooperative efforts in other areas (e.g., nental health and
probation worked together to set up a diagnostic clinic).
Lacking this balance in external progranmmng, a departnent coul d
come to be seen as exclusively aligned with a particular group --
whether or not it intends or wishes to be seen in this way.
Leadership shoul d be conscious of the effects on organizational
character as interagency prograns are planned and | npl enent ed.

| nt eragency programming is sonewhat nore trouble than going
it alone. Successful joint efforts require a willingness to
share turf, information, recognition, and rewards. Al so required
are. ongoing negotiation of differences and special efforts to
avoi d Tlsun erstandings (it helps to put expectations in
witing).

But joint program managenent often pays off in a broader
base of supPort. A natural constituency for probation, the
Fresno chief points out, Ts built into the design. Coordinating
efforts and sharing resources al so makes sense to taxpayers and-
their elected representatives.
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And success builds on success. As staff of different
agenci es learn about the roles, responsibilities, and concerns of
other participants in a joint program a climte of acceptance
and understanding is created that encourages both fornal and
i nformal cooperation in other areas.

Sharing the Job

In times of fiscal cutback many managers will try to protect
their own by severing ties to agencies wi th which they have had
contractual or other exchange relationships. Cooperative efforts
of all kinds may be suddenly abandoned or allowed to wither away.
Contracts are not renewed. Fewer units of service are purchased.
Wth even core services threatened by cutback, it is hard to
justify diverting scarce resources to "outsiders.”

It would be naive to suggest that there are no costs in
sharing the job with others, that outside agencies wll never
compete with probation or press for a larger portion of available
resources, that they will always do a quality job and never get
probation into trouble.

Sone managers have found, however, that contracting and
brokering of services are ways of giving others a stake in the
probation operation. Oganizations that take part of the
probati on workl oad come to depend on probation for their own
continuity ("They live or die by our referrals"). They also cone
to understand the problens and responses of the community
corrections systemand help to spread the word.

~In some jurisdictions, a wllingness to share the job may
bring political rewards as well. In Mnterey County, California,
probation has taken the initiative in farm ng out
responsibilities to public and private agencies in ways that make
sense within the department's own resource brokerage approach.
The consi derabl e energy managers and staff of this departnent put
into the outside service network has paid off handsonely in
envi ronmental support (the county executive is Particularly
approving, pointing to probation as an exanple tor other
departments to follow.

Ctizen |nvolvenent

Many probation agencies traditionally have kept lay citizens
at arms length, despite clainms that their services are
"communi ty-based.” Vol unteers have been used in some roles, and
occasi onal canpaigns |aunched to "educate" the public. But
informati on has tended to flow one way, and the agency generally
has controlled the nature and extent of community input.
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Probati on managers today are opening up to citizen
i nvol vement in ways that allow them to inpact the organization.
"Mssouri's Citizen Advisory Boards, begun 1n the md-1970s and as
vital as ever today, represent an unusually extensive effort to
involve citizens not only in providing services to offenders, but
in policy-making and program design, fundraising, and public
information. The state agency is admnistered through regional
offices, which in turn are divided into districts, to achieve
"grass-roots" contact with comunity resources. Over the years,
the center of influence and activity has shifted from a
bureaucratic structure to the volunteer network associated wth
it. About citizen involvenent of this kind, the chairman of the
St. Louis region's Citizen Advisory Board says: "You have to take
the tinme and nmake the investnent. If attenpted as a public
relations vehicle, it will be dooned to failure. The transfer of
control over prograns and decisions nust be authentic.”

Fresno County has an explicit policy of providing
opportunities for citizens to influence' the priorities,
directions, and purposes of the departnent. Its official
statenment of purpose begins with the observation that "the
community is in the broadest sense probation's client" and
closes with the statenent that "probation operations should be
open to community involvenent and participation." Linkages to
community organizations are stressed, and consultation, training,
techni cal assistance, and other support is provided to
organi zati ons concerned with prevention and control of crine and
del i nquency and child abuse or inproving the effectiveness of the
justice system

One of several avenues for comunity influence on
departnental policy in Fresno are the citizen-staffed juvenile
justice and delinquency prevention conm ssions. Relationships
between the departnment and these community-based advisory groups
are described by the probation chief as "very delicate, but
extrenely inportant.” Probation provides these conmssions wth
staff support and sone training noney, but tries not to
"overwhel ¥ them or overshadow their efforts.

Simlar advice cones from the Contra Costa County
(California) chief, whose juvenile justice commssion is given
substantial credit for the strength of that departnent in the
post-Proposition 13 era. The conmission was particularly active
over the decade preceding the tax cut neasure, involved in
"everything affecting young people,” with liaisons with "anything
touching juvenile probation." One key to the conmission's
success has been its _autonony from the probation departnent.

Unli ke these groups in sonme other jurisdictions, the Contra Costa
County commssion is not identified with the probation
departnent, not viewed as a "rubber stanp" for probation
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managenent.  Conmi ssion nenbers are carefully selected to

mai ntain county-w de representation, and the group has
‘considerable legitimacy with |ocal agencies of all kinds. |t has
been able to pronote probation without sacrificing its own
credibility.

G tizen invol venent in Dodge-Fillnore-Ansted is achieved
through the community corrections advisory board (about half of
the 23-nmenber group are lay citizens) and its individual program
comm ttees (each includes two nmenbers of the advisory board and
five to seven citizens). Through the board and commttee
sterture, citizen involvenent in major decisions is a day-to-day
reality.

On mai ntaining good relationships with citizens functioning
in an advisory capacity, the court services director in Dodge-
Fillnore-d nsted notes that people nmust feel that they can
i nfluence the planning process. The relationship to the
departnment nust be real--not just for show, not just so it can
be said that "we have citizen involvenent." People nmust be kept
informed. They nust have some ability to ask the difficult
questions, and enough "clout" to know that their concerns will be
addr essed.

Maki ng a Contri bution

Qpening up to others nmeans nore than involving outsiders in
E;obatlon operations orworking together on joint projects.
peci ally when resources are scarce throughout the public
sector, a conmitnent to networks and constituencies nmeans getting
involved in the projects and plans of others.

Fresno has taken this notion and made it a core departnental
policy. "Probation nmanagers nust broaden their perspectives,”
says the Fresno chief. Instead of sticking rigidly to their own
narrow y defined agendas, they should find ways of working nore
broadly within those of their communities and governnents.

In Fresno, probation staff have been involved on countg-mﬁde
task forces to devel op a new county accounting system new budget
procedures, or policies for the use of county vehicles.

Managenent is active on the department heads' council, the task
force on nmanagenent benefits, and other conmittees dealing with
such county-w de issues as salaries, incentives, and training or
the inpact of managenent exchange. Cbntributin? to genera

county government is seen as a responsibility of probation as a
county service. It also is seen as strengthening probation's
position with inmportant decision-makers.
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Probation staff in Fresno are given tinme, support, and
recognition for participating in comrunity groups and _
organi zations that share interests and goals with the probation
department or the justice system Staff nenbers here work with
advi sory councils and conm ssions and serve on nunerous task
forces and pl anni ng %{oups. | nvol verment in community affairs is
defined as part of the probation officer's job.

Fresno probation staff nmay hel p another agency to design or
setup a programeven if that programw |l not be jointly
managed. Hel ping others to achieve their goals is recognized as a
nmeans of building networks and constituencies. The benefits to
probation are subtle but sure.

Scarce probation resources, of course, should not be spread
too thinly or squandered on poorly thought-out plans to "get
involved." But any departnent can find areas beyond their nornal
or traditional range of activity --areas in which their
contributions can Bronnte both the goals of others and the
credibility of probation as a conmmunity-oriented public service.

Even a fiscally strapped department nay have some resources

to share --information, facilities (e.g., work space in the
office), equipnent (e.g., access to conputer, use of autos),
expertise (e.g., staff skills on |oan). Political support for

the goals and progranms of a related agency maybe the nost
val uabl e contribution a well-positioned probation nanager can
make.

| NCREASI NG ACCOUNTABI LI TY

Support-building in an era of fiscal limts generally
requi res that managers be nore responsive to the concerns of
citizens and their representatives in policy-nmaking and
admnistrative roles. Departnmental nmanagers nust be attuned to
the focal issues of their jurisdiction, and they nust be Prepared
to show how their agency contributes to the achievenent o
prom nent |ocal goals.

Public agencies that do not perform functions perceived as
worth the investnment --or cannot denonstrate that they do-- nmay
be passed over at budget time. In a snowballing |oss of power,
Brestiga and nore tangi bl e resources, the organization nay

econe increasingly less effective (and |ess able to conmand
needed resources) over tine.

Li ke other efforts to build support, accountability to those
who fund probation should be proactive, ongoing, apﬁroprlate,
varied, and two-way. The nost successful relationships to
"enabling networks"™ (those who allocate authority and resources)
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tend to be built by managers who cultivate them constantly and
wth great care.

To these managers, accountability means nore than assenbling
facts to justify the budget. It means keeping policy-nakers
informed, providing themw th the data they need not only to make
good decisions, but to maintain accountability to their own
enpl oyers --the voting and taxpaying public.

This means anticipating needs for infornmation; it nmeans
seeking out opportunities to De nhelprul. Deparinental nanagers
shoul d put thenselves in the shoes of those to whomthey are
accountable: To what pressures are they responding? Wat
problens nust they try to solve?

The | nportance of Being Honest

Honesty is probably the single nost critical elenent of a
good rel ati onshi p between departnental nmanagenent and boards of
supervisors, the state or county executive, |egislators, and
others responsible for the allocation and use of public funds.

As one busy county executive commented, "The best advice | could
offer any departnment head is, if you can't explain it, go back
and rethink it. Don't try to sell us with a lot of fancy words."

An honest and forthright stance includes adnitting failure
and acknow edgi ng shortcom ngs where the facts cannot be
disputed. The director of court services in Dodge-Fillnore-

A nmsted observes that, if appropriately handl ed, an admi ssion of
failure may |ead people to believe you nore and to " have greater
faith in what you are doing. Even the general public will
aﬁpreC|ate your honesty and cone to expect that what you tel
themw ||l be the truth

In this context, accountability means nore than "proving"
t hat your agency I's indispensable (which the term unfortunately,
has come to inmply). It means taking a bal anced position --
advertising your strengths, to be sure, but being realistic and
strai ghtforward about any weaknesses or mstakes. This not only
builds credibility where it counts; it has strategic advantages
as well. Knowi ng-nore than any outsider about your weak spots --
and letting 1t be known that you have taken theminto account--
puts potential critics at a disadvantage and may defuse
opposition before it gets started.

Facts and Figures Help
In any relationship involving accountability, the bottom

line is commnicating the facts. People want to know what you do
and how wel | you do it before they throw you their support.” They
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must know sonet hi ng about your operation if they are expected to
play an oversight role.

Many of the strategies and tools now bei ng adopted by
probation nmanagers are designed to increase this kind of
accountability. dassification, structured case nmnagenent,
wor kl oad neasures, nanagenent information systems, and program
budgeting all help probation managers to answer questions that
pertain to performance and accountability. Wat kinds of people
are probation resources concentrated on? \Wat exactly do they
recelve, and how well do they do? What would be the 1npact of a
cutback in professional staff? Can nore cases be banked? How
| ong does it take and what does it cost to do a PSI?

Any tool that aids in the collection, analysis, and
presentation of information is going to be val uable to nanagers
in times of resource scarcity. Mny R{Obation managers report
that they would not be without their S or classification
schene, and that having detailed figures on tinme and costs has
paid off well at budget tine.

But tools and technology are no substitute for inmgination,
sensitivity, and dedication to the task. One nanager nay have
access to a powerful conputer and a |arge database, but not know
what to do with them Another squeezes manual |y gathered and
anal yzed information for all it is worth. One may have all the
right information, but fail to get it to the right people at the
right time. Another seems to sense that interpersonal factors
are central to the accountability equation. Managenent style
pl ays an inportant part.

Managenent Style

The manager nost effective in working with "enablers” is the
one who seens nost know edgeabl e about his organi zation. Wen he
nmeets with those to whomhe 1s accountable it is obvious that he
has done his homework. \Wen asked a question he does not hedge,
hi de, or make excuses. |f he does not have the information at
hand, he offers to get it, and he does so w thout delay.

Using routine information submtted quarterly by division
managers the chief in Contra Costa Cbuntﬁ keeps running tabs on
all probation prograns, noting nonthly changes in workl oads,
casel oads, sources of referrals, and unit costs. Using workl oad
"benchmarks" as a standard for conparison, he charts changes in
t he spread between staff needed and staff available to handle
demands placed on the departnent. Year-by-year conparisons of
wor kl oad and budget graphically show how the departnent has been
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affected by county, state, and federal cutbacks, as well as what
IS being done to of fset budget cuts.

Accounting for his departnent's use of public funds is a
constant for this probation chief, who always seens to be one
step ahead of those who woul d assess his operations. Apparently
at home with nunbers and statistics, he keeps a surprising anpunt
of data in his head. The information he works with is primtive
conpared with sone, and until recently he has had few tools to
help him But he continues to come up with new ways of | ooking
at and presenting the data. (This effort is ongoing throughout
the year, but tends to peak at budget tine with an el aborate
display of facts and figures. Reference data to back up his
budgets routinely consists of many pages of well-organized
narrative interspersed with nunerous charts and graphs.
Docunent ed past and estimated future inpacts of cuts in the
probation budget is a dom nant thene; the many ways the
departnent serves the justice system and the county is another.)

Accountability neans getting information to the right
people, but it also nmeans listening to what they have to say.
Ef fecti ve managers see-accountability as communicati on, not just
"selling" or defending the budget. Spending time at the state
| egislature, attending regular neetings of the county board,
consulting wth the state executive (sone nanagers of state
probation agencies nmake it a habit to neet with candi dates as
well) or wth staff of the budget office --in interchanges such
as these is accountability realized.

Wiere strong and effective |inkages to policy-nmakers exist,
probation managers are seen as well-informed professionals, good
managers of money, flexible in the positions they take, mjllln?
to ook at alternatives and to work with the offices of genera
government to conme up with solutions that are acceptable to all
Such credibility and respect are not gained in a day; they are
built over the years as part of the effort to pronote a
recogni zabl e and supportabl e departnental inage.

MARKETI NG PROBATI ON SERVI CES

There is some "selling" in every constituency-building
effort. \Were the goal is to build support for probation as an
organi zation, there nust be sone marketing of its prograns and
services. People nmust be made aware of at it is about
progation that is worth supporting, and this nmeans getting the
word out.

What di stinguishes the nore effective nmarketing efforts is
that they are not just advertising. Like marketing in the
busi ness worl d;the selTirng of public prograns today should
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I ncl ude ongoi ng assessnent of the nmarket itself --what consuners
want, how they perceive the services offered, how prograns m ght
"be nodified to increase consumer satisfaction, and how all these
factors change over tine.

This does not nean that probation nust slavishly follow
public fads. It goes without saying that managers must rely on
their professional judgnent for guidance in program planning.
Al that is inplied by the marketing strategy is that sone
attention is paid to the fact that there are "consunmer" groups
out there, and that their needs and perceptions are inportant.

Responsi bl e and responsive marketing of public prograns can
i nprove services by identifying and, where appropriate,
accommodati ng the needs of those who use them

Anal yzi ng the Market

The first step is to identify who your consuners are. Wat
organi zations, agencies, individuals, or groups consider
probation a valuable service? W night be added to this list if
only they were made aware of the ways probation serves thenf

Probation's consunmers are to sone extent defined by
statutory mandate, by principles of the profession, and by the
m ssion of the organization. But even wthin these [imts there
is generally sone latitude for imaginative nmarket devel opnent.

Probation's consunmers generally include the judiciary and
nmenbers of the |aw enforcenent comunity --do the district
attorney and the public defender also see probation as serving
their needs? Wat about the business comunity? State
corrections? The schools? Wose Lob Is sinplified, whose |ives
made safer by the existence of probation or any of its prograns?

Wiat potential, yet untapped, narkets are out there? Are
there grougs or agencies that would wel cone new services if sone
way could be found to provide thenf? Wuld ninor nodifications of
exi sting prograns nmeet their needs?

Once the various consunmer groups have been identified,
strategies for reaching them can be planned. These efforts
probably will be multiple and varied; certainly they will need to
be tailored to their targets. Sone nmay be designed to inform
consuners about available services; others will probe their needs
and preferences or ask them for suggestions.

_ The consuner survey is one way sone departnents conmunicate
with their publics. In Kern County, a survey of |ocal residents
sought to gauge public awareness of and opinions about probation
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prograns. The survey instrunent, sent to a 2 percent random
sanpl e of local telephone listings, helped probation managers to
deci de what ki nds of programm ng to enphasi ze.

The court services department in Dodge-Fillnore-Q nsted
adm ni stered a survey instrunent to clients over a period of
three years. This strategy not onlﬁ provi ded useful input from
an often forgotten consuner group, but focused supportive
attention on the departnent for its sensitivity to users.
"Wuldn't it be nice," observed a newspaper editorial, "if nore
gover nment agencies woul d ask their clients how well they thought
they were doing."

An LEAA experinment with changes in the presentence
investigation process (Chapter V) used the consumer survey as a
maj or tool for assessing user perceptions of existing and
redesigned PSl reports. Surveys prepared for judges, attorneys,
suEerV|S|ng probation officers, and state corrections officials
asked how each consuner group felt about the reports prepared for
them Wre the reports useful? D d they contain extraneous
information? Did they arrive on time? Did they affect decision-
meki ng? How mght they be nade to better serve their needs?

This effort to reach various user groups with specially
targeted questionnaires underscored how diifrerent their needs
really are. It nmay not be possible to serve all consuners with
a single product, but knowi ng the range of needs hel ps to make
deci si ons about service quality nmore purposeful.

Surveys, of course, are not the only, or even necessarily
t he best, ma% of evaluating the market. ~Many other formal and
i nformal nethods are used by nanagers whose "antennae" are finely
tuned to the environnent. Virtual ly every interagency or
i nterpersonal contact can be a source of market information.
Even your worst critics, if encouraged to do so, may cone up wWith
usabl e suggestions for change.

I ncreasing Consuner Satisfaction

There generally are ways of increasing consuner satisfaction
(even in tinmes of shrinking budgets) once it is clear what
consuners want. Sonetimes it is sinply a matter of packagi ng
existing prograns for greater visibility and understanding. In
other areas what may be required are a few sinple changes In
procedure, changes that get products to their destination Taster
or provide slightly different kinds of service. On occasion, a
new program may be easily initiated at very |ow cost, yet bring
I'n consi derable new support for the departnent.
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A small district office in New Hanpshire now includes a
victiminterview in the presentence report, giving the public a
chance to be heard in court. Managerment here is working on a
plan to use volunteers to do victiminterviews even in cases that
do not involve a PSI. Hard hit by fiscal cutbacks, this agency
must be creative in its efforts to increase consuner satisfaction
with no large outlay in resources.

NhnY departnments are adding or placing new enphasis on such
supposedl y popul ar programs as restitution, conmmunity service,
and aid to victinms of crime. Charging fees for supervision or
other services also is said to pay off in public support. If
such prograns fit with the mssion and nandate of a probation
agency, and if a "market audit" shows support for them nmanagers
may nove confidently in these directions. |If it really feels
"wrong" to charge probationers for supervision --or to nmake any
ot her changes in departnental prograns-- the relative inportance
of pleasing the consunmer should be carefully reassessed.

Pl easi ng the consuner often requires not a new program but
sone reasonabl e changes in agency procedures. Judges conplain
that reports to the court are difficult to read, that they are
slowto arrive, or that much of the information they contain is
not useful in sentencing. The police feel stuck with two jobs
when they nust arrest and book a | awbreaker on Erobatlon.

Busi ness groups see their interests threatened by the presence of
a_ hal fway house in the shopping district. In many snmall or
significant ways, probation products and procedurés can be
altered to make them nore useful to consuners, often with no
substantial disruption To the departnent.

| mprovi ng Conmuni cati on

A market orientation nmeans seeking ways to neet consuner
needs for service;, it does not mean |ooking for trouble. Keeping
comuni cation |ines open, and being responsive to-input from
consumer groups, may be sufficient to surface infornation needed
to upgrade service delivery. Encouraging staff to report service
problens or user conplaints, and to offer suggestions for
I mprovenent, also can aid the marketing effort.

Sonmetimes increased consunmer satisfaction can be had sinply
by making it nore evident what probation does. Visibility has
long been a problem for probation. Mst people know what they
get for their tax dollar when they spend it on |aw enforcenent--
nore cops on the beat, better response tine, maybe |less crine.
What exactly does the probation dollar buy?

The chief in Fresno County believes that a department with
sonething to offer should give serious thought to "labeling,
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packagi ng, and displaying" techniques. Probation personnel, he
says, continue to talk about intake, investigation, and
supervision, but these generalized concepts have little if any
concrete neaning to key decision-nmakers or to citizens at |arge.

This manager would go so far as to renane probation ("a
negative | abel, no longer descriptive of the many functions the
departnent perforns"). But he recommends beginning with an
effort to develop a range of discrete prograns to replace
general i zed casel oads. Specific prograns wth a single,
under st andabl e purpose or content (e.g., Juvenile Mnpower,
Donestic Violence Counseling, Community Daycare, Law Cass), this
chief has found, are nore neaningful to staff and clients, nore
supportabl e by decision-makers, and nore visible in the
conmuni ty.

As part of a multi-faceted canpaign to comunicate with
varied networks and constituencies, any effort to make the
contributions of probation nore understandable is likely to
i ncrease consuner satisfaction and support. Some of the many
ways probation departnments are beginning to tell their story
i ncl ude:

Using the mass nedia --neeting with the editoria
boards of 1nfluential newspapers; witing position
papers on proposed |egislation; preparing press

rel eases on topics of special interest; appearing on
radio and television tal k-shows; designing and
distributing well-designed and informative brochures,
posters, and even bunperstickers;

Presentations to conmunity groups --soliciting and
accepting invitations to speak before service clubs,
busi ness organi zations, high-school or college
classes, or any other group seeking public speakers;

Wor kshops and orientation prograns --Fresno hosts one-
day educational workshops for special comunity

organi zati ons such as the League of Wnen Voters or
the chanber of commerce. One-day orientation prograns
(an inside ook at the justice systen) also are
provided for small groups of community | eaders.

Vol unteers --many departnments rely heavily on their

volunteer progranms to nake citizens nore aware of the
probl ens and needs of the departnment and the justice

system A well-runprogram can be a ngjor

communi cation device.
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Successful Support-Building: Sone Tips

Bui | di ng constituencies and networks calls on skills that
Bublic managers have not often had to exercise in years past. As
udgets tighten nost nmanagers have to becone a little nore
"political" and a little nore "comercial" than some would |ike,
not only for fiscal survival, but to share the burden and
sinplify the job. \Wak or nonexistent |inkages to the
envi ronment can make resource problens nmuch worse.

The following are a few suggestions for working nore
effectively with the environnent:

e Define the probation mssion nore broadly as a
comunity service rather than sinply a correctional
service. Seek funding and |legitimcy in new areas
justified by a nore inclusive m ssion.

e Assenble information on cost-effectiveness and be
prepared to sell probation in these terns. Fight
wr ong-m nded judgnments with even a little information
on performance that is objective.

e Share the problem Get input fromas many sources as
possi bl e.

e Learn to prove what you claimor don't claimit.

e Present yourself as a know edgeabl e manager, as being
in command of your situation. Be a good politician,
in the best sense of that term

e Seek broad understandi ng of probation's goals and
directions by suggesting alternate ways of conceiving
t he servi ce. | n IaKing out alternatives you (1)
denonstrate | eadership wthout bein% | abel ed (and thus
| osing a potential constituency); (2) find out where
various political forces stand on the range of options
presented; (3) learn fromthis how to construct
conprom ses and build consensus around nore acceptable
options; and (4% find out who is commtted and wlling
to help you fight your battles.

e Don't drag interagency conflicts before the public
eye. This doesn't nean hiding the truth, but sone
discretion is required if nmutual trust is to be
devel oped.

e \Warn functional partners in advance if your agencg IS
maki ng plans that will affect their operations.. Share

106



information on problens and solicit advice and
su?gestlons from others. Consider possible system
efrects whenever changes are pl anned.

Miul tiply managerial actions by involving staff in the
mai nt enance of functional ties. Encourage and reward
I nteragency contacts, formal and informal, at all

| evels. Especially with mddle managers, define

| i nkage-building as part of the job

Find ways of protecting |egitinmte conpetition anong
functional ly rel ated agencies while maintaining the
necessary integration of strategic and tactica

pl anni ng.

Join with functionally related organi zations in public
relations efforts. Ties to probation are strengthened
as other agencies explain their 'relationships to the
depart nent .

Control dependency on any one external source of
suEport by maintaining alternatives. Cooperate wth
others whenever possible, but try to build your own
base as an independent unit.

Consi der interjurisdictional as well as interagency
coordinating structures to deal wth "spillovers"”
(such as occur when one jurisdiction cuts services and
a nei ghbor nmust take up the slack).

Scan the horizon for changes that affect rel ated
or gani zat i ons. If changes occur in their
environnents, try to anticipate and allow for the
I npact on your agency.

Try to recognize a "novenent" early, then-get in early
and try to control it rather than sinply reacting to
It.

Stress interagency efforts. Build activity at the
boundary whenever possible rather than deep within the
or gani zati on.

Look at the world through the eyes of others.

Renenber that they al so have organi zational ties that
constrain their actions, and accommodate these where

possi bl e. (E.g.; a state-admnistered nental health

agency and a county-adm ni stered probation agency w ||
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be especially vulnerable to being pulled apart). _
| dentify things you have in common rather than getting

into an adversarial position.

Renenber that, with the overflow from crowded prisons
adding to an al ready heavy burden (and no new answers
in sight), any probation departnent that does not
reach out to informand involve others may be courting
real trouble. Probation can |ead the effort to

deal with offenders tn the community, bul T1

cannot do It al one.
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VITI. KNOAEDGE TRANSFER CAN SUCCESS BE SHARED?

Under | yi ng nost research in corrections is the assunption
that what is learned will be applied by others, that success can
and wi Il be shared. Research reports are prepared wth know edge
transfer in mnd. Especially in recent years, a major focus of
correctional research has been the devel opnent and testing of
technol ogies for practical application

An entire industry has grown up around the notion of
know edge transfer, in corrections as in nmany other fields. Aid
i n applying knomAque general ly involves outside experts in
consultant roles and, not infrequently, some form of governnent
sponsorship or support. Technical assistance, training, and
di ssem nation of published information are sone of the ways that
know edge is "diffused."

But how useful are traditional forns of assistance in
hel pi ng probation managers to deal with fiscal problens? Is
t here anyt hi ng about managenment in the public sector that makes
it difficult for admnistrators to make use of this kind of
assi stance? \Wiat roles can outsiders (including other agencies
of government) best play?

One goal of the study on which this nonograph is based was
to examne these kinds of questions. To this end the abundant
literature on know edge transfer was revi ewed, nanagenent
consultants were interviewed about their experiences, and an
experinmental technical assistance project was undertaken in
Salem Oregon. The Sal em experience Involved project staff, TA
providers,, and nanagenent and staff of the Marion County
Community Corrections Departnent in a joint effort to study and
learn from the technical assistance process.

Traditional Approaches to Know edge Transfer

The nodel for know edge transfer that has dom nated the
scene at |least since the 1966 President's Crine Comm ssion is
based on several assunptions that no | onger seementirely sound.
The process of changehas been approached as if it were wholly
rational, moving predictably and snoothly from probl em definition
through testing of alternatives to inplenmentation of appropriate
sol utions. | nnovations are supposed to be thoroughly tested in
{Ee ?pc:gl science "laboratory" before being sent out to users in

e field.
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D ffusion of prom sing innovations also has been prem sed on
what Donal d Schon calls the "center-periphery" nodel.
| nnovations are seen as originating wth agency headquarters, or
even Wi th higher |evels of governnment, and dissem nated fully
formed in a centrally-managed process of change. Adaptation to
| ocal needs or idiosyncrasies is viewed as a frequently
necessary, but unfortunate, aspect of know edge transfer on a
broad scal e.

The process of change in this nodel is seen as best
facilitated by technical assistance "providers" in a consultant
capacity. Normally these individuals cone fromoutside the
jurisdiction, sonetines they are academ cs, often they are former
managers or practitioners no |longer working in the field. The
rel ati onship between the outside consultant and the TA
“recipient” generally has been seen as one-directional. As shown
in the diagram below, information and expertise are believed to
flow fromthe consultant to an essentially passive client.

Consultant-Provider > Manager-User
(has knowledge) (needs knowledge)

Finally, know edge transfer traditionally has been seen as a
techni cal process, not a political or social one. In noving
exi sting know edge frompoint Ato point BB TA mght run into
olitical or other human barriers to inplenmentation. But these
ave been seen as bothersone facts to overcone or circunvent, not
as vital aspects of the process of know edge creation.

Know edge transfer, in brief, has been viewed as noving
wel | -defined and proven technol ogies froma central repository
out to their ultimate users in a distribution process controlled
by experts. This nodel assunes that:
Know edge exists.

Sone people have it, or have direct access to it, while
others need it.

It can be noved fromone place to another, and fromthe
soci al science laboratory to the practical world.

The main problemin applying know edge is overcom ng
| ocal resistance to change.
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An Alternate Mdel

There is no universal approach to technical assistance or
knomﬁedPe transfer in organizational and admnistrative areas,
especially if the problemis defined as coping well wth
resource scarcity. So conplex a task seldomlends itself to
packaged interventions or easy answers.

There are, however, sone guidelines for inproving the
techni cal assistance process. Certainly the rational nodel of
change has its limtations when the goal is to help managers to
make sensitive organizational adjustments within a highly charged
political environment.

Sone elenments of a nore workable nodel can be sinply stated.
Many people are comng to view know edge transfer as much nore of
an Internally generated and controlled process of organizationa
change. The roles of "provider™ and "receiver" are blurred, as
agency |eadership and outside experts work collaboratively to
tailor solutions in place. A so, neither party belreves It nust
avoid "getting its hands dirty" in the political sphere within or
out si de the organization; some participation is accepted as a
necessary part of the problemsolving process.

One promi sing nodel for organi zati onal and adm nistrative TA
relies on the use of a nediator or broker --a third party with no
vested interest in either the pronotion of particular
t echnol ogi es or the distribution of power and resources at the
organi zational level. The TA broker connects agency managers
with technical specialists as needed, but his focus is on hel ping
the client organization to design its own plan for change. This
plan will nake optinal use of consultants (including other
managers with rel evant experience, academ cs, and technol ogy
vendors) as well as in-house talent. As suggested by the diagram
bel ow, the broker hel ps agency nmanagers to guide the problem
solvi?g process, but may not engage directly in "technol ogy
transfer.”

Technical
Consultant

Manager

Peer < £\ —|Client
Broker Agency

Academic |4 )U‘——} Manager

Specialist

Technology
Vendor
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Anot her inportant elenent of a TA nodel that sees knowﬂed?e
as created in place is theexistence of a network of individuals
and agenci es wor ki ng on conmmon Broblens. Although every
jurisdiction will solve its problens inits own way, it'is
wasteful in the extreme to ignore the experiences of others.
Especi al |y when resources are scarce, and m stakes costly to
repair, it pays to keep in touch with devel opnents el sewhere.
Any mechani smthat pronotes exchange of infornation about new
technologies and their inplementation thus will be valuable in
an era of limts.

Ideally, the TA broker also will serve as network
facilitator, providing for constant updatin? of both the
technol ogy transferred and the information fed back to network
menbers.  Serving as coordinator and clearinghouse, the broker is
in a position to field both informati on and consul tant experti se.

Regardl ess of how the know edge transfer process is
organi zational |y conceived, certain assunptions are central to
the non-traditional TA node:

Know edge-is always evolving, and it is created out of
the elements of the situation in which it is used;

The | earning process involves both the consultant and
the client;

Organi zational change is always political, and
technol ogy transfer is change;

Probl em sol ving is an ongoing process of organizational
learning in which solutions are re-cast over tine.

TECHNI CAL ASSI STANCE AS A PQOLI TI CAL PROCESS

Whet her an innovati on involves new technol ogy or
admnistrative reforms, it is very often human rather than
technical factors that lead to inplenmentation failure. Mst TA
nodel s acknow edge the inportance of social and political
el ements, but few take steps to deal with them

Organi zational and adm nistrative change is al nost al ways
political, and it is especially so in a climate of fiscal
scarcity. Changes designed to increase productivity or
real |l ocate scarce resources tend to affect existing roles,
rel ati onships, interests, and rewards, bringing into question
established turfs within and outside the organization just when
such chal l enges are apt to be nost threatening.
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Any attenpt to induce change in this environnent nust engage
the political process at critical points if it is to produce
‘effective and lasting results. Problemdefinition, design of
solutions, inplementation, and ongoing adaptation all may involve
various individuals and groups in a process of negotiation that
Is fundanentally political

Techni cal assistance, if it is to pronote effective change,
cannot stay clear of the politics that govern the situation
Qutsiders should try not to interfere unproductively in |ocal
matters, but they cannot avoid affecting by their presence the
nature and outcones of the negotiatin rocess. That inpact at
| east should be conscious and purposeful, and dedicated to aiding
the organizational client.

The Process of Change

No nodel can accurately depict the change process, but it
may be worth distinguishing the different Stages that planned
I nnovation generally goes through. Technical assistance sel dom
IS necessary or even useful at every step, nor will the sane
I ndividuals and groups participate equally intensely at each
stage of the change process. The shifting cast of characters,
and the evolutionary nature of the change effort, are good
reasons that someone --preferably high-level organization
naragenent-- shoul d provide continuity by playing a | eadership
role.

The first stage of the change process is problemdefinition
or diagnosis. This stage inevitably also involves early attenpts
to design or at |east conceive solutions, since the way the
problemis defined will tend to suggest certain ways it could be
resol ved. Probl em definition is a highly political stage.
Different actors likely will have quite different perspectives of
the sane facts, especially if their roles place themin different
agencies, different systens, or different |evels of government.
The di sparate experiences of managenent and line staff also ma
produce substantial di sagreenent about the nature and source o

the problem
Problem Definition
Redefinition ._5:::::;:\“

Assessment & Solution
Adaptation Design
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The second sta?e of the change process, rarely distinctly
separated fromthe tirst, is solution design. Detailed design
"work may beconme quite technicalr 1T the problem lends itself ?o
resol ution through technologﬁ or dedicated systenms. Experts na
be called in and the research literature consulted. Users at tﬁe
line level may be involved in evaluating the viability of
proposed change.

At sone point it may be necessary to redefine the problem
based on knowl edge gained in solution design. This may
reactivate the political process, as vested interests and
intergroup tensions again are aroused. This time around,
negotiations probably will be affected by what has gone before
--positions may have hardened, support or opposition naﬁ have
galned strength or lost interest, different actors may have cone
on the scene.

The third stage of the change effort is inplenentation.
This stage too w || overlag W th others as the attenpl to
i mpl enent surfaces new probl ens and needs or requires adaptations
in design. Inplenentation generally starts with a ﬁilot or
smal |l -scale test of the innovation in one unit of the
organi zation or system By this point, technical assistance may
be needed only intermttently, as a source of outside opinion
expertise, or evaluation. The range of actors involved in
earlier stages may or nmay not participate at this one, depending
on the scope and nature of the innovation.

The Key Participants

Not only are different actors key at different stages of the
change process, but the mx of participants also will vary with
the definition of the problem Key actors will be those who,
with respect to a given problem area, have DOIh an ITnterest in
the oufcome and suffrcient power to significanilTy ard or 1 npede
the change process.

or gani zati on nanagenent;
[ine staff:

oversi ght agencies (regulatory or higher in the chain
of command);

partners and conpetitors (agencies that work with or in
the sane functional area as the client organization);

TA broker:

technical consultants with special expertise.
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Cearly, the identity of key individuals and groups will
vary with the Way the problemis defrned. [In the Marion County
TA piTot, tor exanple, managenent of the |ocal community
corrections agency (the TA "client"”) initially defined the
probl em as one of redesigning the fornmula bK which the state
corrections department allocated funds to those counties
participating in the Community Corrections Act. The county-
adm ni stered organi zati on proposed to lead a nmulti-county effort
to lobby for change at the state level, wusing outside consultants
at critical points to |lend expertise and |egitinacy.

This definition of the problem surfaced a very w de range of
key participants. The state corrections departnment had a vita
interest in the problem area and near-total authority to reject
any proposals put forth. Their willingness to at |east consider
the products of this effort would largely determne its
viability. O her key participants included the |egislature and
the state budget office, both of which were struggling to deal
with shrinking resources in a state beset with severe econonic
probl ens.

At the county level, the board of conmissioners and the
adm ni strative officer both had to be considered key. These
political and executive officials serve as the community
corrections director's "boss." They consistently express an
active interest inthis IarPer state-funded count’y department,
and woul d expect to be involved by its managenent 1n any such
plan for change.

QG her counties also would need to be involved. Changing
the state allocation fornula inevitably would work to the
advantage of some counties and the disadvantage of others. Mich

olitical groundwork would have to be done to amass sufficient
ocal weight behind any proposal that m ght be devel oped, and
opposition would have to be dealt with as well. Dependin? on how
nmuch publicity any change effort received, a wide array o
variously powerful interest groups could be expected to demand a
say both at the state level and I1n local comunities.

Key Actors Change

This particular problemeventually was resolved by the state
corrections department, which noved independently to alter its
own al | ocation fornmula (such a plan had been in the works for
sone time). Another problem area was selected for attention, and
this brought in a new cast of key participants.

The probl em now was defined as speeding up the delivery of

PSIs to the court. A circuit court judge recently had conpl ai ned
t hat presentence reports were taking longer to reach the court,
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and that a backlog of referrals was developing. Al though. the
probl em had been resolved tenporarily by assigning supervision
staff to the presentence function, agency managers felt it wise
to insure that it did not arise again. Increasing productivity
in the PSI process also seened |ikely to produce additional
resources for other tasks.

This problem could be defined in several ways, but al nost
any definition would involve the judiciary as key actors.
Al though the community corrections department is responsible to
the county executive, judges necessarily have much influence in
such matters as the preparation of reports for the court.

Line staff, both PSI witers and supervising officers, also
came on the scene when the issue of report production was raised.
At the state level, classification officers in the corrections
department expressed a lively interest in any proposal that m ght
alter the information they had come to rely on for institutional
assi gnment and progranning. State corrections admnistrators
al so were concerned because budget shortages were forcing themto
reduce their own classification efforts. They anticipated even
greater need for information collected at the | ocal |evel.

Most critical, as it turned out, was the state paroling
authority, or nenbers of that board who served on an oversi ght
comm ttee that must authorize any changes in format or content of
PSlIs produced for the courts.

Negotiating the Conditions for Change

. Most organizational innovations are planned, designed, and
implemented through a process of negotiation among key actors.
The way these negotiations are approached and how they develop

over time will largelx determine what groblems can be addressed,

as_well as the feasibility of any solutions proposed.

The Marion County effort to streanmine the PSI shifted in
focus over tine as a result of negotiations between the comunity

corrections agency and its organi zational associates. |nitial
contacts to assess the possibilities for change found all key
actors willing to cooperate. As tal ks proceeded, however, and

as nore people began to get involved, sonme individuals in
critical oversight roles could be seen to draw back --apparently
reluctant to go along with a process they felt was insufficently
responsive to them

| n di scussions between agency managers and the various key
actors, and later in a workshop attended by representatives of
all groups, two major fronts for change were identified. The
first was primarily internal to the community corrections agency
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--those adm nistrative processes through which reports are
prepared. The second was heavily external --the delivery of
rePprts to the court for use in sentencing; the inpact of
delivery tine on jail populations; the use of PSI reports by
st?te corrections officials for purposes that require additional
i nformation.

These two areas involved different actors in negotiations
for change.  Changes 1n the Tirst area required the particiEation
of agency staff and managenent only (with input from TA brokers
and providers). Solutions could be inplenented internally by the
comuni ty corrections organization. Changes in the second area
required the participation of either or both officials at the
state | evel (state corrections, parole comm ssion) and
representatives of the local justice system (judges, district
attorney, public defender, police). Certain problenms would
i nvol ve other counties as well (e.g., reducing duplication of
effort where an of fender has crossed county I|nes§.

Initially it seemed that all of these areas were open to
change. Over time, however, as negotiations progressed, and as
al liances forned and dissol ved around different understandi ngs of
the issues at stake, one front was lost--at least for the tinme
bei ng-- and sone resi stance was encountered on another. For
what ever reasons, the nobst pronising field for change turned out
to be the one that energed as agencK managers and |ine staff
wor ked together to explore issues that concerned them both.

A decision thus was nade to begin with changes that could be
designed and inplenented internally by the a?Fncy. On the
foundation of inproved internal practices mght later be built a
new effort to inprove PSI processes involving others

The Role of TA

What roles can outside TA providers or brokers play in such
an essentially local political-process? Can even well-neaning
individuals from California, Connecticut, or Washington, D.C., be
anything but intrusive in a change effort that so clearly belongs
to O egon?

The points at which TA nay be useful will vary with the
problem with the skills of |ocal key actors and their attitudes
toward outside heIP, with the process that is adopted to involve
and tap local people and ideas. Sonetinmes such roles as
medi ator, facilitator, legitimtor, and technologK speci al i st
can be played effectively by individuals within the agency or in
fhe immediate environmeni. Tt 1s rnportant only to realize that
these roles exist, and that outsiders may be found to fill them
Local nmanagers of the change effort w || decide.
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The follomﬁn? are a few of the roles that TA brokers and
consultants can play in pronoting a political resolution of
organi zational and nana%enent probl ems (Thrs |ist does not
i ncl ude the obvious technical roles outsiders normally play):

Initial probing of the "force field" or wide-ranging
interviews to assess attitudes toward change and
differing perceptions of the problem (see section

bel ow) ;

Process facilitation --specialist in groug wor k gui di ng
the effort to identify and prioritize problens and
potential solutions;

Aid to nmanager in planning political strategy;

A source of unbiased, or at |east locally unvested,
opi ni on where local conflict cannot be resol ved,

Legitimator --outside expert with technical or research
background may help to build support for a proposed
i nnovat i on;

The "atta-boy" function -- where warranted,
confirmation of an agency's or manager's ood points
by a know edgeabl e outsider can be extrenely hel pful.

Neutrality can be a powerful weapon at certain junctures. A
nonpartrsan wth broad experience and professional |egitimcy can
find many opportunities to aid the resolution of conflict and
advance the process of change. Local nanagers mnust be careful
how and when they make use of outsiders, and outsiders thenselves
nmust avoid being drawn into conflict on a personal |evel --thus
gaining an investment in the outcone and | osing the unique
standing of a disinterested agent of change.

Political Strategy: Probing the Force Field

One effective strategy for engaging the political process
fromthe start of the change effort Is the "force field"
analysis. This w de-ranging exploration of the politics of the
situation may be undertaken by an outside TA broker or by an
i nsi der respected for his objectivity. The purposes of this
strategy are to provide information needed for Inplenentation
anal ysis (Chapter 1) and to begin to nobilize interest in and
support for inprovenents in the problem area.

Wiether the force field analysis is done by a |ocal person
or by an outside consultant, this kind of probing nust be handl ed
W th great care. Insensitivity to rnportant personal,
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organi zational, or political facts within and outside the agency
can cl ose nore doors to change than are opened.

Force field analysis may begin with an effort to draw up a
list of key individuals and agencies with which the probation
organi zation must work or to whomit is accountable. The list of
potential key actors initially may be quite conprehensive,
especially it the problem has not yet been tightly circunscribed.
In the Salem project, the list began with nomnations by top
managenent of individuals who "should be consulted" whenever
signficant change is contenplated. To this list were added a
nunber of individuals identified in interviews with others as
having both interest and power in the change area.

Interviews, sonme conducted individually and others in snal
groups, are geared to produce information about how each person
or group perceives the problemand the possibilities for change.
The questions asked shoul d be general and open-ended, avoiding at
this stage too much discussion of the details of past conflicts.
For exanpl e:

Is (X) a real problenf
How m ght the situation be inproved?

Are there incentives and rewards for this kind of
change?

Mght it conflict wwth other initiatives in related
areas?

Wio m ght be expected to support (or oppose) such
change? How effective could that support or
opposition be?

What nodifications in the suggested change m ght make
It nore acceptabl e?

Are there ways of neeting everyone's needs?

Wio el se shoul d be consul ted about change in this
area?

In the course of these discussions it may becone obvious who
or what may be unexpectedly influential in the process of change.
I nterviewers should be alert for factors of personality and
organi zational position, for political dictates, for conflicts of
interest in conpeting agendas existing or proposed. These facts
are not just "barriers" to change; they are part of the raw

119



material out of which innovation --if any is to occur-- nust be
fashi oned.

Political Strategy: The Advisory or Planning G oup

Force field analysis suggests what problens can be
addressed, what range of solutions is possible, and who nust be
included in planning for change. The Intergroup advisory or
pl anni ng body can provide a forumfor the design and
I nplementation of politically acceptable change plans.

A nationwi de denonstrati on programto pronote inprovenments
in the PSI process (described in Chapter V) re%pired all sites to
create a systemw de project advisory board. he effectiveness
of these groups varied wth their use (how often they net, how
much say they had in plans for change, how differences of opinion
were handled). But nost sites found that the group forum
elicited nore responsible input, and provided for a productive
| evel of confrontation and consensus buil di ng.

Connecticut forned one of the nore successful interagency
boards. The group worked together so well that it has been
continued to deal with new devel opnents as they arise.

Menbership includes the chief state's attorney, the comm ssioner
of corrections, the chief public defender, a judge of the |argest
judicial district, one of the nost prom nent defense attorneys in
the state, and several probation managers (including the state
director, a chief probation officer, and the director of
training).

These pl anni ng %roups can be effective even if they are not
formal |y organi zed, but convened only intermttently to
brainstorma problemarea. In Mrion County, the TA broker and
the local community corrections agency Lointly sponsored a
wor ki ng session involving all those wth a stake in the PSI
report and process --line staff and managenent, state and county
interests, the justice system and agents of general governnent.
The tan%ible product of this session was a witten statement of
the problemand a prioritized |list of possible solutions, which
served as a basis tor future discussions.

In San Mateo Cbuntz, California, where the goal was to shift
some of probation's workload to the private sector (a potentially
volatile plan), the political process was managed by an

i magi native and effective crimnal justice planning council.

Staff of this local arm of the LEAA-funded pl anni ng hierarchg
were sensitive enough to know when to push and when to draw back,
when to bring key people together and when to sinply let things
move along at their own pace. |Insisting that the proposed youth
service bureaus be designed and installed by the nei ghborhoods
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they served, council |eadership worked hard to involve not only
the official holders of authority in county governnent, but also
the informal sources of influence and power 1 n each | ocal
community. The political groundwork was laid in eighteen nonths.
During this time, the council director said, "we covered this
place with a blanket," making sure that everyone with a stake in
the issue had agreed to buy 1n.

From Sal em Connecticut, and San Mateo, and from ot her
experiences with planning grpuPs and with problemdefinition
Ehrough study of the force field, some keys to success seemto

e

« Active nenbership in the planning group nust include
those individuals who weld real power Tn the area In
WAT Ch change 1S belrng considered, 1t not, actual
decisions will be nade el sewhere, behind the scenes or
in other settings.

* It may not be possible to include in the same working
group individuals of unequal occupational or political
status; for exanple, while probation managers may
work productively with their own |line staft, high-
status individuals fromel sewhere in the system may
not. Separate working groups that interact at
intervals are possible.

| Conprom ses may not produce lasting results. |More
effective may be efforts to redefine the problemin a
way that allows all sides to "win." Qut of the
political realities that surface in the group may be
forged a creative integration of conflicting
I nterests.

« Those without a stake in the outcone, whether a
private consulting entity or a publicly funded
pl anni ng body or other agency, can serve useful
medi ating and facilitating roles in the planning
process.

 Techni cal assistance providers or others involved in
pl an design shoul d understand that proposals are
likely to be rejected if they will reduce a nanager's
control over areas or elenents for which he is held
responsible. It may even be politically unwise for a
manager to admt that he needs adm nistrative TA
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TA AS A COLLABORATI VE PROCESS

In traditional nodels for technical assistance, the client
agency manager presents the outside consultant with a problem and
the consultant, after sone study of the situation, presents the

manager with a recommended approach to dealing with it. Those
wth a major stake in the problem area --organization nenbers and
their counterparts in the environment-- may not be involved until

it cones time to inplenment the plan for change.

This approach may be workable when the problem is highly
technical and |limted in its inpact on the social structure and
political relationships of the organization. Training in the new
procedure during inplenentation may be sufficient to enbed it in
agency operations. Retraining may suffice when future
adjustnents are required.

It is difficult, however, to inagine a situation in which an
outsider mght possess the insight necessary to define and
resolve the resource problens of another agency or jurisdiction.
Qutsiders can play inportant roles, but only as part of a
col | aborative effort involving diverse perspectives and skills.

Problem Solving as a Joint Venture

A comon error nmade by both TA providers and those who seek
their services is to assune that solving the client's problens is
the responsibility of the outside "expert." That, after all, is
what he is hired to do.

Prior to the pilot study in Salem the Marion County
Community Corrections Departnment had gone through an unsatisfying
TA experience that followed this nodel. A team of acadenic
consultants, highly regarded in their discipline, had been handed
the task of studying a list of four problem areas and com ng up
with some reconmendations for change. These consultants accepted
the charge w thout question, returning in sone nonths to the

agency nmanager with a witten report. The manager felt that the
TA product was conpletely off-target and that the recommendations
could not be inplenented. "Way didn't they just tell nme," he

| anented, "that the job couldn't be done?"

It is this kind of experience that has turned nmany managers
away from the use of outsideexperts at all. Vvowing to rely
instead on "our own" (whether locals only or including
prof essional peers from other jurisdictions), these managers are
turning inward to solve their problens as best they can.

In one sense this is a healthy devel opnent. In probation
especially, such growing self-reliance may build confidence and
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much- needed |eadership in the field. Resisting the inpulse to
| ook outside the jurisdiction whenever a problem nust be sol ved
al so should lead to nore cost-effective use of local talent.
Wien the needed expertise is right there in the organization or
In agencies close by, it may not nmake sense to bring in soneone
w th equivalent skills and no famliarity with the problem

But self-reliance can beconme insularity if taken too far
Refusing to make use of know edgeabl e academ cs or skilled
outsi ders from ot her Professions can | eave the probation
organi zation and the tield bereft of new sources of ideas and
experience --talking to itself.

I deally, the change process wll draw as needed on the
varied contributions of i1nsiders and outsiders, peers in the
probation field and in related disciplines, academcs as well as
practitioners. Responsibility for problemsolving, of course,
should be relinquished totally to none of these participants.

Top managenent may choose to del egate and share, but it nust
rF}ain overall responsibility for and control over the change
effort.

Col | aborative Strategy: The TA Broker

At different points and for different purposes, the Sal em
pil ot made use of public adm nistration academ cs, nanager peers,
techni cal consultants (with specialities in the PSI process,
classification and risk assessnent, and jail overcrowding), and
an organi zati on devel opment specialist skilled in group process.
Top and m ddl e managers and |line staff of the comunity
corrections agen2¥ pl ayed key probl em sol ving rol es throughout
the project period. Project staff (university-based academ cs
with specializations in public admnistration and corrections)
served as TA brokers, viewing their primary function as one of
hel pi ng the organi zation to define and neet its needs for
assl st ance.

The role of TA broker can be played effectively by ang
i ndividual or entity wth a broad understandin? of the problem
area, extensive contacts wth technical consultants with
rel evant specialties, and nothing to gain from pronoting
particular systens or technologies. The TA broker nust be in a
position to help the client to objectively assess the full range
of options available to deal wth-his organizational problens.

The TA broker shoul d be OEen to making use of a wide variety
of TA providers, recognizing that expertise is where you find it.
Dependi ng on the stage of the change process and the task at
?aPF,_the needed skills may be found in any or all of the

ol | owi ng
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Line staff or enployees of other agencies in the |ocal
Lurlsdlctlon (technical skills conbined with

now edge of and legitimacy in the |ocal setting nay
pronote success in inplenentation);

Manager peers from ot her jurisdictions (other _
probation managers who have dealt successfully with
simlar problens are particularly effective, as
denmonstrated by the TA effort of the National
Institute of Corrections in the classification area);

Technol ogy vendors (individuals skilled in designing
and !nplenen1|nP particul ar kinds of systems or
solving particular types of problens nay be nost cost-
effective once a solution or approach has been

sel ected);

Acaden c specialists or generalists (at tines a
specraltst in public finance or budgeting, human
resource management, planning, or organization change
may bring new insights to an ingrown problem area).

The job of the TA broker is to help the client organization
put together an effective conbination of talents, bringin? in
different types of skilTs as they are needed and with as little
waste as possible. (A specialist brought in to performa
particul ar task, for exanple, need not be retained on site at
tines when the job is nore cost-effectively done by others.) The
broker also negotiates with the various sources of expertise,
serving as a buffer between agency managenent and outside
consultants or other project staff.

Information as well as skills will be brought to bear on the
problem and it is the job of the TA broker to keep up on
devel opments in the problem area. |Infornation should be
communi cated with as little "filterrng™ as possible, allow ng
agency managers to make up their own mnds about the relative
value of different options. Brokers will have opinions, of
course, but they will be nost useful to the client organization
if they refrain from "pushing" any given approach.

Agency managers can play the broker role thenselves, or
assign these tasks to a trusted enpl oyee. The manager - br oker,
however, w |l need to have or devel op an unusual |y broad
awar eness of opportunities nationw de and a range of contacts
that extends beyond his own field. He can be hel ped to achieve
the first of these through a well naintained network of
prof essi onal ' peers.
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Col | aborative Strategy: The Peer Network

The Salem pilot at various points made use of a nationw de
peer network that had been created to serve other study purposes.
A smal | group of innovative probation managers in contact wth
staff serving as TA brokers on several occasions nade inportant
inputs to the Marion County effort. The flow of current
information fromthe field al so kept project staff generally in
touch wth devel opnents nationwde in the focal areas of jail
overcrowdi ng, classification for risk, and the PS|

The National Institute of Corrections, in pronoting its
nodel systemfor classification and differential case nanagenent,
makes extensive use of the peer network. Managers trained by the
NIC to upgrade their case classification systens subsequently are
called on to serve as technical consultants in other
jurisdictions. This strategy nakes cost-effective use of
avai l abl e federal funds through the gradual building of
poon}ence and expertise with which the field can begin to help
itself.

These two apProaches --one pulling in existing expertise in
the manner of a clearinghouse, the other noving it fromthe
center outward-- are anmong many possibilities for sharing
success through the creation and mai ntenance of a peer network.

Network facilitators need not be involved in the technical
assi stance busi ness. Prof essi onal associ ations, nanagenent
organi zations, and even |loose affiliations of probation
executives who neet occasionally at conferences can performthe
functions of comuni cati on and exchange necessary to keep a
network alive. The key, however, is to create stable, |ong-
termrel ationshi ps that provide a source of nutual support for
Innovation and problemsolving. FErratic or one-tine contacts nay
be stimulating, but their effects are soon dissipated in daily
routine.

There are nunerous ways of keeping network nenbers in touch.
A regularly distributed newsletter or other printed medi um of
communi cation is one possibility.

Face-to-face interactions are especially rewarding, if
sonewhat costly. One prom sing approach is the know edge-
transfer (or research-utilizatlonf synposi um nodel ed on the
m ssion-oriented conference sonetines used by industry to pronote
systemw de innovation. These conferences have been used to
create and staff an industry network, to dissem nate new findings
and encourage their application, and to lay a basis for future
efforts to get information into action.
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Col | aborative Strategy: The Theory-Practice D al ogue

The two-year project underlying this nonograph brought
theoreticians and practitioners together in four separate
wor kshops over the project period, the |last one as part of the
Salem TA pilot. As a nechanism for know edge transfer (or
exchange), this strategy seened particularly effective.

These workshops were designed to expose different
perspectives to one another, not to cone to consensus but to add
a dinmension to each. Participants were carefully selected, and
agendas for the day-long conferences were tightly orchestrated.
These were high-energy sessions. Space was provided for open
di scussi on and spontaneous interaction, but everyone in
attendance had a part to play, and this required a certain rigor
i n procedure.

The rift between the "ivory tower" researcher, academc, or
theoretician and the practitioner who nust deal daily wth "real
[ife" problenms is legendary. The two canps are said to be unable
to talk to one another. The theoretician sees the working
manager as inpatient for answers, opportunistic in responding to
external pressures, sinplistic in perspective on the world. The
practitioner sees the academ c as unnecessarily tentative in
corrirr:g to conclusions, often unintelligible, and generally out of
t ouch.

The differences between these two groups are not sinply the
product of prejudice and unfamliarity. Academcs and
practitioners are judged by different standards and respond to
different systens of incentives and rewards. The tinme-franes
they work within are apt to be different, as are their values and
priorities. What neets the needs of one group nmay negatively
i npact the other.

Yet when the two perspectives are brought together on an
equal footing --each serving as both provider and receiver of
knowl edge and expertise-- the experience for all can be rich
i ndeed. In each of the four workshops held during this project
both sides cane away inpressed with the contributions of the
ot her. Public admnistration academcs |earned how executives in
one segnent of the public sector were responding to fiscal and
ot her changes they knew to be affecting governnents at all |evels
and in nost jurisdictions. Probati on managers and other justice
system representatives picked up new ways of thinking about their
roles and relationships, saw thenselves in the broader context of
government generally, and took back with them sone concept ual
tools for dealing with their organizational problens.
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In the case of the Salempilot, the fornmal workshop was held
near the end of the project period, the i dea being that a summing
uE and sharing of experiences would be useful at” that point. On
the agenda with the Marion County managers were several TA
specialists and a couple of professors of public adm nistration.

_ One of the latter went on at sone |ength about the notion of
"institution building" (see Chapter II11) and the ways that
managenent decisions (including those that affect TA) can be
simplifed if organi zati onal values, goals, and "character" gare
clear. There was a long silence at the end of this
presentation, followed by a burst of questions.

Subsequent di scussions of such practical matters as the
directions that future change efforts would take (the TA focus
had expanded over time to include control of jail populations)
made it obvious that the "real -worl d" technicians and managers
had been affected. "Techni cal assistance should start," one
manager observed, "with just such an effort to gef” us all talking
the sane |anguage.”

TA AS ORGANI ZATI ONAL LEARNI NG

In a book called Beyond the Stable State, Donald Schon
descri bes the constant "high Tevel of uncertarnty and change
characteristic of nodern [ife as a |loss of belief in stability
itself, a loss of the stable state.

I n an environment where change is so rapid that one seens
never to attain a state of rest, organization managers may feel
that they are running at top speed just to staK in the sane
place. The idea of deliberately introducing change into such a
setting nmay be viewed with some al arm

What shoul d probation nanagers under st and about the current
state of instability and change? First, it is not an isolated
phenonenon, affecting only the bel eaguered field of probation.
"Currents of change,” wites Schon, "roll through every domain of
society . . . NO established institution in our society now
perceives itself as adequate to the challenges that face it." In.
sone ways, he says, the very success of an organization in

earlier tines (e.g., the labor novenent) makes it especially

I nadequat e today.

Second, it is not just technical adaptations that are
required. Mssions are being questioned. Values sonetines are
turned inside out. Organizations (universities, the church
social welfare agencies) are pressured to take on roles that
conflict with long-held ideals and self-imges. dients,
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consuners, and enpl oyee groups push for redistribution of power
or for new services to neet new needs.

Third, the pace of change apparently is not |ikely soon to
| essen. Loss of the stable state means that society and all of
its institutions are in continuing processes of transfornmation.
W cannot, says Schon, expect new stable-states that will endure
even for our own lifetines.

W need, then, to confront the phenonmenon directly and
constructively. But how? According to Schon, we nust learn to
under st and, gui de, and nanage these transformations. \W nust
becone able not only to transformour institutions to fit
changing situations; we nust create institutions capabl e of
bringi ng about their own continurng transfornatiton. He calls
these "lTearning systens."

Probation as a Learning System

As an organi zation and as a field, probation can becone a

| earning system In its approach to problemsolving, the
probation organi zation can open up to discoveries at the
Ferlphery, prcking up themes for central policy fromwhat is

earned at operating levels. The field too can be hel ped to nove
forward, not by efforts to promote conformty in mssion or
met hods, but by maxim zing support for innovation conbined with
eval uati on conducive to | earning.

A learning systemis one that:

« seeks ideas and information fromall levels and al
units in the organization or field;

sets no limts on the issues that may be raised or the
areas that are open to investigation

« sees the process of experinmentation and invention as
ongoi ng, and policies deriving fromthem as responsive
to what is |earned,;

eval uates policies as well as their inplenentation;

hel ps units to transform thensel ves and connects them
to each other in |earning networks;

pronotes appropriate diversity, independence, and free
t hought ;

avoi ds the pretense of permanent sol utions;
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- avoids heavy investnent in exclusive concepts or
systens that shut out conpetition and inhibit
adapt ation;

« allows the product of any change effort to enmerge from
the process of change;

- recognizes that situational factors (personal, social
organi zational, political, physical) are anong the
valid criteria for selecting a "good" solution or
approach.

In short, a learning systemis an organization or group of
rel ated organi zations that taps all sources of local intelllgence
in an ongoing effort to transformitseli. Instead of pushin
centrally fornul ated policy out to operating levels in a fut|Pe
attenpt to force certain kinds of change, the |earning
organi zation or systemsees its task as sett|nP in notion and
gurding a network of related local efforts to [earn and grow.

The Role of Hel pful Qutsiders

Wiere do technical assistance providers fit into the
l earning systen? |f local agencies are the source of new ideas
what roles can state or federal governments play? (Sinmilarly
how can headquarters in a multi-office organization best aid the
| earning process?)

In a learning systemit is presuned that there is no general
nodel for innovation or transformation. Each unmit 15
characterized by its own conditions and problens, and the process
of change is open-ended. The goal is to deal constructively with
emerging 1ssues, whatever they may turn out to be.

The role of non-locals (outsiders, representatives of higher
levels, or even "the boss") necessarily shifts. Schon explains:

"The fostering of [change] cannot take the form of
pre-defining policy and causing it to fan out froma
center. Central may provide first instances orpolicy
themes which are take-off points for chains of
transformation in localities. It may hel p | ocal
agencies to learn from one another's experience. It
may even lend its weight to shifts in power structure
which seem|likely to ead to social discovery at the

| ocal |evel."

But it does not dictate. In a |learning system says Schon
every alleged exanple of "inplenentation" of a program or policy
actually is a process of |ocal discovery.
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The role of TAin this at tines is limted to what one

consul tant describes as "hol ding hands" --assuring the client
that what they are going through is not a typical and that others
have survived the experlence. Instead of trying to "train" |oca

personnel to do things the way they "ought" to be done, hel pful
outsiders will play roles that are ﬁrinarily facilitative --
providing information, connecting the client with technical and
ot her resources, pointing out potential pitfalls and raising
questions that may lead to further |earning.

As Schon points out, where governnent functions are
concerned, there are some difficulties with the nodel of a
| ocal |y independent learning system In limting the regulatory
functions of central governnment (or headquarters, or even the
informal influence of the field) such a nodel raises questions of
equity --for enployees as well as for the agency's clients. \Wat
hﬁppens to systemw de standards if everyone is doing their own
t hi ng?

This issue needs to be dealt with, as the probation field

seems well aware. |t is inportant only to add to the equation
the following fact. |In areas where organi zational |learning is
required --in those non-routine areas where uncertainty is high,

know edge building is maximzed if those |ocated at the point of
action are encouraged to experinment and evaluate, in the process
hel ping us all to learn.
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FOR MORE | NFORMATI ON

New possibilities for adapting
to technol ogi cal and social
change are suggested in Donald
A Schon's excel | ent book,
Beyond the Stable State (New
York, Norton, 19/3.).

An experimental publication
sponsored by N MH and published
by the Human Interaction
Research Institute in Los

Angel es explores ways to

I mprove organizational
consulting practices. Titled
Consultation, its first issue
came out 1n Fall 1981.
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At least two witers have
reported that admnistrators
and academ cs express simlar
opi nions and views of the
worl d, suggesting a basis for
col l aboration in know edge

transfer. See Janmes S. Bowman,
"Managerial Theory and
Practice: A Transfer of

Know edge in Public
Adm nistration," Public
Adm ni stration Review, 38

\X{Nov/ Dec) 1978, pp. 563-70; and
Jack Duncan, "Know edge-
Transfer in Admnistrative

Sci ence, "Public Adm ni stration

Review 40 (JulylAu 1980, p.
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I X ACTI ON RESEARCH

Follow ng the initial publication of this nmonograph, the
National Institute of Corrections sponsored several interesting
experinents in know edge transfer as part of its Capacity
Bui I ding Programin comunity corrections. These efforts
i nvol ved the use of action research, action planning, and action
training in jurisdictions within which state governnment perforns
sone type of supervisory role in relation to counties that
deliver probation services. The programis described in a report
currently in preparation by NIC consultant Billy Wayson, who
pl ayed a key role in conceptualizing and inplenenting these
I nnovative projects. "Like the popular lyric "a wheel within a
wheel ,'" Wayson wites, "the Capacity Building Programnot only
was gui ded by the principles of action research and training but
al so incorporated the process to varying degrees into state-|evel
projects.”

I n connection with the 1986 update of this nonograph, it
seenmed useful to comment on action research as a strategy for
organi zati onal inprovement and change and to provide sone
exanples of its use in correctional settings by NNC. Cl osely
related to the topic of know edge transfer, action research is
hlgh!y consistent with the concept of collaborative problem
solving presented in Chapter VIII.

An Action Research Perspective

Kurt Lewin, whose dictumwas “NO research without action, no
action without research,” usually is credited wth originating
the idea of action research.* Actually, if one studies the
literature of scientific nmethod, it quickly becones clear that
t here have al ways been voices for a synbiotic relationship
between action and inquiry. J. Bronowski, the fanmous English
mat hematician, said: "There is in science, as in all-our lives, a
continuous to and fro of factual discovery, then of thought about
the inplications of what we have discovered, and so back to the
facts for testing and discovery..."**

The critical feature of action research is that the distance
between inquiry and practice is reduced if not elim nated.

*

Alfred Cark, et al., "Action Research and the Devel opment of
t he Social Sciences, "in Alfred dark (ed.), Eerrinenting W t h
Organi zational Life, New York, Plenum Press, , pp. 33-34.
rmJ. Bronowski,The Common Sense of Science, Vintage Books,

undat ed, p. 32. - - -
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Research is made a part of the action world, and action becones
an integral part of research. The relationship between the two
is reciprocal. Research nodifies action (as the terns action

pl anning and action training inply), and action in turn nodifies
the next round of research. The essence of the concept is its
cyclical nature. The process involves doing sonething while

si nul taneously studying it, conveying the results to the doers,
and engagi ng 1 n another round of action tied to inquiry. It is
hel pful to break this process into steps. A schema devel oped by
Larry Kirkhart, shown in Figure 1, depicts the stages involved.*

Early efforts to do action research took the form of
gat hering data and providing feedback, only nodestly reducing the
traditional separation between those who do and those who study.
Experience soon indicated that passive recei pt of know edge does
little to change behavior. People |earn by doing. TheK
appreciate the significance of new information if they have an
opportunity to work with it and explore its possibilities. They
may |earn even nore if they train others in the use of new
know edge. Their understand|n% may be deeper still if they
experience the inmpacts of new know edge on ot hers who play
different roles and feel the inperatives of different
responsi bilities.

Research information becomes nore credible if its users are
i nvol ved in designing the data collection, gathering the
information, and analyzing it. The line between research and
action becones blurred under such operating guidelines. The
terms action planning and action training describe collaborative
efforts to put research know edge to work and convey it to those
who have a stake in the outcone.

Neel y Gardner has captured the idea behind action research
in his description of The Law of the Qther Guy's Thing.
Criticizing traditional research for excluding those who have a
stake in outcones, he argues that the result I1s a failure to
generate "buy in" around assunptions, alternatives explored, and
alternatives selected. AsGrdner points out:

Wien a person, any person, makes a study, prepares a
report and submits it to others for scrutiny, there is an
al nost automatic application of The Law of the Qther Quy's
Thing. This is the law that in essence says, "Here is
this other guy's report, let's show himwhere he is

Larry Kirkhart, "Training Full-Tine Trainers in Action

Trai ning and Research," unpublished paper, University of Southern
California, 1982.
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ACTI ON TRAINI NG AND RESEARCH

FORMED ACTION

MOBILIZING FOR ACTION

1. Orientation: Allow ng perspective on the existing situa-
tion to be articulated publicly; prelimnary identification
of commonalities and differences of how persons in the
context construe it and attenpt to act within it. The first
step toward building a coherent, shared perspective on the
situation.

2. Contract Settin%h: Devel oping and negotiating expecta-
tionSamong the parties involved about how the process of
mobi i zation and exploration will proceed.

3. Reconnai ssance:  Assessnent of the parameters of the
situation; determnation of the circunstances and patterns
of action or?anizational nmenbers choose to take-for-granted
and are unwilling to explore (the "givens"); determnation
of circunmstances and patterns organizational nmenbers are
willing to explore (action opportunities).

AYINDONI 40 Q13134 3HL INIZITIGVLS

4. Problem and Qpportunity ldentification: Analysis of the
contexts of effective and I neffective organizational perfor-
mance; exploration of avenues of change which are present
but have not been actualized. | dentification of action
strategies previously used that did not work.  Fornulation
of action options/alternatives.

5. Aspirations: Negotiation of expectations for change held
by the persons involved in the changing and affected by it.

6. Experinmentation: Prelimnary testing of ideas and action
strategres to explore their feasibility and practicality.

SISATYNY NOILIVY

1. Action Program Design: Specification of: 1)what cir-
cumstances or actrons are to be changed; 2)how wll be
changed; 3)when actions will be initiated; and 4)what out-
comes are expected to occur by specific time periods.

8. Inplementation:  Action based on a nutual |y understood
strategy rntended to achieve specific results. Partial
eval uation of the overall strategy is undertaken as each
step of inplenentation is pursued.

9. Evaluation and Feedback: An overall, summative assess-
nent” of the effectiveness of the action strategy that was
inplenented. Identification of the extent to which expected
results were achieved. Appraisal of the strengths and weak-
nesses of the action program was based m concrete experi-
ence

NO11JVY

10. Re-Cycle: Based on learnings obtained and results
achieved 1n steps 1-9, begin next round of action research
process in order to manage yet unresolved and/or newly
emerged problems and opportunities.
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wong." W apply this "law' because, unlike the report
witer, we have not trodden the weary investigative mles
that have |ed the researcher to his stated concl usions

I nsi de ourselves, we believe firmy that the intuitive
notions we hold. . . are vastly superior to those [of)
that other |ess perceptive human being who is presenting
the report.*

There is a real danger, of course, that such terns as action
research, action planning, and action training will becone "buzz
wor ds” through which the techniques they involve becone nore
important than their underlying purposes. An antidote to this
may be found in Donald Schon's concept of "organizational
learning," explained and referenced in Chapter VIII.** Leaving
aside any tool kit for doing it, he argues that organizations
need to be hel ped to becone |earning, adaptive entities, avoiding
the dynam c conservatismthat typifies organizations in which
great energy goes into maintaining the status quo. |In a nore
recent work, Schon has addressed the neaning of such a concept
for the individual within an organization, and especially for
managers:

Many practitioners, |ocked into a view of thenselves as
technical experts, find nothing in the world of practice
to occasion reflection. They have becone too skillful at
techni ques of selective inattention, junk categories, and
situational control, techniques which they use to preserve
t he constancy of their know edge-in-practice. For them
uncertainty is a threat; its admssion is a sign of
weakness.  Qthers, nore inclined toward and adept at
reflection-in-action, nevertheless feel profoundly uneasy
because they cannot say what they know how to do, cannot
justify its quality or rigor. . . The dilemm of rigor or
rel evance may be dissolved if we can devel op an

epi stenol ogy of practice which places technical problem
soIV|n% within a broader context of reflective inquiry,
shows how reflection-in-action may be rigorous in its own
right, and links the art of practice in uncertainty and
uni queness to the scientist's art of research. ***

* Neely Gardner, "The Law of the Qther Quy's Thing,"

* %

3
i Donald A. Schon, The Reflective Practitioner: How
Professionals Think in action, New York, Basic Books 1983, p.
6Y.

Donal d A. Schon, Beyond the Stable State, New York, Norton,
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Recent Use of Acti on Research

The idea of learning fromaction in order to nmake the next

round of action nore effective is common sense and crops up in
al most all technical assistance, consultation, and training
designs. In the capacity-building efforts of the NIC Community
Corrections Division, an effort has been made to be sonmewhat nore
rigorous in conbining inquiry with action. \Wile stil
enbryonic, some interesting and at tines ingenious uses of action
research, planning, and training have occurred in Chio, New York,
and California. Al have involved efforts to inprove the
partnership between state and |ocal officials responsible for
Erobation services in jurisdictions where the state performs sone

ind of supervisory role while the counties deliver services. A
nmost intriguing byproduct of these action-research efforts has
been the energence of peer consultation through which
practitioners fromone jurisdiction have been enabled by NNC to
pass on their learning to those who are ready to nmake use of that
knowl edge.

Ghio

In Chio NIC provided assistance to state officials in
i nproving classification and case managenent mnethods, first with
a group of larger counties, then with small county probation
depart nents. _Larﬁe-county staff, together with state personnel
participated in the training, thus helping to devel op inproved
communi cation and nore uniformpractice wthin the
i ntergovernnmental probation system An effort was made to
capture what was taking place while it happened, and at times to
share this information wth participants.

A report by George W Farnmer (Chio's director of probation)
offers an interesting exanple of action research.* The account
of the process appears as rather standard, bureaucratic
narrative. The "action research notes" are contrastingly candid
views of how those involved were feeling about and responding to
the training. The ubiquitous problens of distorted
communi cations and di strust between |evels of governnent, as well
as insights about the inpacts arising fromthe role of NIC
itself, all surfaced. One cannot help feelinﬁ t hat assi gni ng
legitimacy to these issues encouraged what Schon woul d cal
organi zati onal | earning.

Ceorge W Farmer, "Final Report on Capacity Building Gant,"
unpubl i shed report to the National Institute of Corrections, Chio
Department of Rehabilitation and Correction, Septenber 5, 1984.
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Chio presents a fine exanple of how the introduction of a
specific technology may |lead to sharpened definitions of state
and local roles, to |long-range planning, and perhaps even to
substanti ve payoffs such as fewer people incarcerated and nore
(the right ones) under community supervision. CGeorge Farner sees
classification not as an end in itself but as a general
managenent tool and a way of knitting together disparate county
systenms. In this way it beconmes a vehicle for fashioning a
different role for the state, one of facilitation rather than
direct admnistration. Developing a statew de database can | ead
to nore effective planning and resource allocation, and thus to a
nore coherent system

_ The Onhio experience also suggested a variety of kinds of
information that could be usefully devel oped. County staff, for
exanple, felt that the process they were going through was
extrenmely political, though in different ways in different
counties. Clearly it is inportant to find out how those with
power over the innovation are feeling about efforts to inplenent
It. How and why are they resisting? Wat changes m ght gain
their support?

Sone interesting hypot heses about the nature of resistance
came out in discussions. For exanple, it was learned that somne
people in admnistrative roles have difficulty "letting go" of
counting contacts and focusing instead on results. Those
invol ved were said to be preoccupied with what the system does
rather than what probationers do. If correct, this observation
su??ests not only the collection of certain kinds of data
(offender behavior) but the purposeful consideration of such
information on the policy process and in resource decision-
making. This is the kind of material out of which action
research and training can be designed. The data take on neaning
when those involved play a part in figuring out what information
to collect, howto interpret what they find, and how to use what
they |earn.

The Ohi o experience also was instructive in clarif%ing
contributions outsiders can nake and the points at which being
too close to the action or too personally invested in the outcone
can be dysfunctional. There are advantages in neutrality. The
experience al so suggested the w sdom of 1nvolving a carefully

sel ected group of state and local actors, of starting small and
keeping the data collection and feedback process sinple, and of
getting everyone accustonmed to | ooking beyond inmedi ate successes
and failures to the larger policy inplications of what they are
experi enci ng.
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New York

The idea of bringing about change in New York probation
services through a strategy involving action research energed
onIK gﬁadually and was facilitated at key points by NNC. As in
bot io and California, NIC consultant Billy Wayson i ntroduced
t he concept early in discussions of howto inprove state-Ioca
relations. N C arranged for Panela Derrick to visit California
to consult with both users and theoreticians ofaction research.
Stating candidly at the outset that her classical research
training made the nethod suspect, Derrick cane intine to
advocate it and teach it in NewYork. Meantime GCeorge Farner of
Chio visited New York to describe problens and successes in his
state stemmng from action research. The responsible
adm ni strator Ednund B. Witzer and training director Merlin Lew s
found satisfactory answers to their questions about the
approach. *

In the 1986 update of this report, contact was nmade with New
York officials to determ ne how their capacity-building efforts
had progressed since 1983 and what function action research had
pIa¥Fd In that process. The goal of change in New York is to
reshape the relationship between state and | ocal probation
authorities.** Fiscal constraints and the public demand for nore
cost-effective services were recogni zed as the driving forces
from the beginning. The major obstacle appeared to be the
ubi quitous ogre of a "regulatory climate,” in which suspicion
characterized the relationship between the two | evels of
governnent. Local service providers were perceived as doing the
[east required to neet state audit standards and tended to
3uestion audit findings and resist inplenentation on grounds
oubtless famliar to those who have experienced state-|ocal
tensions in other jurisdictions: "You did not ook at all the

avai l able information. . . Standards focus on _easily quantifiable
data. . . not the real needs of clients. . . The rules are too
demanding. . . inpossible to meet."***

Ednund B. Witzer, director of New York's Division of
Probation and Correctional Aternatives, wshed to change the
climate to one of collaborative problemsolving, saying "W nust

" Panela V. Derrick, "An Assessnent of Organizationa

Consulting: Antecedents of a Devel opi ng O ganization,"

unpublished report, Executive Department, New York State Division

of Probation, Septenber 6, 1984.

CDIIJgronE Bukiemﬁcz,hPaneIa Derrhck, gnd Nbrg n Lews, "Focus: A
aborative roach to Inproved Probation Services," Mnagi ng

New _York Staté&”%unner 1985?ppp. | -4,

*** Thid., p. 2.
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all be reading fromthe same sheet of nusic to ensure quality
probation services statewide." In review ng what has taken place
in New York over the past three years, it is plain that an action
research, planning,' and training strategy has been enployed. A
strong effort has been made to transformthe auditing and
nmonitoring function of the state into a problemsolving one,
downpl ayi ng bl ane and concentrating on better service delivery.
The new system has an inposing nane, Conprehensive Managenent and
Operations Review System (C MORS).

The process begins wth a work party conposed of both state
and county staff, enphasizing collaboration at the outset by
jointly determ ning the database relevant to assessing strengths
and weaknesses in service delivery. Cient records are reviewed.
One rule area is examned at a tine to nmake the task manageabl e.
An effort is made to preserve research rigor by using sanpling
techniques and reliability checks, but qualitative information
about the organization and its work is given inportance too. Low
conpliance problens are seen as flags for problemresolution
efforts and are examned by looking at the field of forces wthin
whi ch they occur. A conscious effort is made to collate
recurrent problenms and thus consider their inplications for
policy changes at the state level. This collaborative process is
seen as creating "a forumfor negotiation and feedback on the
role of the division in county business."*

Supporting docunents furnished by the New York program offer
interesting ideas about the conceptual frameworks wi thin which
the change process was designed. The C MORS Eval uation Plan
prepared by Panela Derrick states that the theoretical foundation
is "double-loop" learning. A single |oop occurs when state staff
provide audit information to local |ine and managenent officials
on specified exceptions to state requirenents. The process
becones doubl e-1 ooped when the | ocals challenge the
information.** A related concept enphasized in the C MORS
operational manual is "instant feedback." Pointing out that
| ocal staff "know the subtleties, conplexities, traditions and
political realities of their counties to a far greater extent
than can the staff of a state regulatory agency," tabul ated data
are nmade available to local staff at the outset of on-site
activity. By sharing the analysis and interpretation of the
information, [ocal ownership of findings is encouraged. ***

§L5|a., . 4.

Eval uation Plan for Crimnal Supervision Services,"
Executive Summary, New York State Division of Probation, undated.
=2 "Manual for the Conprehensive Managenment and Qperations
Revi ew System Crimnal Supervision Process,"” New York State
D vision of Probation, undated.
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By m d-1986 New York officials were convinced that the C
MORS program was maeking a major inpact on state-local relations
in probation. Jointly devel oped strategies for solving problens
wer e producing corrective action plans and inproved conpliance
ratings in the state audits. County probation adninistrators
were able to provide their legislative authorities with concrete
evidence of productivity.* Current efforts enphasize the
devel opnent of an autonated data processing systemfor
departmental audit reports. The systemis designed so that
contributors need not have expertise in progranm ng or research
design. Program consultants will be provided with portable
computer units in an effort to further "blur the |line between
research and action."** The goal is to build capacity for
di agnosi s and anal ysi s of Fro | ens at the | evel of operations and
within the staff responsible for them

New York officials recognize that a frequent criticism of
action research is that those responsible for action cannot
provi de unbiased information on their own productivity. The New
York systemis being designed to provide objective and automated
estimates of output, which then imediately beconme available to
operations staff for analysis, interpretation, and, ultimately,
action planning. The larger picture that energes by aggregating
i ndividual audits can then be used to evaluate and refine state
audit elements and policies. This is in keeping with the doubl e-
| oop learning nodel referred to above.***

Those involved with this action research effort in New York
recogni ze that change is an increnmental process and that major
shifts in policy nust build upon | earning new ways to behave.
The CG-MORS programis breaking up the old ganes of offense and
def ense between state and |ocal actors, but those involved
recogni ze that so far it is essentially a better, nore
col | aborative way to achieve regul atory ?oals of service
delivery. Perhaps the nost interesting feature is a |ong-range
vision to go far beyond this achievenent, in effect to
deregulate. "It would then be left to the state agency to put
its attention to our real business, not 'Are you working?' but
rather 'What works best?"' ****

Letter fromPanela V. Derrick to National Institute of
Corrections, March 17, 1986.
lbid., p. 2
“Evaluation Plan for Crimnal Supervision Services,"
Executive Summary, New York State Division of Probation, undated.
Panela V. Derrick, personal communication, March 18, 1986.

* k%
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California

In California NIC has aided the formation of a policy
‘council to address intergovernnental issues in correctiona
adm ni stration and planning. Historically California has |acked
the capacity to relate youth and adult correctional prograns at
the state level (prisons, youth institutions, and parole
services) to county-operated probation services and jails. The
| ack of conprehensive, long-term planning, or even of a vehicle
t hrough which to consider the optimal roles of different |evels
of government, has handi capped correctional managenent, | eading
to both gaps and duplications in service. Functional
rel ationships, as between probation and countﬁ sheriffs or
bet ween state-|level and adult services, also have been
characterized by cross-purposes and faulty comunication.

The new council was |aunched inCctober at an N G
5ﬁonsored meeting of policy leaders from state corrections, the
Sheriffs' Association, and the Chief Probation Oficers
Association. Prior to this neeting, and as a basis foran action
research component, information was collected via interviews with
all attendees. The data tended to follow the guidelines
suggested by Kirkhart in connection wth contract-setting:
al l owi ng perspectives to be articulated publicly, devel oping and
negotiating expectations, and assessing the paraneters of the
situation. | dentifying sonme issues on which imedi ate steps
m ght be taken toward a new partnership, the participants al so
devel oped an agenda for nore long-term conplex problemsolving.

Action research, planning, and training were incorporated
fromthe beginning in California's effort to develop a nore
effective partnership between state and |local levels. The
California Corrections Executive Council that emerged fromthis
ﬁrocess benefitted greatly fromthis approach. In fact, the

istoric schisns and tensions that have fragnented correctional

services in the state for decades doubtless would have defeated
all good intentions wthout some way of objectifying issues and
correcting negative stereotypes anong the parties invol ved.

Rel ati onshi ps between the state and the counties have
fluctuated over the past thirty years fromreasonably cooperative
to adamantly hostile. Even in the best of times, however, the
insularity generated by political alignments and revenue flows
has bl ocked efforts to devel op sensible, conprehensive
arrangenments for relating parts of the systemto each other in a
cost-effective way. Only when fiscal pressures created true
w nners and | osers annn? the services 1nvolved were incentives
provi ded for statewi de planning to neet the public demand for
efficient use of scarce resources. Horizontal relationships
bet ween correctional services at a given |evel of governnent
simlarly tended toward conpetitiveness and distrust. In the

142



case of the state governnment, separate departnents for adult and
youth corrections guarded their territories vigilantly; and the
various paroling authorities fought countless battles with the
operating bureaucraci es responsi ble for nmanaging the institutions
and parole supervision prograns. Wthin California counties,
probation has been dramatically divergent fromthe jails, both
adm nistratively and philosophically. Wile Proposition 13
produced a Berception of increased commnality of mssion, it

al so exacerbated tensions in the struggle for limted tax
dollars, with sheriffs and chief probation officers typically
placed in conpetition with each other

Top correctional policymakers who began to talk of an
i nproved state-local partnership in md-1983 were well aware of
this history. The newly appointed director of the California
Youth Authority, in fact, came from a position ofchief probation
officer in a California county. Shrewd political pragmatism
seened to characterize the twenty-plus actors who pl ayed key
roles (sheriffs and probation chiefs fromthe counties and
policy-level admnistrators fromstate correctional agencies and
parol e boards), Yet all agreed that they shared formdable
problems that could only be solved collectively. As they began
to examne possibilities, they also agreed that circunstances
were nore favorable for cooEeratlve action than at any tinme in
recent nenDr%. They felt there was a wi ndow of opportunity
created by the demand for econony and nore coherent
i ntergovernnental relationships and by greater phil osophica
agreenment than in the past. Some felt a need to join forces
agai nst what they perceived to be unwarranted incursions into
public corrections fromthe private sector.

It is doubtful that the termaction research woul d have nuch
meani ng or interest for the correctional policymakers invol ved.
They were focused on the often agoni zing problens of making their
systens work. Many facilities were terribly overcrowded
Fundi ng was inadequate. Their progranms were m sunderstood by the
public. Crinme, especially violent crine, seened to be
i ncreasing, and the managenent of dangerous of fenders created
enornously frustrating problems on a daily basis. They wanted to
join together, if possible, to get nore |everage on these
groblens, and were |looking for a process that mght help themto

0 so.

The NIC consultants were famliar with action research, and
so were key staff aides enlisted by the adm nistrators invol ved.
The two groups quickly found common cause. They agreed that
their goal was to help the policy actors to devel op better
working relationships. The staff commttee (fromthe state
agencies, the Sheriffs' Association, the Chief Probation

ficers' Association) had seen endless efforts to talk through
probl ems and were skeptical of rhetoric and theories. But they
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also were extrenely resourceful, and they became committed to
designing a process that woul d succeed. " That process turned. out
to have all the ingredients of action research and organi zation
devel opnent .

A wor kshop was schedul ed for October 1983 and twenty-three
top managers attended. Billy Wayson served as a neutral process
consul tant and convenor. The staff commttee and NI C consultants
had devel oped a design for the two-day neeting, based on
organi zational devel opnent concepts. It proved very effective.

At this neeting the California Corrections Executives
Council was created, defined as "a partnership of state and | ocal
correctional admnistrators working together to identify,
expl ore, and resol ve nutual problens. " Two years later,
after working on an agenda of common issues, the nenbers of this
council continue to feel Positive about their acconplishnents.
Considering the history of state-local relations in California
corrections, why did they succeed?

Perhaps the nost significant early step was the decision to
gather information fromthe participants before bringing them
together to design a joint effort. What issues were nost
inportant to them and to each major group? What problens did
they see in their relationships wth each other? \Wat issues
Frovided the best starting point for working together, and what

an-rgnge %oals shoul d be set for the new partnership? \hat
risks didt

Fortunately it was possible to obtain the services of Robert
Craft to carry out the interviews and provide feedback at the
Cctober nmeeting. Having been a part of state corrections for
many years before retiring, Craft had a talent for obtainin%
candi d responses to sensitive questions and for conveying the
results in an open, objective manner. He continued to play the
role of action researcher as the new council began to work on
probl ems and reassenbl ed periodically over the next two years to
assess progress. A second round of Interviews with council
menbers was conpleted in January 1985. Feedback was provided on
progress toward goals and the adequacy of organizational
arrangenments. The key feature of Craft's role seened to be an
ability to obtain and convey essential information w thout
preenpting the council's function in evaluating that data and
assessing its inplications for future action.

ey see in getting together?

The nost striking acconplishnment of the council has been
i nproved comuni cati ons between groups unable to sustain
effective conmmunication in the past. |n that process individuals
came to see each other (and each other's organi zational worlds)
more accurately and positively. Understanding each other's
predi canments encouraged joint problemsolving on a nunber of
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I ssues having to do with overcrowdi ng, progress toward a
statewi de offender classification system inproved public,
education about corrections, assessnent of the benefits and risks
of privatization, and so on. Robert Craft believes that one of

t he nost significant factorsin the council's achi evenents has
been the menbers' agreenent not to pernmit alternates or
substitutes at neetings. The new entity is truly a policy-Ievel
conf eder at i on.

It remains to be seen whether the new council can acconplish
the initial vision of conprehensive, systemm de planning and
policy fornulation, but certainly they have a nore solid basis
for doing so than in the past.

Action Research in the Future

NI C s experinentation with action research appears to be a
way of operationalizing Schon's concept of organizational
learning in the correctional field. For organizations to |learn
new ways of solving problenms, they nust have reliable information
about the consequences of the old ways and about the effects of
efforts to change. Providing such information, and incorporating
it into new decisions-and actions, encourages the kind of
col | aborative problemsolving advocated in Chapter VIII. It
builds self-reliance in place of dependence on outside experts,
yet allows for the appropriate use of outsiders when their
speci al know edge and neutrality are required.

Recent literature on managenent stresses the inportance of
under st andi ng organi zational cultures and the need to devel op
change strategies suited to those cultures. Peters and
Waterman's In Search of Excellence, for exanple, stresses the
inPortance of admnistrators understanding and protecting the core
values of their organizations while maintaining the flexibility
for needed changes.* The future of organizational inﬁrovenent
seens to lie in change strategies that conbine good theory with
good practice and achieve an integration of the two:

NI C s encouragenent of action research on the part of
agencies interested in such strategi es has produced interesting
results. The nethods used so far have been |imted. These early
successes, however, may pave the way for nore refined and
extensive techniques in the future.

~ These exanpl es need to be placed in the historic context of
varied efforts that organi zations have used to informthensel ves

* Thomas J. Peters and Robert H Waterman, Jr., In Search of
Excel | ence, . York, Harper and Row, 1982, pp 381-2971.
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about the effectiveness of their operations. Action research is
sinply a recent and unconventional approach to a very old

problem As final editing was being done on this report, the
March/ April 1986 edition of Public Adm nistration Review appeared
W th reviews #p?: 179-83) of Tirve books related 1n sone way to
the problem of |inking program planning, evaluation, and
management. Correctional agencies such as those described in

t hese pages are contributing to the nainstream of adm nistrative
know edge as well as to the solution of their own dil enmas.
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