
BOARD OF COUNTY COMMISSIONERS 
ROOM 605, COUNTY COURTHOUSE 
1021 FOURTH AVENUE 
PORTLAND, OREGON 97204 

d 2' 1 

s 2' 1 

4, 1 

1 - 5' 1 

- 9: 1. 

AN 

GLADYS McCOY • Chair • 248-3308 
PAULINE ANDERSON • District 1 • 248-5220 

GRETCHEN KAFOURY • District 2 • 248-5219 
RICK • District 3 • 248-5217 

• Distnct 4 • 248-5213 
JANE McGARVIN • Clerk • 248-3277 

s 

2 
1 

5 



1 . 

2. 

2-89 

2 9 

a) 
b) 

c) 

-2-

islat 

------·----

2 

1 , 

sals: 

ervent n 

ssion of 

4-89 #74, 

5 9 

6 9 

matter of 
ort 

5-89 to 

3- 9 

4-89 

Willamette 
at 12 0 

, mult use 
use, 

locat at 

use 
La 

r 

t to 

t, 



~--------------- ---- ----

-3-

4. 

5. 

c w BE 



~-----------------------------------------------------------· 

11 
1 

1 

s 
h)) 

c 

lt 

1: 

of rmal 

2, 1 

s 

i 1 

at t cone 

a of 

BE 

- 1: 

e, 2 

at r 

) 

lementat plan 

of e 

research ect on 
h was 

11, Clear r's 

4 



rs 

lt 

R-1 

R-2 

3 8 

was 

R 

R-5 matter of ratif 
rnmental 

R-6 

-5-

4, 1 

1 

' 9: 

e, 

st uti 
s lanes 

1 20] 

s 



7 

8 

1. 

rsday 
reco 

ment of st e 

lt 
at t 

p.M. ' 

-6-

y - 10: 

rv s 

nne 1 27 

nne 1 21 

ces 

A.M. 

izat 

of sioners are 

si 

r ers h t 

r t rtl t 



, MAY 4, 1 

FOLLOvl!NG UNAN 

of 
1 

R-10 ion in matter of Proc1 of May 7 
13, 1 9 as Nati tions Officer Week ~ I 

R-11 ion in t matter of Proclaiming May 6, 1989 as 
rses 1 in Mult 

-!?:2-



....------------------~·-···-~~~~- . ---· -··~·~·-·~ 

( 

( 

DATE SUBMITTED 4-24-89 (For Cler~•s Use) 
Meeting Date 
Agenda No. ------

REQUEST FOR PLACEMENT ON THE AGENDA 

Subject: Probation Research Project 

Informal Only* __ M_a.....:y-:-2_, _1_9.,..8_9 __ _ 
{Date) 

Formal Only 
--------~(~Da_t_e~)~----------

DEPARTMENT Justice Services DIVISION Administration 8 Planning 
-----------------------------

CONTACT · John Angell:-· TELEPHONE __ 2_48_-_3_7_0_1 _________ _ 

*NAHE(s) OF PERSON MAKING PRESENTATION TO BOARD John Angell/T_::>dd Clear (Rutger's University) 

BRIEF SUMMARY Should include other alternatives explored, if applicable, and clear state­
ment of rationale for the action requested. 

Present findings in relation to a four year research project on Probation Hanagenent in aultnomah 
County which was funded by the Edna McConnell-Clark Foundation. 

{IF ADDITIONAL SPACE IS HEEDED, PLEASE USE REVERSE SIDE) 

ACTION REQUESTED: 

-~ INFORMATION ONLY 0 PRELIMINARY APPROVAL 0 POLICY DIRECTION 

INDICATE THE ESTIMATED TIME HEEDED OM AGENDA 30 ninutes -------------------------
IMPACT: 

PERSONNEL 

0 FISCAL/BUDGETARY 

0 ·General Fund 

Other --------
SIGNATURES: 

0 APPB.OV.AL 

DEPARTMENT HEAD, ELECTED OFFICIAL, or COUNTY COMMISSI0L'Wiri~=:4-.JL~:::.:::..:::::::::::::::.__~:::::...:::::::jt::::...:::::~ 

BUDGET I PERSONNEL / ---------------------------------------------------------------
COUNTY COUNSEL (Ordinances, Resolutions, Agreements, Contracts) ______________________ __ 

OTHER~~~~~--~~~~--~----~----~--------------------------------(Purchasing, Facilities Management, etc.) 

NOTE: If requesting unanimous consent, state situation requiring emergency action on back. 
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DEPARTMENT OF JUSTICE SERVICES 
1120 S.W. FIFTH AVENUE 
ROOM 1500, THE PORTLAND BUILDING 
PORTLAND, OREGON 97204 
(503) 248-3701 

TO: 

FROM: 

DATE: 

SUBJECT: 

M E M 0 R A N D U M 

Com"l1 s s 1 oner ·.Gladys McCoy, Chair 
Co~issi~ner Pau11ne Anderson 
Com issi ner ~ick Bauman 
C 1 

i s ner Gretchen Kafoury 
VJJ 

Joh ngell 
Dir ctor 

Apri 1 25, 1989 

PROBATION DEVELOPMENT PROJECT EXECUTIVE SUMMARY 

GLADYS McCOY 
COUNTY CHAIR 

Attached 1s the Executive Summary of a report Todd Clear prepared as a 
result of the Edna McConnel Clark Foundation research in Multnomah Cocnty. 
His briefing to the Board next Tuesday will deal with thls and other material 
related to the research project. 
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The PROBATION DEVELOPMENT PROJECT: 

SUCCESSES, FAILURES, AND QUESTION MARKS 

Program Resources Center 
Rutgers University 

School of Criminal Justice 
Newark, New Jersey 

November, 1988 

carol Shapiro, Director 
Program Resource center 

Todd R. Clear, Professor 

Ellen F. Chayet, Ph.D. 
Assistant Director, 
Program Resource Center 

suzanne Flynn, Consultant 

This report was made possible by a grant funded by the Edna 
McConnell Clark Foundation. Points of view or opinions 
expressed are those of the authors and do not necessarily 
represent the policies or itions of the Foundation. 
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The Probation Development Project (PDP) was a 48-month 

effort in Multnomah County (Portland), Oregon, designed to 

demonstrate probation's potential as an alternative for 

high-risk, incarceration-bound offenders. 

The organizational change program of the PDP had two 

elements. There was a conceptual basis for supervision 

which promised to provide the type of supervision needed by 

high-risk, incarceration-bound offenders. There was also a 

change program to develop the specifics of a program which 

would meet the needs of the agency and community. 

The conceptual basis for the project was the notion of 

"risk management": 

o The establishment of a valid risk assessment 
system. 

o The development of supervision priorities based 
on levels of risk. 

o The classification of supervision conditions as 
based on risk control and punishment 
requirements of the case. 

o The limitation of conditions to the minimum 
needed either to control risk or to punish. 

o The development of enforcement methods for 
ensuring compliance with conditions. 

o A policy of full enforcement. 

The change aspect of the project was a policy of 

"involvement, 11 based on established principles of a 

organizational change using an "applied research" model. 

T'\!:o advisory groups were created -- a Community Advisorv 



i i 

Board (CAB) composed of leaders in the criminal justice 

system and Multnomah county, and a Probation Task Force 

(PTF), composed of probation officers. These groups met 

nearly monthly for the duration of the project, and became 

the central policy actors in the PDP, providing structure 

and guidance to the project, while representing their 

various constituencies. The use of advisory groups was 

designed to improve commitment to the project and develop 

"fit" between the idea of risk management and the 

agency/community context. The role of the advisory groups 

was to develop project policy and to respond to and make use 

of the 10 separate problem studies (using 8 uniquely 

developed data bases) that formed the procedural heart of 

this project. The advisory groups were the consumers of the 

applied research design. 

We incorporated into the design of this project most of 

the lessons suggested by literature on organizational 

change: 

o Enter by invitation from key leadership. 

o Develop the contract for the change 
process and otjectives mutually with 
the organization. 

o Involve all levels of the organization 
in all stages of the problem, from definition 
to solution to evaluation. 

o Use consensus models of decision-making whenever 
possible. 

o Integrate the internal change process to the 
external environmentaJ pressures. 
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o Incorporate an interactive process of unfreezing/ 
changing/refreezing. 

o Be open to opportunities that allow problem 
redefinition for more effective problem-solving. 

To these general ·guidelines were added the specific 

orientations of a socio-technical system model of 

organizational· change: 

o Conduct systematic assessments of the organization 
prior to action. 

o Focus change efforts on human/technical 
systems of work. 

o Expect resistance due to problems of technical 
change. 

We can divide our learning into two general areas. Six 

lessons relate to the overall principles of organizational 

change and provide a perspective on the process of change. 

Other lessons are particular to the PDP, itself, and help to 

explain why it ultimately failed as an implementation of 

organizational change, even though it was a successful 

probation experiment. 

SIX LESSONS OF THE CHANGE PROCESS IN THE PDP 

. .C.Q.nt..ent..... A commitment to process encourages an emergent, 

not static methodology. The aim is to pursue involvement, 

work for consensus, and continually consider the change 

context. For the PDP, this meant slow, sometimes painfully 

slow progress and often tedious, repetitious work to develop 

project consensus. 

_c..z.:eate co..ntingencies. When the Corrections Director w·.10 
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originally agreed to the PDP resigned and was replaced with 

someone who had little active support for the project, it 

was the CAB that provided the support to keep the project 

aliVe despite the lack of corrections support. Nonetheless, 

alignment with a previous correctional administration meant 

that the PDP was without a correctional system sponsor for 

much of the history of the project. 

o .Al..t.e.tiruLth.e._in_t_e:r::nal_c...on.:t ex t_Q f_the .. _Q r_gan.i z..a.t_i.on 

i_s _ _y_e_ry_.di.f.fi.cJ.ll.t.... The most difficult problem facing any 

organizational change program is altering the organization's 

tradition and replacing it with new approaches. The PTF was 

unable to alter the negative work context of the agency. 

o Gathe:r::ing_da:ta_a.s_a_me._an.!L..OL_c.Qnfl.i.c..t .. J.e.s.ol.u.ti.Qn 

..c_an_diy_ert at_t.ention f:r;::Qm tbe_Lar_ger_a_g.ensia.... The PDP was 

rooted in the belief that providing detailed information 

about local sentencing and probation practices, leads to 

better planning and better policy decisions. The research 

tasks and data they yielded soon became the central focus of 

the project, in particular for the CAB. The larger agenda, 

that of changing probation, was given lesser significance. 

o . .L.inking_.c.h.an..ge_t..o__c..u.rr_e.n_t_. a.c..t.Q.rs_c.a.rrt.e..s_J;J,a g.gage.... 

When the state's original leadership who sponsored the PDP 

in Multnomah County resigned, many thought the project 

slated for expulsion. Local corrections management was left 

with ambiguous signals from the new central office as to how 

to support the work. Those within the agency who were 

hostile to the prior administration defined the project as 
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an initiative of the purged leadership, and sought to have 

the PDP closed down. Local community leaders intervened in 

the form of the CAB and provided strong support for the 

continuation of the proJect. This made the PDP a 

protectorate of the CAB, operating in a somewhat hostile 

environment. The only residual sources of support were the 

members of the CAB and the local corrections management. 

Here, the project took on baggage of local political 

contexts. 

o .EQli..tic;_al ... J:;.ont.ext ... ac;.t.s .... as .... a .... random va:riab.l .. e .. ,. The 

PDP was a case study in how the political context works as a 

random variable. Three political issues were of paramount 

influence on the PDP: the resignation of a corrections 

director, a gubernatorial election, and a political ground 

for building new prisons and keeping parolees under 

supervision for longer periods of time. 

The PDP Unit was able to successfully implement the 

principles of risk management. The number and function of 

conditions were limited to the risk management rationale and 

were more carefully enforced. Group decisions on both 

policies and individual cases were superior to individual 

decisions. supervision was considerably more intense. The 

operations of the PDP demonstrated that: 

o Risk management can be applied to a high risk 
population of incarceration-bound offenders. 

o Community supervision can operate effectively 
even under conditions of extremely limited 
institutional space. 
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There are substantial advantages to commencing 
supervision planning prior to sentencing. 

Careful enforcement of conditions can occur 
without routine resort to incarceration. 

o Probation staff can change their traditional 
approach to supervision. 

THE, __ DIVE.RSION_.OF_QF.FE.NDJ::RSJRQM_INCARCE.RAT.ION 

The PDP project demonstrated that the diversion model 

contains two problematic assumptions. First, it is assumed 

possible to identify a tightly-defined group of offenders 

bound for some incarcerative term. second, it is assumed 

possible to establish a selection process to move those 

offenders into a division program. Straightforward as these 

assumptions seem, both proved complicated in Hultnomah 

county. 

The diversion process in the Probation Development 

Project was a product of both policy considerations and 

practical limitations. Policy considerations resulted in 

restricting the pool of eligible offenders only to high or 

moderate-risk clients convicted of crimes of low or moderate 

seriousness. Practical considerations resulted in a loss at 

screening of a large number of cases who fit the criteria 

and who would otherwise be suitable. As a result, of 1183 

offenders screened for this proJect, only 55 were diverted 

to the PDP. 

Our research suggests that the practical problems are 

1 potentially solvable. The diversion of offenders from 

incarceration in Hultnomah county is primarily a problem of 
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coordination and management. Among the most important 

results are these: 

o The existence of sentencing disparity in Multnomah 
County makes it imperative that a careful client 
selection process be established for any diversion 
project if it is to avoid widening the net. 

0 over one fourth of the incarceration bound ~ 

0 

0 

offenders of moderate-to low-crime seriousness 
level are low risk. 

The Multnomah County justice system cycles many ~ 
offenders through a series of hearings, and this 
cycling process, taken together with 
organizational fragmentation in the justice 
system, results in loss of over 80% of the cases 
eligible for diversion. 

If the necessary administrative arrangements could 
be made to improve the client selection process, 
there could be a diversion of approximately 200 
offenders per year. This would result in an 
ann u a 1 . .saving o..f.._J:_e.ns___o..f __ th_o .u.s.auds ... ...o..f-ia.il .... c. e_ll 
day.s_an.d_pJ::.i.s...Q..U...J:.el.Lda.YS_ . ..Q..e.r:.. ... .Y-e.a..r:.... and wo u 1 d 
return over a quarter of a million dollars 
enhancement funds per year. 

o The main impediment to effective diversion in 
Multnomah county is not the lack of appropriate 
offenders but the failure to make the 
administrative arrangement necessary to carry 
out diversion. 

S.UP.ERV..IS.IO.N _Q:u:TCOHES __ QF_.E..Df 

A study was conducted of the cases admitted to the 

project, comparing their performance to a similar group of 

clients not admitted to the project (both probationers and 

prisoners); the were followed for 12 months. This study 

found: 

o PDP cases received considerably greater levels 
of supervision than regular probation or 
parole cases. 

o PDP cases were afforded greater enforcement 
of conditions than prison or probation comparison 

,, 
' 
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l 
cases in their criminal activity level. 

o Differences in performance under supervision favor 
PDP cases, especially when considering major 
offenses and especially when controlling for time­
at-risk of criminal conduct. 

o PDP cases cost significantly less to process 
than either the probation or prison comparison 
group, mostly because they experienced 
significantly less incarceration. 

The findings presented above raise a critical issue 

concerning the use of resources for convicted offenders. An 

intensive supervision experience poses no greater risk to 

the community than regular probation (with its initial 

period of incarceration in jail) or prison. It is also true 

that the intensive program is less costly (an average of 

$4.11 per day) than either probation with jail ($2.08 per 

day for probation, but $50.24 for each day spent in jail} or 

prison ($38.29 per day) It is also more humane. How then, 

can reliance upon harsher sanctions in the initial portion 

of an offender's sentence be justified? The PDP experience 

has strengthened the argument for continued development of 

ways of managing high risk cases in the community. 

RETROSPECTrvE ON THE FAILURE OF THE PDP TO CHANGE PROBATION 

In spite of its adherence to organizational change 

principles, the investment of considerable resources and the 

promising results with a small sample of offenders, the PDP 

f 1 in its mission to develop probation as an alternative 

to jail and prison for high risk offenders. 

The project emphasis on a process of 11 involvement", never 
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succeeded in mitigating;the perception that this was a 

"Rutgers" project run by outsiders. 

o The_.E.D..E.......de.ge.ne.r.a.t_e..d_f.r.om. _an __ or.qan.i z .. a.t.ion al 

.. d.e Y~.l.9..QID..e.n.t.._Lr..Q.:Le~_Lt..Q__a_.r_e s.e a.r_c:l:L .. S..tJJ d y__, The origin a 1 

proposal to develop probation's capabilities to supervise 

high risk incarceration-bound offenders became subverted to 

the study of a PDP units' work. 

o .l'he... .. -E.D.P_.f.ai.l.e..d..J:.Q __ link......t.o.. .... .th.e __ ..s.e.v..e r e ___ c.r..o. w.d.i ng 

.. i.s.s.u.e..s_in_Qr_eM.n... No coalition developed to support the 

project as an important initiative to help solve oregon's 

correctional institution crowding. 

o Pro j ~t_aas..ump..ti.Q.ns_.an.d.._g_o...al.s__C..Qn.tr.ad.:iJ:_t_e_d_l_o..c .. al 

. .an.ct_s..t_a..t..e corr:ec..llQDal momen.t.ulll.. The underlying assumptions 

of the PDP favored greater and different use of community 

supervision. This directly contradicted the momentum in 

Oregon to expand jail and prison capacity. 

o ~r_w.a..s_un.ab.l.e..._t_Q_Qy_e rc o.m.e __ .int . .er:n al..._hos.t.i.l.i..ty 

.~_t~e pr:Qj~~ The daily pressure of the traditional frame 

of reference in the agency was less tractable than we 

belie ·ed, and was certainly impervious to a "special 

research project," as the PDP was perceived to be. In the 

face of this pressure, the PTF never came to see the 

innovative work of the PDP as a way of escaping what was 

commonly felt to be.malaise. 

o .The prob.l...e.nl..S..._Qf_imPl.e m..e.n..t_in.g:_a_c.hange.......P-r.o .. c_es . .s_..:t~e.r.e 

.different and IDQre difficu.J..t_t.h.aiLan.ti.c.ipa_t_e_d.... The large 

combin~tion of political and historical events that occurred 
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over the four years of the project meant that too many 

I 
issues were confronting the outside consultants. 

o .L..Q.c . .aJ......P.r_oj.e_c..t__.s_t.afLla c.ke.d.... .. d.ecis.i.o.n.::m.aking...J2Qw_er ..... 

This meant that when Rutgers staff were absent, meetings 

often lacked the authority needed for the project to 

maintain and proceed as needed. 

o .D.i.s..t.an CJLl:rz-tu.:oie.c_t __ _s_t_.af..L. __ .i n .. __ c.onJ:un.c...t ... i..oJL .. w.i.t.h. ...... a 

.l.e .. a.d.e.r.s.h i!LY.Q.ici.__c.r_e..ate.d_time._ .. l.ag s..... Because 1 o c a 1 support 

was ambivalent, the distance and infrequent, on-site work, 

slowed down the change process. Ultimately, this project 

took too long to complete. 
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TABLE 6 

.c.a.s .. es __ Wi.tlLa.L.L.e .. a.s.t._on.eJ.n.c.ide.n.t ....... in ... _.the 
.C_Q!D!D.Ull.i.:tY_ .. OY.er __ l.2JtQn.ths 

PDP Probation Prison 

N (%) N (%) N (%) 

misdemeanor 8 (16.7%) 23 {47.9%) 6 (22.2%) 

felony arrests 9 (18.4%) 22 (45.8%)· 5 (18.5%) 

misdemeanor 
convictions 2 4.1%) 4 ( 8.0%) 1 3.7%) 

felony convictions 1 2.0%) 7 (14.0~.) 0 0 

major police (a) 14 (51. 9%) 26 (68.4%) 5* (22.7%) 
contacts 

minor police 
contacts (a) 9 (33.3%) 9 (23.7%) 4* (18.2%) 

(a) Percentages appear high due to the relatively large number of missing 
cases resulting from the creation of this variable. 

*Figures for months 6-12 only. 


