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Translating Policy to Procedure:
Participatory Management
in Corrections

By Eary D. BESNEARS
Diagnostic Services Coordinator, North Caroling Division of Prisons

TRANSLATING policy inte procedure is a prob-

lem endemic to all large organizations. Policy .

provides the direction, the philosophy, and
the goals of the organization, For policy to be
effective and for the policy to be meaningful
within the organization, it must be translated into
day-to-day and step-by-step procedures that are
consistent throughout the organization. The pro-
cedurces must be workable, avoid redundancy,
minimize eflort, and wherever possible be accept-
able to staff, The procedores must conform to the
word and spirit of the policy and by so doing ac-
complish the task at hand.

This problem is no less apparent in corrections
than any other organization. Corvectional agen-
cies can generally be described as cenlralized
hierarehical organizations with a military style
chain of command. Tn this type of organization
policy and procedure are formulated in the upper
echelons and passed down through the rank and
file for implementation. Unlike the military orga-
nizations after which they are modeled, personnel
in correctional - organizations lack  the intense
training, discipline, and loyalty associated with
military operations, Without these qualities, the
large centralized corrections department is sub-
jeet to uneven . interpretation and application of
poliey, with various elements somctlmm worhmg
at eross purposes.

The ceniral administrative component of the‘
correctional ageney generally has the dificalt task

of formulating policy.” The policy must comply
with State and Federal law, administrative direc-
tives from elected officials, and the wishes of
varfous public and private special interest groups.
With many competing external forces, centralized
policymaking seems necessarvy in order to comply,
cooperate; and compromise with the various extra-
system pressures and demands,

- However, the correctional’ agency with a num-
ber u[ prison facﬂltles and/m functlom] com-

Bt

mands eannot simply hand down policy and leave

procedure formulation to each discrete facility or

command, This process would produce idiosyn-
cratie procedures which will lack the consistency
and standardization necessary for the agency to
function as an integrated system, Conversely, if

the policymakers dictate both policy and pro-
cedure, the procedures may well be unworkable

at the loeal Ievel, lack support by the local staff, -
and eventually be subverted and altered to meet -
“the local stall’s perceived needs. The end result

is again a lack of consistency and standardization,
Some middle ground must he found hetween

these two approaches; a way must be found to

tranglate policy into consistent and standardized
procedures for all the operational components,
The resuliant procedures should certainly con-

form to both the word and spirit of the policy,

be practical within the contraints of correction’s
limited resources and prison dynamics, and re-
ceive the support of the staff who dre e*{pacted

to implement them

The Norzh Carelina Problem
Ag with any other complex organization, the

problem of translating policy m‘co procedure can
be’ witnessed” in eorrections in North Carolina. .

The North Carolina Department of Correction is

_a centrally controlled orgarization with 11 diag--

nostic centers located across the State. These

centers perform evaluations of each of the ap-
proximate 13,000 new admissions per year. The
prisoners are then transferred to one of the De-

< partment’s 79 prison wunity and t}us dmgnostm'
center inforation tr avels with them. In addxtmn‘
to complvmg' with State law and mterwetatmns

of vauous court rulings, thebe centers must cora-

ply with the policy and procedurc Lh.veloped 111,"”
“the central offices and passed down to them in the -
form of a guidebook and/or memoranda. Unitil s
the advent of ﬂm mnow’cxve efforts to be descnbed SR
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later, each diagnostic center was performing its
duties, as defined by cenlralized procedure and
policy, differently,

Reeord jackets were set up differently, forms
eompleted differently, some forms were omitied
altogether, some diagnostic centers created their
ownr Torms, psychometrie testing was adminis-
tored under different conditions, and many maore

small and large differences’ existed. There is no

evidence that any of these diflerences resulied
from malicious or antjauthoritarizn motivation.
These deviations ocenrred in a slow, evolutionary
faghion, The staffs were well intentioned in their

~efforts 1o make the - diagnostic center processes
- more eflicient and effective. These differences

arose out of each center’s practical consideration
of the available resources, the prisoners’ needs
and the perception of the prison units” needs.

1t is easily recognized that there was no con-
sigtency or standardization. There was confusion
—in the diagnostic centers, in the prison units,
and in the central offices. The word and spirit .of
policy was somelimes violated. Central office staff

" was sometimes viewed by diagnostic cenfer staff

as distant and out of touch. Diagnostic center

stafl was somotimes viewed hy contral office stafl

as provincial and without awareness of the lavger
system needs of the department.

The North Caroling Solution

The solution to this problem was not an easy
one; the diagnostic center problems were sympto-
matic of problems existing throughout the system.
If the eentral stafl were to formulale and dis-
tribute new procedures, il is likely that after

dnitial compliance the same process would ocear
and each ecenter graduvally evolve its own pro-

cedures. The decision wag made to compromise
the hierarchical military model and {o. initiate

two-wity communication belween the centers and

the central oflice via participatory management.
It {s important to note that this decision was made

at the mid-management level for one small com--

ponent of the Department withoul benefit of De-

~ partmental policy directing a change in manage-
‘ment style.

The ,Jzn*thpatory model developed in North
Cavolina doeg not place the diggnostic centers in

~ the position of ruling as in the ideal participatory

demoeracy in which “the people rule” The model,
in its simplest terms, consists of three steps: (1)

~ The central administration formulates policy; (2)
repros a,nmtivcs Trom oach of the dingnostic cen-

ters meet and through consensug decisionmaking
they formulate procedures conforming to the
poliey; and (3) the procedures are reviewed and
approved by the central administration. This
model places the policymaking role at the central
administrative level, while allowing procedures
to be developed within the practical considerations
hegt understood by the staff that must implement
them, While there are certainly several meuans
available for instituting. participatory manage-
ment, the sucecess of the North Carolina strategy
makes it worthy of discussion. It is supposed that
this strategy can be transferred to correctional
organizations suffering from similar problems.

The first and most important step in the patrtici-
patory management strategy used by diagnostic
services was to bring together the directors of the
centers in one day conferences, oceurring al one
month intervals, for several months., The goal of
these meetings was threefold : fivst; to provide the
directors and central staff with the opporiunity
to meet and know each other; secondly, to provide
the opportunity for them to recognize and discuss
common problems; and finally, and probably most
importantly, for the directors to develop an iden-
tity as a team with common goals. The importance
of this first step should not be underestimated, for
without it it is unlikely that the total strategy
would have succeeded, Regardless of what strat-
egry 9 wsed, it is imperative that the central and
line stafl's meet together to gain a group identity
and -mutual respect,

After an awareness of common problems and
3 common identity was achieved through monthly
meetings, & workshop wag organized wilh the ex-
plivit-purpose of preparing a procedural manual
containing consistent gystemwide procedures for
the diagnostic centers. The workshop was begun
with a small group exercise aimed at assisting
the participanis in working together, compromis-
ing, and making decisions by consensus. Thix ex-
grefse presented a fictional situation in which-the
small groupg had to decide which three of seven
andidates would receive the services of a kidney
machine and thus continue to live. The exercise
required that the group’s solution be based upon
o congensus decision. Not only was the exercise

Ssueeessful in facilitating group cohesion and effee-
Advoness, buf it-served ns a continuing source of

humor and sfress reduction throughout the worke
shop. : : o
The par’mmpantq remained in these small.
groups zm,d were m'glmzed into three Tagk
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Groups and g Review Committee, Fach Pask
Gronp way comprised of Lhree permanent moeme-
bers. These members represented the grass roots
organizational components for which the pro-
cedures were being developed. Each Task Group
wits assignod-anumber of procedural {opies necey-
sary for completing the manual, Bach topic was
aecompanied by a skeleton outline which pre-
sented goneral questions concerning procedures
and standards., In simple terms, the outlines re-
quested-the following information: purpose of the
procedure, oxisting policies, step-by-step ingtruc
tions, distribution of any forms, who should per-
form the duties, and when in the operational
provess the duties should be performed. The Task
Groups were given a set amount of time to reach
i ronsensus il complete these outlines in detail

ILach Task Group was joined by a cenbral office
stall member who served as a facilitator. The dilli-
culty and importance of the facilitator role is
evident in -the following written instructions

which were provided each facilitator prior fo the -

workshop: “The final produel should be the work
of the parlicipants; it is their process, their pro-
cedure, and theiv responsibility. The facilitator

should not guide, direct, structure; or dominate

the group. The facilitator’s rele is to make the
partivipants’ task as casy as possible and to assist
in maintaining goal- directed gmup functioning.”
The following lists the auhtatm specmc duties
and limitations:

(1) Insure that the group undei stands its ’msks
and time [imitations.

(2) Act ax logistical
groups, .

(3) Insure that workshop facilities are com-
fortable and that needed supplies are available.

(1) Mediate conflict by accurately reflecting,
clarifving, and summarizing differences. The par-
ticipants are responsible for resolving differences.

(5) Make input into the procedural topic dis-
Ccussions ax long as the group-is

Jiaison belween the

{(6) Take notes concerning the group s output

Lo insure that the full flavor of the group’ s rosults
is recorded. :

These four member Tdsk Groups were l]‘-()

Cjoined by a resource pe)hon(s) who sm\cmh/cd

in the particular Lopm under consideration. The

Fesotiree people were (ha\\n from both line and

staft functions. Their 1o ole was to pro vxde tech-
,mcd assistance. The number of resomce peoplc

aware that the
input is the facilitator’s personal opinion and is.
Chy nooway a u,ﬂectlon of adminisirative opinion.

nical writer i preparing the final narrative. :
aided in “spreading out” the R(ﬂvxew (‘umm]ttec O
c}hp(‘l'tlsv The next clement ig ‘c}m(: the narratives .
were guickly typel and fed bar’h 1o the parmma L
pants for t] their consuh,i"mon cmd to. remf orcethe
. quantity and quality. of their ‘outpu e
f unportanL e]ement is ’L}mt the ncuratlves were fed .

Joining the i wlc (rroup varied fmm one o UHLG
and was dependent upon the seope and complexity
of the procedural topic. Onee the Task Group com-
pleted the outline for its procedural topic, its
work was submitted{o the Review Commitied :md
the group continued 1o the next topie. '

The Review Commitlee consisted of three teams
comprrised of two persons eachy a fechniecal ve-
viewer and a technical writer. The techhicad re-
viewers were individuals who worked in the
dingnostic eenters and were respected by the other
participants for their comprehensive knowledge
of the arganization and for their years of experi-
enee. The technieal writers were persons who
were respected for their ability to write clearly
and concisely, Onee the Task Group completed a

procedural topic, the technical reviewer assigned

to that group reviewed the completed outline to-
ingure consistency, comprehensiveness, and com-
pliance with existing policies and goals, If any
one of these three qualities were missing, thé Task

iroup’s material was returned to it for needed -

alterations. Onew the technical reviewer was satis-
fied, the technieal writer transeribed the oufline
inte a narrative form. Guidelines for the format
arnd  reference numbering of the “written pro-
cedures were provided so that narvatives would
be prepared in a consistent fashion. These narrg

tives were typed and distributed as soon as peg-

sible so ‘that all of the participants in both. the

Task . Groups and Review Committee received
rapid feedback ag to the productivity and quality
of their work. At the end of the workshop, the -
parlicipants were uble to return to. their diag-
nostic centers with o t\fpcd rough. dmiL of the
procedural manual. :
Diagram 1 prosenls the structure and fumtmn '
of the wor !mhnp c-mmxmuxt.s.» Four important elo-
menls are noted. Pipst, the Task Groups and the
Review Committee wore not directly interacting;

each was situated in a separate conference TOOM :

and the Review Committee personnel were ufi-
aware of the discussion and debates les ading to the‘ :

Magk Groups” output. Secondly, after reviewing . -

and aceepting the Task Group's work, the te,(,hm-
el reviewer moved to assist another group’s tech-

, The Tourthj
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DIAGRAM [, —Structure and Funetion of Procedural Manmal Workshop*
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back to all the participants in all Task Groups
and the Review Committee, so that the total work-
shop produet was available for their erifigue and

w0 Lhat they wonld identify with the total product

The final important element of the workshop is
the chiel method used for reducing nd resolving

contlict. Each participant was giv.-1 a packet of

“Issues ‘Questions” forms upon which they could
record any dilliculties or obstacles aced by thejr
group. The problem and aliernative  svlutions
were recorded on the sheets and submitted to the
Review Committee for their consideration. If the
leview Committee as a whole could agree upon a
resolution, this resvlution was recorded in the re-

sponse section of the form and returned to the

Task Group. Most of the 66 issues and questions
were resolved by the Review (ommittee, but in
some eases it was necessary o receive opinions
from legal experls or other persons outside the
workshop, If the issue or question reguired a
poliey decision, the workshop responseés were con-
sidered to be temporary crisis resolutions and

official and permanent resolutions were solicited

from top level administrators after the workshop.
Ax it peeurred, none of the temporary resolutions
were significantly different from the permanent
resolutions and the workshop’s final product was
not substantially affected.

The fina) step in creating the procedural manual
involved the Anal approval proeess. Beeause of
the rapid feedback process built into the work-
shop, the participants left the workshop with a
typed draft of the procedural manual, They shared

‘(he matual with the stafs at their local centers

and after four weeks they met again for a one
day session fo review and approve the manual,
This session involved the total workshop group
reviewing the manual, section by section, making
minor revisions and approving it. After the par-
tivipants’ final approval, the revised manual was
submitted to the top level administrators for their
approval, Probahly due to the grass vools support
the manual had received during its development

.and the practicality inherent in a document cve-
ated by persons intimately aware of the day-to-
day oper ations of the organization, the manual

was approved by these adnnmxtmtms with on]y
very mmor hanqes

; 1)zscusszon .
This mrtxcmatow management model of Sys-

tem-wide procedure development was very -suc-
: ('(’hStUl JTor dmgnostw SEI‘VILGb in Noth raroling,

The overall goal of developing consisﬁent, stand-

ardized- procedures among eleven  operationally
Independend faeilities was achieved. This aceom-

plishment s manifest in a Diagnostic Procedure

Manual which documents 32 different procedural -

topics in terms of Departmental policy and North
Caroling law. These procedures are by definition

wurkuble hecause they were developed by the staff
responsible Tor: their irnplémentaticm and most .

knowledgeable concerning tlw day to (lw wm‘k e

site problems.

A number of <dem<maj positive reqults were

accomplished hy the pariicipatory management

workshop, Some of these assets were anticipated

but others were unexpected byproduets, The fol-
lowing list outlines some of the buncﬁts derlved
from the process:

(1) The diagnostic wntu' stuﬂq mtdleetuallv .

and emotionally invested in the procedures and
deviutiun from procedure is lesy likely to oceur. =
The provedures belonged to the Cagnostic center

and there is staff commitment to them.

(2} ‘The diagnostic center directors" profes-

sional self-respect and the respect afforded them
by central office stafl increased. There is now two-
way communication and a wn!mgnc% to share
und work together on common problems.

(8) Central office staff has a more comprehen- -

sive understanding of the. diagnostic centers”
problems and limitationy and are now able to be

of more practical service to the centers.

(1Y Novwe, poliey {ormulation ;md chunge can

be developed in the context of actual operations = -
and within {he principle of mmunmny 1mpa(‘t on.-

day-to-day stafl routine, ,
~(b) The dmmmmc centers are able to uqe the
provedures to gauge and maintain the quality of

their work. The proeeduml ‘manual provides nof

~only step-by-step procedures but standar ds ags unst

which Lhey can measore their perlormance

There is, however, & major Imbxhty in using the
participatory management mode] in pi'ocedm o de-
~velopment which must be considered. Initially, it

i4 expensive in terms of fime and money %Lﬁ‘ s
members are pulled away - from their regular

mutmo and in some ingtances wquncd to e\pend D
Ctravel funds. The North Caroling ‘project used .

many . staff hours which could have been saved: i

cenitral stafl had simply prepared the manual.
However, judging from the situation which ex--
*isted prior to the par t1c1mtory nmmgement work~'>
shops, the eentral stafl would have spenﬁ many -
many nore hmnb m at,temptmg to reconule ’Lh(‘




dingnostic centers to the procedures and attempt-
ing to “patch up holes™ in the procedures that
would inevitably ovcur. Kven though the eenters
: would have complied initially with the mandated
S, proecedures, it would probably have been only a
b matter of time before euch center would “have
- evolved slightly different procedures to meet theiv
Cto o individual needs oand thus the writing of more
: - procedures would have been required, ~

Of the many parts of the styategy used in the
procese discussed eavlier, probably the ong mosi
important to the suecess of the 'wial strategy was
praviding. a forum through whivh the stafl’ could

the monthly meelings in advance of the workshop,
it is unlikely that the continuing compliance with
“the procedures would exist, T4 I8 quite possible
that the workshop as designed would have ap-
peared sueeessful and it probabiy would have pro-
dueed a procedural manual; bowever, it is un-
ikely that the troe compromise whivh oecurred
at the workshop would have taken. place if the
participants were not already conseipus of cach
other's common and individual problims. Due to
the monthly meetings, the participants began the
workshop with an understanding and mutual re-
spect which ean only he achieved after months of
meaningful communieation. :

The participatory model continnes {3 be used
i coordinating  diagnostic center Tuctions, A
poliey or laws are generaled or changed, diag-
nostic center task groups ave assigned to change
and develop proeedures as necessary, This process,
i1 combination with the continuing monthly meet-
ings of the directors, gives some guarantee that
“eonsistent and standardized procedures will be
maintained on a eonlinuing basis, Aguain this is
 time-coisuming business and there ix somoefimes
alime Ingeofas much ag 2 months betwern poliey

- altogether negative, There is Joss of o ervisic ori-
oentations the (~(*1}1x51'.~z;:u‘(,‘ able to experiments for
afew weeks with various ways of attaining the
poliey goals, They then meet topether to drealt a

necessary ends and is within the constraints and
~eapabilities of all the eenters, The provedural
Cmanual-is an organic document qoud this model

develop a common identity and purpose. Without

and written procedures, However, This lag is not -

comprotise  procedure which aweeomplishes the

B6 . : ~ FEDERAL PROBATION

provides o planning and systems orientation for
adapling procedures Lo new ¢ircumstanees.
Whether or not the strategy used for diagnostic
services in North Cavolina is adaptable to other
correctional agencies iy a question that cannot he
eazily nnewered. This speeifie stratépy is probubly
best- snited to- voordinating the operations of a
number of diserefe operations which perform es.
sentially the same task. The concept of partici-
patory management ean be applied to corrections
in general using varintions of thix stratepy. When
North Carolina instituted a Central Transfer An-
thority for monitoring and coordinating transfers
between complexes of prison units, representa-
tives in classification from -each of these com-
plexes were brought  together to propare the
necessary. eriteria and provedures . for transfer.
Likewise, Lefore two new yoothiful offender pris
ons hecame operational, representatives from the
five established yvouthful units and from the two
pew - foacilitios met,” Within  the general poliey

guidelines developed by the central administra-

tion, this group decided what types of inmates the
twa new anits would serve and developed the pro-
cedures for coordinating lhe services among alf
seven: units. Both of these participatory manape-
ment efforts used a slightly different strategy bt
were predicated on first establishing vapport he-
tween the vaviouy stafls involved, B

From the experience of the comprehensive pro-

coaural manual developed by diagnostic sevrviees
to the rather limited problem of developing fruus-
for procedures, it has been” demonstratod  {hat

Cparticipatory management can suceeed in correc.

tions, Beeause of the military model of organiza-
tion and the traditiona] relinnee upon authoritar-
ian control, there ave some diffivnlt attituding!
obstacles which must be overcome. Nevertholoss,
the payofl of improved stul eelations, standirdi
zation and consisteney; planning and svstomwide
orientation, and pragmatisn are well worth the
effort and time costs, This pavticipatory model- -
administrative stall - develop paliey, fiekd staf? e
velop procedure, and administrative stafl wpprove
procodure-—gives fiold stafl uput, bt alse re-

“sponsibifity, and gives administrative stafl’ coy.

trol; but also practieality,
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