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Preface

These jail planning handbooks were commissioned by the Board of Corrections to help
counties decide whether to build a new jail. In addition, the handbooks chart a course
that encourages <lear and careful thinking about what to build in those counties that
have already decided that they must build.

California’s jails face a crisis. Many jails are overcrowded, many are outdated. Almost
all face challenges in the courts. The Board of Corrections seeks, in these handbooks,
to encourage thoughtful planning. When the need for replacement or renovation is
urgent, there is a danger zhat some counties will rush to build without having a clear,
fong-term view of the best and most cost-effective correctional options. The procedures
outlined in the handbooks are time-consuming, but they are worth the time invested
because they help counties discover the best long-term solutions to their jail problems.

The handbooks reflect the Board's belief that jail planning should involve broad-
based participation by all segments of county government and the public. Ot course,
sheriffs and jail commanders must be centrally involved. For the long-term support of
corrections activities, it is crucial that other officials and citizenry also take part in the
jail planning project.

In addition to describing special planning tasks, issues, and methods, the handiyooks
recommend a framework for planning, involving an advisory committee, and various
task forces and planning groups.

To supplement these handbooks, the Board of Corrections will provide a number of
technical assistance and training resources. Interested counties should contact the
Board of Corrections for further information.

These handbooks do not represent Board policy or thinking in every particular, but
the board does urge county officials to study and use them. They contain excellent
guides to the difficult, but invaluable, process of thinking carefully about a county’s jail
requirements.

HOWARD WAY
Chairman
Board of Corrections
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Purpose of the These handbooks are provided to the counties of California for a range of purposes:
H andbooks e« To hglp your count'y.identify and define its correctional problems and to find
solutions to such difficuit problems as:
An overcrowded jail
An old, inefficient or unsafe facility
How to best use limited resources.
« To define a planning process in which important questions are asked and critical
inforynation collected prior to entering into a building program.
¢ To encourage consideration of planning alternatives {programs, operations, fa-
cility approaches) which may be less costly but equally beneficial.
« To simplify and help organize the planning process.
« To help avoid costly mistakes by reviewing other counties’ experiences.
These handbooks present a “’‘maodel” corrections planning process consisting of valid,
tested methods. The process is flexible so that your county as well as counties with
differing needs can apply it to a variety of situations, Not every county will need to
complete each step or use all the information provided. To help find your own and your
county’s way through the process, refer to the sections below on “Options for Counties
with Differing Needs’ and “Introductions for Each Participant.”
Why These are Planning for corrections can be a long and complex process. Because of the effort
7] 17 required, many counties simply don’t bother to plan as carefully as they might. Thus
H.OW_TO-DO-" they don’t benefit from possibly better, more cost-effective solutions which are often
Handboo ks discovered during the planning process. To encourage counties to plan carefully, these

handbooks provide a step-by-step process and guide to the many skills you can tap from
county agencies, community organizations and interested citizens.

Each step in the planning process is spelled out in terms of what is to be done, who
can or should do it, how fong it will take and what the end product will be like. Forms
are provided for collecting and analyzing information, and questions are suggested to
help interpret the results. Examples and illustrations are given throughout the manuals.

‘ Each chapter or book identifies its intended primary and secondary users,
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Crime, Corrections and

the Jail

A Note About
Terminology

The jail is only a part of the entire criminal justice system. Unfortunately, it is often
regarded as the poor relation, even the receptacle, of the rest of the system with
detainees "“dumped on the door step” and left. The question which must be answered
is: how and for whom does your caunty wish to use the scarce and expensive resource
of the jail?

Corrections planning too often focuses entirely on a “‘concrete’” end product—the
jail facility. Sometimes, the assumption is so strong that a new or expanded jail will solve
a county's problems with crime (or even with the jail itself) that this assumption is never
questioned or tested. However, you must examine whao is currently held in custody and
for how long. Before adding jail beds, the necessity for detention must be compared
to its cost, A jail is extremely expensive to build and operate, costing about $40 per day
to house one inmate. Yet, there is considerable evidence that jails are *capacity driven’':
the more jail space available, the more it will be used by law enforcement, prosecution
and the judiciary.

While many communities do need to construct or renovate jail space, others may
find different solutions to their problems. These “alternatives’”’ can include changing
policies and practices concerning who is detained (and for how long) before trial, or
employing sentences such as restitution or community service, The problem for correc-
tions planning is to satisfy the increasing public demand for security and protection,
while minimizing the costs of incarceration—both to the community which pays for the
jail and to the individuals who are held in it.
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By permission of Etta Hulme,

These handbooks will help you examine the purpose of jailing in your county and
whether it is achieving its goals. By studying who is incarcerated, for how long, how
they are released, and so forth, your county can consider options for dealing with
alleged and sentenced offenders in the near and more distant future. At the same time,
the character and potential of your county detention and corrections facilities can be
studied in light of future needs. Hopefully, you will be able to avoid the costs of aver
or under building for your county’s needs.

Within these first few pages, we have already used a variety of terms, some of which
have similar meanings. To clarify our use of terms, the following brief definitions may
be helpful.

People who are locked up in jail may be called “/detainees,” ““inmates’’ or “prison-
ers”” once they are booked into the jail, “‘arrestees’’ before, They are defendants before
conviction, “offenders’ afterward,

In terms of their status, they are referred to as “’pretrial”’ before the court has ruled
on their guilt or innocence, “pre-sentenced” before sentence is passed, and ‘‘sen-
tenced” thereafter.
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Overview of The
Corrections Planning
Process: Five Phases

Figure 1.0-1: Corrections Planning Process

Phase One: Learning About
Correctional Planning Issues

The person responsible for operating the jail in most California counties is the sheriff.
While we will use the term “sheriff” for this role, it could also be filled by a director
of corrections, chief of police, or chief probation officer. In most cases, a subordinate
is designated as “facility manager’ and runs the jail on a day-to-day basis.

Finally, the ““jail”* itself. We use this term loosely to denote any secure place where
people are detained. It is important to remember, however, that there can be a wide
range of specialized detention (or “corrections”) facilities, including:

« Intake (or short term holding) facilities.

o Pretrial detention centers.

Sentenced facilities of various security levels such as honor farms or camps).
+« Women's facilities,

Special mental health or substance abuse units.

Pre-release facilities.

Multifunctional jails,

We have organized the planning process into five major phases which correspond to
the five handbooks in this set. For an overview of the process, refer to the chart of the
“/Corrections Planning Process.”

Assess.” v . ,A-'p‘.e'lc'rmi'v_\e TN "Al'flq.-vcloﬁ'. :
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Consultants r & Project & Funding Management
Capacity
v A 4
Convert Select
Projections Feasible H
Option
b
Document
Results -

v v

No Need to Build
or Renovate

Can’t Afford
to Impl it <'_"

The first step for most participants in the planning process is to acquaint themselves with
the major issues involved in corrections. Handbook One presents an overview of many
of these issues.
Phase One involves:
» Learning about how corrections and the justice system work.
« Understanding the demands made by correctional standards and other legal
requirements,
o Becoming acquainted with recent trends in corrections opérations and facility
design.
» Becoming aware of the significant costs involved in building and operating
correctional facilities and of the role of planning in controlling those costs.
« -Finding out about sources of information and help.
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Phase Two: The First Planning
Steps

Phase Three: Gathering,
Analyzing and Interpreting Data

Phase Four: Feasibility Study

Phase Five: Facility
Development

Phase Two includes the activities which are necessary to begin the planning process.
These activities involve:

« Setting up a participatory planning structure, Reviewing the history of the project
and identifying current problems.

« Setting goals and objectives for corrections.

+ Preparing "‘action’’ plans for solving problems.

« Selecting a planning consultant, if one will be used in the next phase.

Phase Three involves finding out what has happened in your correctional facility in the
past—for example, who has been jailed, why and for how long—and projecting what
is likely to occur and what your county wants to occur in the future, Data gathering and
analysis are technical tasks which will be done by “‘experts” (county staff or consult-
ants). Qn the other hand, many critical policy decisions concerning how the jail is to
be used and which kinds of programs and alternatives may be acceptable or desirable
for your county will have to be weighed by citizens and elected officials.
Phase Three tasks involve:
o Developing a profile of your county’s jail population and programs.
« Documenting the operation of the *“justice system’ in your county {crime, law
enforcement, prosecution, courts, probation, etc.).
« Identifying key issues in terms of how justice system operations affect the county
jail.
» Considering a range of “alternative’” programs (other than incarceration) which
may be desirable or necessary in your county.
¢ Documenting the trends in population growth, crime and incarceration rates
which will affect your county’s future need for jail beds and other programs.
+ Projecting needed jail beds and programs for the next five, ten and twenty years.
By the end of Phase Three, your county will have developed a clear ricture of its
future correctional needs.

in Phase Four, corrections needs are translated into facility requirements, ways of
satisfying those requirements are considered, and a feasible approach is identified. Like
Phase Three, these tasks are done in part by specialists and in part by citizens and
elected officials. Phase Four tasks include:

o Establishing a preliminary estimate of facility needs,
« Evaluating the potential of existing facilities for continued and future use.
» Developing a range of options for facility development.

» Considering the possibility of sharing a consolidated or regional facility with
other jurisdictions.

« Calculating the construction and operating costs of proposed facilities,
Exploring potential funding sources for facility construction,
« Selecting the best—and most feasible—facility option.

In Phase Five, you will be involved in designing and constructing (or renovating) a
correctional facility if the earlier phases showed it to be both needed and feasible, Some
of the focus will shift to the facility operators; however, input, review and approval from
citizens and elected officials will still be required. Phase Five activities inciude:

¢ Overview of the facility development process.
 Facility programming and design,

« Site selection.

» Selecting and working with an architect.
On-going project feview and coordination.
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Options for Counties

® With Differing Needs

Option 1: Little Change or
Expansion Anticipated

Option 2: Recently Completed
Needs Assessment Study

Option 3: Immediate Fire and
Life Safety Probiems

Option 4: Possiblity of Shared
Facility

Participants in the
Planning Process

Board of Supervisors

Each county has special needs depending on its size, its particular problems, and its
available expertise and resources. Because of these variations, your county may use
some sections of these handbooks and skip otheys.

Thus, there are a number of options in the planning process depending upon your
county’s starting point and where it is heading.

You may intend to make only minor changes on slight additions to your current facility
and think, therefore, that a full needs assessment is unnecessary. However, you should
review the reasons given earlier for doing a needs assessment. Some may well apply
to your county. These handbooks are designed to help you develop much useful
information and considerable local support for your jail.

If your county has completed a corrections system needs assessment study within
recent years and is considering whether to update it, you compare each of the phases
and steps presented in the handbooks with the kind and quality of information you
already have. You wil! need to evaluate whether the information is still valid. If more
work is needed, follow the steps as indicated.

If your jail faces certain immediate problems such as fire and life safety deficiencies,
overcrowding, or court order, turn to Chapter 4.2 for immediate help in evaluating your
facility. Once the current problem is resolved, start the planning process at the begin-
ning.

For certain counties, particularly small ones, and for certain special groups of prisoners
(mentally disturbed, sentenced, women, and others), consider a regional or shared
facility. If such a possibility exists, your county should explore it at once since many
tasks will need to be coordinated between jurisdictions. Read Chapter 4.4 before
starting on other tasks even though you won't have all the information you need to mal.e
a final decision until much later. Be sure that other potential cooperating counties or
cities also embark on the needs assessment process and that you establish a means of
coordinating your efforts.

Many people—each with his or her owa particular interest, expertise and level of
involvement—will be involved in the planning process at one stage or another, The
overall organization and specific roles of various actors and groups are detailed in
“Participatory Planning” (2.1). Some people will follow the sequence of steps from
beginning to end. Some will have an overview with less direct involvement. Others will
be called upon from time to time to perform particular tasks or advise on particular
issues. The following brief descripticns are intended to help each participant start the
process with a basic understanding of what is expected.

The Board of Supervisors plays a crucial role in focal corrections planning. The Board
represents the interests of county citizens by seeing that local law enforcement and
detention services are adequately funded. At the same time, the Board must assure that
they are provided in a cost-effective way by the sheriff who is directly responsible for
detention and corrections.

Specific duties of the Board in the needs assessment process include:

« Establishing an Advisory Committee and selecting its members.

» Issuing a directive to county staff to carry out the planning study (or to hire a
consultarit).

« Funding the project manager (and perhaps other staff positions) as well as other
project expenses,

o Input to and review of policy issues as they develop.,

« Review and approval of major reports produced in the process.

« Ratification of selection and contracts with any consultants used in the process,
« Authorization of capital and operating costs for detention facilities and programs.
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Sheriff and Corrections Staff

Project Manager

The Planning Team

The Advisory Committee

Representatives of Criminal
Justice Agencies

Consultants

With immediate responsibility for detention and corrections, the sheriff plays a critically
important role in the planning process. The sheriff is in a sensitive position, particularly
when others question the way things have been done in the past and suggest how to
do them in the future, The difficulty can be aggravated by inviting comments from
“outsiders” from the community and other agencies as well as by having to gather and
digest extensive data. The process can only succeed with the sheriff’s support and active
involvement from beginning to end. Sheriffs who have not used these techniques before
have been surprised to find that justification and support for their difficult work became
stronger than ever before.

Corrections staff also has a great deal to contribute, both in time and ideas. Staff will
carry out the results of the process much more enthusiastically if it has been involved
in its development. A fulltime corrections staff person should be assigned to this project,
perhaps as project manager, to provide fiaison with the jail and the rest of the depart-
ment. In addition, other corrections staffers in detailed operations and facility planning
should be involved.

The project manager will be a pivot of the entire project—a person who will always
know what is going on. The project manager will attend all group meetings, will convene
the Planning Team and be staff to the Advisory Committee. He or she should also sit
in on all task force meetings, Duties will include coordinating and scheduling activities,
serving as contact and spokesperson, and documenting the results of each planning
activity.

Made up of individuals with correctiens, justice and general planning experience, the
Planning Team will carry out most tasks detailed in these handbooks. Specialized tasks
such as data collection or site analysis may be delegated to a task force or be accom-
plished by the team as a whole. The team will report to the Advisory Committee and
the Board of Supervisors.

While some Advisory Committee members will already be familiar with correctional
planning issues, others will ba invited to participate because of their concerns or
representation of important community interests. Widespread participation in planning
is important because the jail belongs to the community it serves, not just to the sheriff
or jailers, The kind of jail your county builds and the way it is used (that is, who is held
there and for what reasons) is as much a reflection of community values as it is of state
or federal law.

The planning process is rather long and involved, yet rewarding when it produces
effective results. A great deal will be asked of Advisory Committee members in terms
of time and thought, (especially for unpaid representatives of the public or community
based organizations). It will, however, be a worthwhile investment in learning about
corrections and contributing to the community.

Justice agency representatives will be asked to serve on the Advisory Committee or
Planning Team. Since each justice agency has a significant impact on corrections, this
input and expertise will be of great value in the planning process. Police, courts,
prosecutors, defense attorneys and probation departments all make a myriad of deci-
sions that influence who goes to jail and for how long. Thus, representatives’ ability to
speak for their agencies is very important,

Some counties will hire consultants to help with certain tasks. Chapter 2.5 provides
guidance in selecting and working with consultants. A variety of consultants may be
considered, but the major ones are corrections planners (for early steps) and ar-
chitects/engineers/construction managers (for later steps). Consultants may have mi-
nor or major roles. In any case, the county and its corrections staff must control the
planning process. Whether or not consultants are used, the process will be the'same
and will require considerable involvement from the county.
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Special Task Forces

Planning to Plan:
Allocating Time and
Resources

Figure 1.0-2: Planning Timetable

Task force members will have special duties at various points in the corrections planning
process. More detailed information on the functions they may fulfill can be found in
the chapters dealing with each subject.

Special task forces can be involved with such activities as consultant and architect
selection, data gathering and analysis, facility evaluation, cost analysis, site selection,
and fund raising.

Two conflicting conditions of corrections planning must be reconciled:
« Good corrections planning takes time.
« You don't have that kind of time,

Time pressures on correctional planning can be severe. They may range from severe
operating problems (such as life safety deficiencies or overcrowding), to court orders,
deadlines for filing grant applications, or anticipated inflation in construction costs
which can mean 12 to 18 percent erosion in what a dollar will buy from year to year.

Thus, it is easy to understand why, once the planning process has started, people will
be very anxious to proceed. Unfortunately, numerous counties have had to start over
after too hasty beginnings. Good planning and organization at this stage will save time
later.

How much time does corrections planning take? From the start of planning to the
ribbon cutting ceremony, a new facility can take from three to six years to complete.
While much of this time is spent in architectural design and construction, the pre-
planning phase is also quite time-consuming. It is important to note that certain phases
and steps can be carried out concurrently. Here are some reasonable timeframes for
each planning phase.

Phase | (Issues): 1 month
(Concurrent with Phase 1)

Phase I} (First steps): 1-5 months
Phase Il (Needs): 4-12 months
(Start during Phase 1)
Phase IV (Feasibility): 2-6 months
(Start during Phase IH)
Phase V (Architectural design): 4-12 months
{Construction): 9 months-3 years

The time required by your county’s project will depend on its scope and complexity,
your ability to overlap tasks, the level of controversy anticipated within county govern-
ment and in the community at large, and the number and length of delays you may
encounter. Finally, the amount of time, attention and resources devoted to the project
will have a major effect on how long it will take, The county should be prepared to
appoint a full time project manager and sufficient staff to carry ut the planning tasks.
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To control the progress of the project, the project manager should at the outset
establish a schedule that is realistic in terms of providing sufficient review and decision-
making time. It may need to be revised periodically as the actual completion time of
tasks become known. Experience suggests that schedules are only revised in one direc-
tion: longer!

We hope that you will find the information presented in these handbooks to be of
help in your community.

Thus, as your county begins this exciting and difficult planning project, we wish all
of you: GOOD LUCK!
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The criminal justice system is a mechanism charged with minimizing and dealing with
criminal behavior. It encompasses all levels of government and is comprised of three
major divisions: law enforcement, the courts, and corrections.

Criminal justice components are in all four sectors of governmental responsibility: cities
and towns, counties, the state, and the federal government. We will focus on those
which are the province of counties and, secondarily, cities and towns.

Law Enforcement, On the local level law enforcement is undertaken by city police and
county sheriffs’ departments which are primarily responsible for investigating offenses
and apprehending suspects.

Corrections. Local corrections involves detaining pretrial defendants and carrying out
sentences such as incarceration, probation, community treatment, or restitution. Cor-
rections’ personnel includes police and sheriffs’ departments’ detention staffs, probation
and parole officers, and work furlough and community treatment staff.

Couris. In California, there are three kinds of local courts. Municipal and justice courts
have jurisdiction over misdemeanors, including traffic offenses, while superior courts
are major trial courts for felonies and some misdemeanors. The courts’ responsibilities
center around setting bail, hearing motions, holding trials, determining guilt or inno-
cence, and sentencing convicted offenders. '

There are numerous possible routes for defendants and convicted offenders within the
criminal justice system. The route taken and the speed of travel depend upon many
variables. These include the type and severity of the offense, personal and historical
characteristics of the offender, availahle pretrail options, and available sentencing op-
tions for those who are convicted. Numerous officials, including police officers, booking
officers, district attorneys, judges, and probation officers, take part in determining
individuals’ routes.
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Justice System and Correctional
Goals and Objectives

The Criminal Justice Process

Many offenses take the defendant along a route through more than one governmental
sector. For example, a city patrol officer may apprehend a felony suspect who may be
detained and tried in county facilities but sentenced to a state correctional facility.

To more fully explain the justice system, the next sections discuss its goals and the
means—or processes—through which it tries to achieve them,

There are many goals and intentions of the justice system. Some are listed below.
« To protect people from being victimized.

« To deter, reduce, and prevent, criminai activity; to discourage people from
violating the law; to lower the incidence of crime.

s To apprehend and (when necessary) detain suspects.

e To carry out justice ; to be fair to all parties (victims, alleged offenders, society).

« To determine the innoccence and guilt of defendants.

o To determine and carry out appropriate measures to deal with convicted
offenders, including incarceration, probation, fines, community service, or resti-
tution.

Looking specifically at detention and corrections, some often-stated goals are as
follows:

« To assure that accused offenders appear in court .

« To punish convicted offenders (‘‘revenge’).

o To rehabilitate , reform, educate, reintegrate or “correct’ convicted offenders.

« To deter crime through providing undesirable consequences such as incarcer-
ation that potential criminals may wish to avoid and by immobilizing potential
criminals (‘’keeping them off the street”).

« To exact restitution or repayment to society and individuals who have been
harmed.

(Correctional goals and objectives are developed in Chapter 2.3.)

The criminal justice process varies according to type of offense and decisions made by
the local agencies.

The ““Criminal Justice Process’ graphically describes the major routes with the fifteen
steps. To simplify matters, the chart presents a generalized version of the process.

Major law enforcement and court activities are indicated in the middle column, and
generally, are chronological. Opportunities for temporary or permanent release are
indicated by arrows pointing to the right column. Activities requiring detention and
corrections facilities are shown in the left column.

1. Offense Is Committed and Reported. An individual becomes involved with the
criminal justice systern in three ways. A law enforcement officer observes an offense
being committed; a victim, witness or other interested party reports an occurrence, and
a warrant for the suspect’s arrest is issued; or an investigation by law enforcement or
the district attorney points to the alleged offender, and a warrant is issued.

2. Initial Contact. When law enforcement officers come into contact with a suspect,
they may take one of several possible actions:

« If the offense is not considered serious or the officer believes prosecution is
unlikely (and if a warrant has not been sworn out), the officer may warn and
release the suspect.

¢ An officer may issue a field citation or summons to an alleged offender. This
charges him or her with an offense without necessitating arrest and booking, but
requires that he or she appear in court and/or pay a fine, Field citations are used
for a variety of infractions and misdemeanors. (In California, see Penal Code
(P.C.) 853.6.)

« An officer may bring a suspect to the police station or sheriff's office, where a
station house citation may be issued. Like a field citation, a station house
citation is frequently used for alleged misdemeanants and results in releasing the
defendant upon his or her signing a promise to appear in court. .
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The Criminal Justice Process
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Figure 1.1-1: The Criminal Justice Process

o Officers may refer a suspect to a diversion program if ore is available, or to
outside services and resources such as substance abuse programs. A few Califor-
nia counties have detoxification centers for this purpose. (Late in the process,
prosecutors and judges can also refer defendants to diversion programs.)

« Or, officers may arrest a suspect and take him or her into custody to insure
appearance in court.

. 3. Booking. Upon arrest a suspect is escorted to the city or county jail (depending
upon offense and jurisdiction) and booked. Booking consists of the police or sheriff's
department recording the defendant’s name and alleged offense; checking criminal
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records; and fingerprinting, photographing, interviewing and holding him or her. After
booking, the booking officer may issue a citation release or move the prisoner on to

intake. ’

4. Intake, In the detention facility, the accused is classified, screened, evaluated, and
may be medically examined and diagnosed. This process determines whether or not
the suspect should be detained, and, if so, where he or she should be housed, and
whether immediate medical attention is required. The detainee’s clothes and posses-
sions are usually taken, and institutional clothing is issued.

5. Consideration for Bail or Release on Own Recognizance (OR). An arrestee
may be released from detention until his or her court appearance on bail or an own
recognizance release program. Release on OR is based on the probability of the defend-
ant appearing in court. As no relationship has been shown between success on OR and
type of offense, California OR programs are “‘chargeblind’”’ except for several capital
offenses. The primary selection criteria usually include prior criminal history, stability
and ties in the community, and employment at the time of arrest. Some OR programs,
referred to as “‘supervised OR,”" are more structured and may require reporting to a
court official, counseling, or engaging in other activities that help insure that defendants
appear in court.

There are several variations of release on bail or bond. A person charged with a
misdemeanor or felony may post the entire amount or, as is most often the case, pay
a bonding company a nonrefiindable percent of the bail while the bonding company
guarantees the entire amount. An arrestee charged with a misdemeanor may participate
in a 10 percent bail program that requires a deposit of 10% of the bail with the court.
When the defendant appears in court, almost al! of this money is returned. The amount
of bail is intended to be commensurate with the seriousness of the offense and the
defendant’s likelihood to appear in court. Failure to appear in court may result in
forfeiting bail.

6. Pretrial Detention. Following intake, offenders who are not likely to be released
within a relatively short period of time are assigned and escorted to pretrial detention
quarters.

7. Court Screening and Arraignment, The prosecuting attorney reviews the case .
to determine whether charges should be pressed. This process may involve reading = ™
police reports, interviewing arresting officers, and speaking with witnesses and victims.
Armed with pertinent case information, the prosecutor decides to prosecute, defer the
case, or drop charges.

If charges are deferred, the defendarit is released but may be required to enter a
diversion program consisting of some combination of counseling, psychological treat-
ment, job training, or restitution. Generally, successful completion of the diversion
program is necessary for charges to be dropped.

If the case will be pursued by the prosecutor, the accused is brought before a
magistrate. who scrutinizes the legality of the arrest and insures that the defendant
understands his or her rights.

If bail or OR release has not already been achieved, these release options may be
considered in court. A defendant who is not released by a station citation, OR, or bail
is detained in a county detention facility. (The accused chooses a defense attorney or
is assigned a public defender. Complaints are taken to the local municipal or justice
courts where arraignment is conducted by a judge or magistrate.)

in a misdemeanor case, the arresting officer and prosecutor appear with the accused
before a judge. The judge clarifies the rights of the accused and reads the formal
charges. Next, the judge calls for a plea. If the accused pleads guilty, the judge may
sentence him or her immediately, If the accused pleads not guilty, a trial date is assigned.

In a felony case, a municipal or justice court judge determines whether the accused
is to be released or detained. Preliminary hearings are ordered, bail is set, and the case
may be bound over to the superior court.

8. Preliminary Hearing. The purpose of the preliminary hearing is to determine
whether there is sufficient evidence to proceed with adjudication of the charges. After
examining the evidence to establish probable cause, the judge or, in some cases, the
grand jury, has four options:

o The judge can hold a defendant for trial. If a misdemeanant pleads guilty,
sentencing dates are set allowing time for presentence investigations. If the
accused pleads not guilty, the case moves toward trial.
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o If an accused felon pleads not guilty, he or she is bound over to superior court,
for arraignment and trial.

« A judge can reduce charges and request a plea to the reduced charge.
« A judge can dismiss charges and release the defendant.
9. Pretrial Proceedings. Prior to the trial, possible legal proceedings are numerous:

« Motions initiate or challenge procedural steps. They can be entertained before
or during a trial. There are many kinds of motions, including those to suppress
involuntary confessions, to ask for a new trial, to adjourn or postpone a case,
to sever a codefendant, to change venue {move trial to another county), to seek
a competency hearing, and discovery motions (for disclosures of information by
one party).

o Pretrial hearings serve to clarify issues and stipulate facts, by scrutinizing
records such as medical reports. As a result of this information review, a case
may move in one of three directions. One, the prosecutor may discover that
there is not sufficient cause to prosecute and drop charges. Two, the defendant
and defense attorney may realize that there is an overwhelming likelihood of
being found guilty and decide to plead guilty or to plea bargain. Three, the
pretrial hearings may not affect the direction of the case, and it-may continue
on course.

» Negotiation/plea bargaining may occur anytime after arrest. The defense and
prosecution try to reach a compromise. The defense attempts to have the
charges reduced in seriousness and number. The prosecution attempts to secure
a conviction by agreeing to press a lesser charge if the accused will plead guilty
to it. Generally, the result is that the accused does plead guilty to the lesser
charge.

10. Trial. If charges have not been dropped and if the defendant has not pied guilty
to the original or negotiated charges, the case is heard. The defendaiit can choose to
be trind by a judge alone or with a jury.

Trials begin with both attorneys making opening statements concerning the issues of
law that they intend to prove. Evidence is presented; witnesses are heard, and motions
may be submitted. Finally, the judge or jury deliberates and decides whether or not the
defendant is guilty as charged. Before the judge or jury reaches a verdict, a motion for
acquittal may be filed.

11. Pre-Sentence Reports. Most convicted defendants remain free on bail or on
own recognizance release until they are sentenced. It is assumed that good risks before
trial continue to. be good risks until sentenced.

For all cases awaiting sentencing in superior court, a presentence investigation report

is prepared by the probation officer, In the lower courts the judge or the defendant may

request a presentence report. The probation officer interviews the defendant, persons
close to him or her, neighbors and employers, and other collateral sources. The defend-
ant’s criminal history is reviewed and a comprehensive report and sentencing recom-
mendation is submitted to the court.

12. Sentencing. While either a judge or jury may find a defendant guilty, only the
judge determines the sentence. For most felonies, definite terms are prescribed by law.
There may be options to lighten or increase the sentence based on factors such as
criminal history and whether the defendant was armed. Greater discretion is possible
for misdemeanors and less serious felonies.

Probation—with or without jail time—is the most commonly given sentence in Cali-
fornia. Recently, about one-quarter of convicted felons were sentenced to state prison.
Judges also sentence offenders to serve time in jail or to alternative programs within or
outside of institutions. Sentences—or their imposition—may also be suspended under
certain circumstances, (See “Wider Variety of Consequences and Alternatives’’ later
in this chapter as well as chapters 3.2 through 3.4).

13. Postsentence Proceedings. After the defendant is sentenced, several lega! no-
tions remain. Motions may be filed for a new trial or reduction of the sentence. A nicige
can deny posttrial motions, leaving the defendant the option to appeal the conviciior.

To appeal, the aggrieved party files a notice of appeal with the lowest applicabia
appellate court. Then, attorneys for both sides file and exchange briefs and orally
present arguments to a panel of appellate court judges. Judges discuss the case; reach
a decision, and issue an opinion.
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While a misdemeanant convicted in-municipal courts or justice courts may appeal
his or her case in the county superior court, the appellate process is used much more
often in felonies. Five California court of appeal districts handle appeals of felony
convictions. The final appeal options for convicted felons is the California Supreme
Court and then the United States Supreme Court if a matter of federal law is presumed.

14. Serving Sentence. A person convicted of a misdemeanor or a minor felony may
be sentenced to a county detention facility, usually for less than one year. A person
sentenced for a major felony remains in a county facility until transferred to a state
correctional facility. A felon appealing a conviction may remain in a county detention
facility until the case is reheard. One who receives probation and violates its terms may
have it revoked and serve the remainder of the sentence. Similarly, one who receives
a suspended sentence and violates its conditions may have the original sentence activat-
ed.

15. After Completion of Sentence. Upon completion of sentence, the offender is
processed out of detention, probation, or an alternative program and has no further
obligation to the criminal justice system, He or she returns to the community.

It is widely recognized that many ex-offenders have a difficult time ““making it’’ and,
consequently, revert to criminal ways. An ex-offender is most likely to commit a new
crime during the 12 months following the completion of a sentence. An ex-offender may
return to find home, family, friends, and job gone. He or she may need job training,
employment, housing, and help solving personal and family problems. Assistance in
these areas may be provided by county mental health, housing, and education depart- ‘
ments, but too often the ex-offender is not aware of these services. In some instances,
help is available through the sheriff's department, probation, or county corrections
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Problems and Trends in
Criminal Justice and
Corrections

Crime Patterns

‘ Who Is Incarcerated

department. Additionally, private nonprofit ex-offender programs such as Project JOVE
and Friends Qutside provide assistance during this often difficult transitional period.

One issue facing society is whether there is a benefit or a duty to provide more
extensive re-entry assistance. There is a point of view that such re-entry assistance could
make significant inroads in the cycle of arrest, incarceration, and rearrest.

Crime appears to be changing in both incidence and type. In 1980, the arrest rate rose
11 percent, while the reported crime rate increased 10.1 percent in California (Califor-
nia Depariment of Justice, 1980, 1981). Crimes against people, which the public seems
most concerned about, rose 12 percent (““Crime Rise Biggest Since ‘74 Recession’’).
Nationally, more than 24 million households—about one out of every three—were
touched by crime, mostly theft. Looking at the longer term, this percentage of *'victi-
mized’’ households has fluctiiated little since 1975 when similar statistics were first
collected (U.S. Department of Justice, 1981a).

Some criminologists argue that the crime rate is not increasing. They claim that crime
rates appear higher because of an increase in crime reporting due to better and more
law enforcement and improved, mandatory record keeping systems. Some argue that
if the crime rate is rising, it may be temporary, cyclical and due to the economy or the
“baby boom.” (Doleschal).

While we cannot predict whether the crime rate will stabilize or escalate, we can be
fairly certain that the incidence of crimes against people and property is likely to
continue to be high.

In planning a jail facility, many issues arise about which persons and how many of them
are incarcerated. These issues are often matters of fundamental social justice and public
policy so far-reaching that they cannot be significantly influenced by decision makers
in one county. For example, criminologists have stressed that “white collar’”” criminals
are less likely than other offenders to be apprehended and incarcerated. Differential
access to legal and other assistance results in jail populations disproportionately con-
stituted of poor and minorities.

It is beyond a jail’s responsibility and capability to resolve whether such outcomes
are just, let alone to correct them when they are deemed unjust. Yet, consideration of
these issues may influence the programs and services planned for a jail and may effect
other policies through which county officials determine who goes to jail.

Of all western industrial nations, the United States incarcerates the highest percentage
of its population (Herbers), In 1977, for example, the U.S. imprisonment rate was 244
per 100,000 people, while most other western countries had rates less than 100. The
incarceration rate in Scandinavia was as low as 18 per 100,000 (Doleschal).

Although the average stay in prison is considerably longer than in jails, far more
people spend some tirne in city and county jails. In the midseventies, jails held between
three and four million people annually, as much as 35 times the number entering all state
and federal prisons (Goldfarb).

Recently, 158,394 inmates, or 76 per 100,000 people, were in this country’s 3,493 jails.
In California, the jail incarceration rate was considerably higher: 26,206 inmates, or 120
of every 100,000 were in the state’s 135 jails on an ““average” day (U.S. Department
of Justice, 1981b).

Some criminologists believe that U.S. incarceration rates are unnecessarily high. They
point out that more than two-thirds of prisoners in jails are detained for nondangerous
and nonassaultive crimes and agree that such offenders could be incarcerated at a far
lower rate (National Council on Crime and Delinquency).

As the population of prisons and jails has swollen, the “typical” offender has also
changed. Current offenders are more aware of and vocal about their rights than in the
past. in addition, there appears to be more violence in jails and prisons. Opinions differ
about the causes and scope of this violence, Some believe the offender entering jails
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Growing Public Awareness and
Demands for Change

and prisons is more prone to violence than in the past. Others argue that crowded
conditions and other problems in the jails stimulate violence and hostility.

Regardless of who commits crime, the characteristics of jail populations remain ‘
virtually the same as in the past. Overwhelmingly, they are poor, and minorities. Many
badly need social services which are unavailable or difficult to find—until a crime is
committed (Doleschal).

One especially significant trend in jail populations is that a larger portion is prone to
mental illness. This may be largely due to the trend in mental health toward “‘de-
institutionalization’’—removing people from mental hospitals and placing them in com-
munity treatment facilities or discharging them with insufficient support, Consequently,
many receive insufficient treatment, and many are arrested for crimes symptomatic of
their illnesses, The end result is that many of the mentally ill are ““criminalized”’; they
have moved from the mental health system to the corrections system (Whitmer).
Mental health and corrections professionals strongly agree that jails are poorly suited
to treat the mentally ill. Yet, with the mentally ill, as with chronic public inebriates and
substance abuse, the jail tends to become the placement of last resort because other
resources are limited.

The news media reports frequently and often sensationally on crime and problems in
correctional institutions. Thus, most people are acutely aware of crime, whether they
experience it directly or not. Due to this exposure, some criminologists contend that
the perceived amount of crime far exceeds the actual level of crime.
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Wider Variety of Consequences
and Alternatives

The degree to which citizens worry about crime varies from locale to locale. A U.S,
Department of Housing and Urban Development survey found that 72 percent of urban
dwellers believe crime is a “severe problem,” a higher percentage than for any other
problem examined. However, only about 20 percent of suburban residents and about
15 percent of inhabitants of towns and rural communities considered crime to be a
severe problem (U.S. Department of Justice, 1981b).

Whatever people’s perceptions of crime, there is disagreement about how society
should respond. While many citizens and criminologists advocate harsher penalties
including longer sentences, others are pushing for lighter punishments, Citing research
that indicates that there is no relationship between length of imprisonment and recidi-
vism, some criminologists advocate short sentences. They believe resources should s«
allocated to attacking the root causes of crime: poverty, racial discrimination, lack of

" education, broken homes, and unemployment (Gillam).

In the search for more effective and economical solutions to crime, alternatives to many
traditional criminal justice system practices have been tried recently to expedite justice,
reduce costs, and lower recidivism, Some alternative programs are briefly described
below. These and others are discussed in Chapters 3.2, 3.3, and 3.4.

At initial contact, besides the traditional methods of arrest or issuance of field and
station house citations, specially trained law enforcement officers may mediate, For
example, when neighbors report a domestic disturbance, officers can talk with the
parties and work out conditions acceptable to both. This method keeps persons who
commit minor crimes out of the correctional system, at least temporarily.

In addition to release on bail, programs such as own recognizance (OR), super-
vised OR, 10 percent bail, and other liberalized bail programs may be considered.

Various types of pretrial diversion programs are often available, including media-
tion centers and other nonprosecution alternatives to arrest.

Other approaches to diverting offenders from the judicial process include temporar-
ily suspending prosecution for defendants charged with certain types of offenses who
agree to participate in a program such as counseling or vocational assistance. Dismissal
of charges is contingent on the successful completion of the program. One objection
sometimes made to this is that, in a sense, people are sentenced without having been
tried.

Using a similar method of handling cases outside of the courts, Yolo County experi-
mented with “unofficial probation.” Juvenile delinquents who admitted guilt were
placed on probation without adjudication (Greenberg, p. 114). Like temporarily sus-
pended prosecution, unofficial probation has been critized for possibly violating peo-
ple’s rights.

The greatest number of both traditional and innovative alternatives within the correc-
tions process come at sentencing. Offenders can receive suspended sentences; these
specify imprisonment for a specific length of time only if terms are violated, for example,
by committing another crime.,

Although probation per se is not new, there are now a number of variations, includ-
ing more intensive versions and those which ircorporate educational programs.

As part of probation, offenders may be sentenced to pay fines to the county and/or
restitution to the victim. Some jurisdictions have established restitution centers which
are similar to work release centers except that a portion of the money that the offender
earns goes to the victim, Restitution to victims has been proven to be far less costly and
more effective than imprisonment for most nonviolent offenders (National Council on
Crime and Delinquency).

Offenders charged with non-serious and non-assaultive offenses can also be sen-
tenced to community service programs.

Another sentencing alternative outside of correctional institutions is the community-
based program. These range from all day—every day to an hour or so a week. Some
are designed for a particular problem (such as alcoholism), while others are geared to
a particular offender type (such as first offenders) or offense (such as driving viola-
tions). In Alameda County, a successful work-oriented community service program
operates through non-profit health and welfare agencies (National Council on Crime
and Delinquency).
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Pressure for Constitutional and
Humane Treatment of inmates

Even with determinate sentences, judges have some discretion over the length of
sentences to institutions for many offense types. Since longer sentences tend to mean
more crowded jails and prisons and more public expense, it is important for counties
to be clear about their purposes for incarceration. Studies that refate length of incarcera-
tion with post-release outcomes should be reviewed (Kassebaum; Kolodney).

Judges also have discretion over types of sentences to institutions; they can sentence
certain individuals to serve weekend sentences, or “days only,”” Judges can also
recommend (but not sentence) offenders to work release programs.

For offenders who apparently need to be confined or closely supervised but for
whom jail seems inappropriate, judges may use alternative institutions. Offenders
who suffer from a common malady such as drug addiction could be sentenced to a
facility like the Los Angeles halfway houses for male narcotics addicts (Berecochea and
Sing). Other institutions can serve pre-releasees, work releasees, those in restitution
centers, first-time misdemeanants, and so forth. To date, such programs have been most
often used for juveniles and young adult offenders. The California Youth Authority has
experimented with several approaches including minimum security forestry camps and
inner city community treatment centers.

Correctional programs within local correctional facilities vary widely; still, most
convicted offenders have minimal exposure to them, Such programs are less common
in local correctional facilities than in state and federal correctional facilities, largely
because of the philosophy that less can be learned during shorter sentences and that
constant turnover of inmates makes it difficult to offer medium or long term programs.
Institutional programs may include academic or vocational education, which may
involve wark for the jail, such as cooking. Counseling programs may include individual,
group, pre-release, self-help, religious, problem-oriented (such as alcoholism, drug
abuse, criminal behavior) counseling and may be led by staff, inmates, staff from other
agencies {e.g., mental health) or volunteers (e.g., Alcoholics Anonymous).

County Parole, similar to probation, can also be structured to serve particular needs
and objectives of your county.

Although re-entry programs are recognized by criminologists as among the most
important in the criminal justice system, they are often inadequate or’ non-existent.
Releasees from prisons and jails are often in dire need of assistance to “‘get back on
their feet.” Many need help with housing, employment, education, and a wide array
of personal and family problems. However, ex-offenders in many areas experience
difficulty obtaining help during this crucial period. As lack of assistance during re-entry
is one factor that affects recidivism, it may be cost-effective for jurisidictions to develop
or expand re-entry programs.

Alternatives to incarceration have been—and will continue to be—controversial. On
the one hand, alternative: can help to control incarceration levels and reduce pressures
for costly jail construction and operation. In addition, alternatives create a wider variety
of sanctions and greater flexibility of response to criminal convictions. On the other
hand, alternatives often “widen the net”’ without actually reducing jail populations; they
can create new forms of control over persons who previously had limited contact with
the criminal justice system.

Thus, in jail planning, careful attention should be given to the intended consequences
of alternatives and to avoiding the pitfalis of unintended—and costly—consequences.
Once implemented, on-going monitoring of alternatives is crucial to ensuring that their
impact is as intended.

Studies of local correctional facilities indicate that conditions and treatment affect
inmates. For example, overcrowding has been shown to seriously increase stress and
affect health and behavior (McCain). Conditions in institutions have been related to
inmate disturbances, violent incidents, and desocialization.

Armed with these studies, organizations such as the Committee Against Mare Prisons
(CAMP) and the American Friends Service Committee (AFSC) have long criticized
correctional systems and facilities. They have been instrumental .in rousing public
awareness of institutional problems such as overcrowding,

Other segments of our society, including the courts, are seeking better treatment of
offenders from arrest to discharge. Often class action suits instigated by inmates at one
facility affect inmates at all facilities within the state or other states. At one time or
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Re-evaluation of Punishment
and Rehabilitation

another many jails and more than half of all the states’ penal systems have been ruled
unconstitutional by the courts due to overcrowding, double celling, and “inhumane”’
conditions. The legal issues and directions required by standards are treated in more
depth in Chapter 1.2,
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Inevitably, those involved in jail planning efforts become involved in discussions of the
merits of “punishment vs. rehabilitation.”” This is a perennial, and perhaps unresolvable
issue. During the past couple of decades, rehabilitation or ’correction’” of offenders was
a much stressed objective, for both correctional institutions and alternatives to incarcer-
ation.

Recently, the pendulum appears to have swung back toward punishment. The Cali-
fornia Legislature, for example, changed the Penal Code in the late 1970's to state
directly that the purpose of imprisonment is punishment.

What constitutes “punishment?’ To remain consistent with professional, humanitar-
jan and legal requirements, loss of liberty—in and of itself—is punishment, Further
deprivation or degradation could be expected to embitter prisoners, almost afl of whom
will return to society.

And what about ‘‘rehabilitation?”” Although currently out of “‘vogue,” some argue that
rehabilitation has never been tried with the kind of resources needed to really test it.
Others point to programs which “work” for some offenders (Michelmore).
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The sheriff or director of corrections of your county is responsible for caring for and
protecting the rights of every prisoner in your jail. This means providing for such basic
needs as safety, shelter, food and medical care as well as the more difficult to define
guarantees of the U. S, and California constitutions to rights stich as privacy. A number
of specific laws, regulations and standards also apply to the operation of a jail. As with
all matters of law, the county should confer with its legal counsel. This chapter, howev-
er, provides an overview of the issues invoived.

“Standards’’ include a range of guidelines for how correctional facilities should be
designed and operated. These have been developed by state and federal agencies as
well as professional groups to improve correctional practices, While not legally binding,
they often form the basis for court judgments or governmental funding decisions. ‘‘Legal
(or constitutional) requirements’* refer to legally binding state statutes and case law
definitions of constitutionally mandated rights of inmates to particular conditions or
treatment.

There is a reciprocal relationship between standards and legal requirements. The
development of standards has been stimulated by court action, and, as standards have
evolved, the courts have referred to them in making their judgments. Standards and
legal requirements change as society changes, or, as one court case put it, according
to “‘the evolving standards of decency that mark the progress of a maturing society’’
(Trop v. Dulles, 1957).

It is the legal responsibility of your county sheriff and Board of Supervisors —both
as county officials and also as private individuals—to comply with a wide range of
requirements. Compliance with standards is the best protection against suits. Failure to
comply with reasonable standards, (in California, the “’Minimum Standards . . .””)
could expose the county and its officials to unacceptable liability. In the event of a suit
in federal court, elected officials do not enjoy the same immunities that they have in
state court and they may be liable for personal damages.
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Standards, Problems and Goals

State and National
Standards

California’s Standards

Thus, one of the issues to consider when determining your county’s need for new
or renovated jail facilities is whether your existing facility does—or can—meet stand-
ards. The question of compliance of your existing jail is dealt with specifically in
“Evaluating Existing Facilities”” (Chapter 4.2).

For a new, renovated, or expanded facility, you must understand which standards
you are required to meet and which you may want to meet for other reasons, such as
the desire for a professiopal corrections system, ethical considerations, or avoidance of
potential legal liability. All of these topics are dealt with in this chapter.

Two of the early activities of the Advisory Committee are identifying problems and
setting goals for the corrections system (Chapters 2.2 and 2.3). Before engaging in these
activities, it is helpful to understand the issues surrounding compliance with standards
and other legal requirements. This khowledge may inform the discussion of problems
and goals.

Keep in mind that standards—although some people feel they are high—are intended
to set minimum levels of compliance. Thus, while meeting standards clearly requires
the expenditure of effort and resources, they are not unattainable or utopian. Rather,
standards help identify and solve corrections problems and form a foundation for
establishing goals.

Obviously, the design and operation of correctional facilities require considerable spe-
cial expertise. To provide guidance to corrections specialists, several agencies and
organizations have undertaken the development of standards for the planning, design,
operation and administration of jails and prisons.

The United Nations issues a set of international standards for jails and prisons. These
standards, like their state and national counterparts, are advisory in nature, They are

.guidelines, rather than law. National standards are promulgated by the following bodies:

« Commission on Accreditation of the American Correctional Association (ACA)
¢ American Medical Association (AMA)

¢ American Public Health Association (APHA)

o American Bar Association {ABA)

« UU.S. Department of justice (DOJ).

The ACA standards, which incorporate many of the AMA standards, are the most
widely recognized of the national standards. They form the benchmark for accreditation
by the ACA’s Accreditation Commission as well as for the National Sheriffs’ Association
Jail Audit System, DQJ standards apply to potential federal funding of jails and serve
as guidelines for justice Department litigation.

In addition, many states have developed their own standards for local detention
facilities. California was one of the first states to recognize the need for parameters for
jails and has had state standards for many years.

In California, the development of standards came about as the result of legislation in
1944 that established the Board of Corrections. Penal Code Section 6030 charged the
Board with the development of standards,

Interestingly enough, the early concern with standards was stimulated through a
request of the California State Sheriffs’ Association. In the very early post-war years,
sheriffs were in competition for local tax dollars to upgrade their jails with other county
departments which had more attractive needs such as new libraries, schools, and sa
forth. Needless to say, the jail had a very low priority with funding bodies. It was for
this reason that the sheriffs asked the Board of Corrections to investigate the county jails
and make recommendations for their improvement. it was thought that with the Board
of Corrections’ unbiased evaluation the sheriffs could obtain funds to upgrade their
facilities. The idea has generally been effective, especially comparing conditions the
Board found in their first jail survey with conditions today.

In 1946, tha Board of Corrections promulgated the first jail standards in the state (and
probably in the nation). These early standards dealt with food, clothing, bedding, and
sanitation. The standards represented recommendations of the Board and were con-
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tained in a booklet titled “Minimum Jail Standards.” Aithough counties are not legally
required to comply with these standards, compliance was given major impetus when
a regular inspection process, with reports to the counties and to the Legislature, was
implemented in 1973.

The most recent edition of California’s Minimum Standards for Local Detention
Facilities is the result of jail administrators, line personnel, medical experts, sanitarians,
nutritionists, architec:s, program staff, and interested citizens working together to de-
velop state of the art standards for California. They reflect national standards but are
particularly tailored to meet detention and community needs in the state. The standards
are accompanied by a set of explanatory documents, Guidelines for the Establish-
ment and Operation of Local Detention Facilities, which present implementation
methods and options. These documents are available from the Board of Corrections.

Standards are continuously evolving and developing. Since California’s standards are
periodically revised, your county must consult with the latest version of applicable
California statutes. The most recent version at the time of this writing includes some
significant changes from its predecessor, such as the requirement for single occupancy
cells for all pretrial prisoners,

Although the standards are recommended rather than mandatory, the courts perceive
them as the “rules of the game’” for California jails. Judges generally rely on the
standards when making decisions; therefore, administrators are encouraged to comply
with standards before litigation arises in order to demonstrate good faith, Compliance
should help save the time and expense of court proceedings which often result in being
ordered to comply.

Counties applying for state funding for jail construction or renovation must comply
with the entire range of minimum standards, not just those relating to building and
design. Thus, other county personnel as well as jail planners should be familiar with the
standards and their import. The program and procedures standards affect jail design as
do health, sanitation, actual physical plant and other standards.

Although a “‘grandfather’ clause allows existing facilities to meet physical plant stand-
ards in effect at the time of construction (and does not require them to comply with
later, more stringent standards), all facilities are expected to comply with programmatic
and operational standards. You must comply with current standards when constructing
a new facility or performing a major renovation of an existing facility.

The standards cover many aspects of jail operation from training, personnel and
management (Article 3) through classification and segregation (Article 5), medical
services (Article 10), inmate clothing and personal hygiene (Article 12) and facility
sanitation and safety (Article 14). In this discussion, Articles 8 and 9 (*Initial Planning
for a Local Detention Facility’ and ‘“Design and Equipment for a Local Dentention
Facility’’) are highlighted.

Article 8 covers initial planning. Of particular interest are the sections detailing
requirements for a needs assessment study and a program statement. The program
statement ties together form and function and defines the goals and operations for the
new facility (see Chapter 2.3). Also covered are the required submissions, reviews and
approvals throughout the planning and design sequence. The final section of Article 8
covers design requirements, which include the following:

« Natural light, especially in living areas.

« Inmate privacy in toilet and shower areas.

« Fire safety regulations,

e Health and sanitation regulations.

« Single occupancy cells for certain inmates.

« Staff and inmate safety (the ability to summon immediate help).

« Heating and cooling requirements for comfort and energy conservation.

Article 9 deals in greater depth with design and equipment requirements. Here is a
brief overview of its major sections;

» Recepticn and booking area shall contain gun lockers (outside, for law en-

forcement personnel); holding, detoxification and safety cells; a shower; and
storage for inmate valuables.
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Cell

Temporary holding cell or reom shall contain at least ten square feet per
person, be limited to no more than 16 persons but no smaller than 40 square feet,
and have seating, a water closet, wash basin and drinking fountain (or easy
access to them).

Detoxification cell shall contain 20 square feet per person, be limited to no
more than eight persons but no smaller than 60 square feet and have a water
closet, wash basin and drinking fountain.

Safety cell shall contain at least 48 square feet (with specified minimum dimen-
sions), be for one person only, have a special toilet and special light fixture, be
padded and provided with a view panel and food pass through.

Living areas must be separated from the area for reception and booking and
contain the following types of cells, rooms and dayrooms,

Single occupancy cells, with a maximum capacity of one person, 60 or 70
square feet (depending on the type of facility), should have a minimum ceiling
height, a bunk, desk, seat, water closet, wash basin and drinking fountain. Seven-
ty-five percent of cells in Type | facilities (i.e., short term holding facilities) and
all cells for pretrial inmates in Type Il facilities (i.e., general purpose detention
facilities) must be single occupancy.

Multiple occupancy cells, which house no more than eight persons, should
encompass at least 35 square feet per person {with at least 100 square feet total),
have bunks and personal storage space for each person, and contain a water
closet and separate wash basin and drinking fountain.

Multiple occupancy rooms, which can only be used for low security prisoners,
may not contain more than 16 persons, have 50 square feet per person, provide
secure storage for clothes and personal items of each occupant, and have access
to water closets and separate wash basins and drinking fountains.
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e Dayrooms, which must be provided for almost all inmates, must include 35

square feet with seating and table space for each person and have access to
water closets, wash basins, drinking fountains and showers.

Furnishings and equipment numbers, types and access to hygiene facilities,
lighting (at least 30 footcandles at reading level, reduced to five footcandles at
night), windows, padding, bunks, and others are covered by this section.
Space and equipment for support functions, including the following, must be
provided:

Exercise: an outdoor exercise area sufficient to give inmates regular access
(calculated by formula).

Programs: requirements for program space will depend on the facility’s program
statement; can be a multipurpose room.

Medical services: a medical exam room and infirmary.

Grooming services: space and equipment for hair cutting and/or female hair
dressing.
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Figure 1.2-1: Table I B

Canteen: provision for inmates to purchase a variety of items.

Dining: group dining areas with at least 15 square feet per person, separate from
hygiene facilities (space can also be used for dayroom functions).

Visiting: facilities that allow each inmate at least one hour of visits per week, with
private areas for confidential (e.g., attorney) visits and contact visits for mini-
mum security inmates.

Title 15 Board of Corrections Table i B (Register 79, No. 45—11-10-79)
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Comparing California Standards
to National Standards

Other Regulations Affecting Jail
Planning

In general, California’s current standards are in line with most national standards in
requiring a reasonably high quality environment and humane treatment for inmates, In-
certain areas, California standards are somewhat less restrictive or demanding than
national standards,

One current major area of divergence is that while California requires single occupan-
cy cells only for pretrial detainees, national standards (such as the American Correc-
tional Association’s Commission on Accreditation, 1977) tend to require single cells
throughout. They also tend to require 50 square feet per person in multiple occupancy
cells (in existing facilities only) compared to California’s requirement of 35 square feet.

If history is a guide, California standards will probably remain relatively close to
national standards.

Besides the Minimum Standards, there are a number of other California regulations that
affect local corrections, The most relevant ones are referred to in the Minimum Stand-
ards, and all are compiled in California Laws Pertaining to County and City Adult
Detention Facilities. Some of these laws and their subject areas include:
« The Constitution of the State of California specifies rights of prisoners (see
“Legal Issues’’).
o The Education Code allows for the education of detainees.
« The Government Code pertains to county departments of corrections, rehabili-
tation programs, intergovernmental contracts, and inmate work.
+ The Health and Safety Code includes fire safety and health standards.
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Legal and “Constitutional”
Issues for the jail

« The Labor Code is concerned with workplace safety.

« The Penal Code pertains to release programs, the separation of women from
men and juveniles from adults, work and educational furlough, bail, confinement
of state prisoners in transit, and the use of city facilities and facilities of other
counties.

« The Public Resources Code makes it legally possible for inmates to work in
local parks.

« The Welfare and Institutions Code details special provisions for juvenile de-
tainees.

In building and renovating correctional facilities, all California counties must generally
follow two nationwide codes: the Uniform Building Code (UBC) and the Life Safety
Code. Both codes are primarily concerned with life safety, especially fire safety. The
codes require fire resistant building materials and furnishings; adequate exits, light, and
ventilation; and a workable evacuation plan. Local jurisdictions may amend the UBC.
Your architect will be aware of such amendments.

Meeting standards does not guarantee that inmates’ legal or constitutional rights are
being met, although compliance is clearly a step in the right direction. Many courts use
state or Commission on Accreditation standards in evaluating conditions and ordering
changes. Sometimes, they will go well beyond standards in their orders.

Failure to meet state standards may suggest a lack of concern {or, perhaps, profes-
sionalism) on the part of jail administrators and probably would leave an unfavorable
impression in court if an action were brought against the jail. Lack of resources to meet
standards is not normally accepted by the courts as grounds for denying constitutional
treatment to prisoners. Although corrections depends on county government for most
of its funding, the failure of the Board of Supervisors to provide for needed improve-
ments or the failure of a bond issue would not prevent a judge from ordering that those
improvements be made.

Avaidance of legal liability is a somewhat negative way of stating what should be a
positive goal for the jail: providing humane and constitutional conditions for inmates.
The questions are: how have these conditions been defined by the courts and how can
the county anticipate directions in which the definitions will evolve?

Until recent times, the courts were reluctant to become involved on behalf of prisoners.
This so-called ““hands off” attitude lasted until the late 1960’s when courts actively
began to apply Eighth Amendment protections against cruel and unusual punishment
and other constitutional guarantees.

Prior to that time, it was held that prisoners lost their rights upon incarceration (Price
v. Johnson, 1948) or that even terrible conditions were acceptable if they were beyond
the resources of the jail to correct {Pickens v. Alaska, 1951). And these were very bad
conditions:

““Pickens, along with 40 other prisoners, 36 of whom were being held for trial, was
confined to a soom 27 feet square, heated by an ancient coal stove, with fewer
than 20 bunks, virtually no ventilation and one unsanitary latrine.”

Subsequent cases gradually redefined the courts’ ability to apply constitutional guar-
antees to prisoners. in 1961, Monroe v. Pape held that Section 1893 of the federal Civil
Rights Act, which gives people the right to seek remedy against anyone who deprives
them of their rights, also applies to inmates, The Supreme Court confirmed this in 1964
(Cooper v. Pate). Early cases dealt with freedom of religion, brutality and access to
the courts.

1971 was a key year for court action affecting prisoners. The court began to distin-
guish between conditions acceptable for pretrial detainees compared to those for
convicted prisoners. In Hamilton v. Love, the court held that the Fourteenth Amend-
ment guarantee of equal protection required that conditions for pretrial detainees (who
are presumed innocent) be superior to those permitted for convicted prisoners. Deten-
tion should be in the least restrictive manner possible, according to that decision, This
was confirmed in Anderson v. Nossen, in which:
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Avoiding Legal Liability

“plaintiffs were arrested for parading without a permit. After arrest, they were
transported over 200 miles to the Mississippi State Penitentiary where they were
forced to strip naked, consume a laxative, and were then confined eight men to
a cell for up to 36 hours . . . . The bunks in each cell were without mattresses
or bedding of any kind; neither towels nor soap were provided.”

Another important 1971 case (Holt v, Sarver) held that the “‘totality of conditions’”
of incarceration could be considered as cruel and unusual punishment. In other words,
while no single condition might be a violation in and of itself, many small problems
could be considered as whole.

Since that time, a great deal of litigation has concerned conditions of incarceration,
in a continuing process of defining both what makes a ‘“constitutional jail’” and what
the court’s role should be in developing that definition. The courts have ruled upon
many conditions including:

» Space provision, overcrowding, single versus multiple occupancy cells.
« Sanitation.

o Fire safety.

» Diet and exercise.

« Medical and mental health care.

« Protection from violence.

« Access to visitation, correspondence and telephone calls.

o Classification and privileges.

Litigation, of course, is an adversarial process. The courts can only bring judgment
in particular cases, and these must be judged upon their own merits. Thus, court
involvement in the specification of jail conditions moves sporadically and not always
in a single or clear direction.

The U. S. Supreme Court may be moving away from its prior willingness to intervene,
Recent cases, including Bell v. Wolfish (1979} and Rhodes v. Chapman (1981),
indicate a narrowing of the scope of court involvement. In the Wolfish decision con-
cerning conditions in the modern, highly advanced Federal Metropolitan Correctional
Center (MCC) in New York City, the Supreme Court reversed a lower court’s finding
that among other things double celling was not permissible. The high court held that
courts should not get involved in /the minutiae of prison operations,”” but should leave
such issues to administrators and confine themselves to broad constitutional questions.

In addition, the court appeared to draw back from the Hamilton v. Love protections
for pretrial detainees, stating that the presumption of innocence “. . . has no applica-
tion to a determination of the rights of a pretrial detainee during ¢onfinement . . ./ It
is now unclear what rights and standards for pretrial detention the federal courts will
uphold.

in Rhodes v. Chapman, the Supreme Court ruled on the extent to which Eighth
Amendment guarantees apply to prison conditions. It held that double celling at the
Southern Ohio Correctional Facility at Lucasville did not constitute ““cruel and unusual
punishment.” While the opinion was careful to leave open a different interpretation
under other circumstances, the court found that in this “‘unquestionably . . . top flight,
first-class facility, ““double celling did not inflict unnecessary or wanton pain.”’

Some jurisdictions might interpret these findings as making double celling constitu-
tional. However, keep in mind that there are very few jails in the country which provide
a “totality of conditions’” as high in quality as that of the New York MCC or the Chio
prison. The concurring opinion in the Rhades case even stated that the *“decision should
in no way be construed as a retreat from the careful judicial scrutiny of prison condi-
tions.”

Although there is no official tally, as many as half of the counties in California may have
suits pending, have had court orders, or are about to have suits filed concerning their
jail. These include all of the state’s largest counties where inmates have won serious
cases.

Since the future of correcticns litigation is uncertain, what steps may a county take
now to minimize the likelihood of losing court cases in the future?
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Strategies which hold some promise—although no guarantee—of success include
keeping informed about current trends in corrections, meeting state and national stand-
ards, and making ‘‘good faith’’ efforts to insure the rights of the incarcerated.

California Administrative Code, Title 15, Subchapter 4. Minimum Standards for Local
Detention Facilities (Articles 1--14), 1979 (published in 1979 but referred to as the 1980
standards), California was one of the first states to adopt standards in the 1950’s. This
is the most recent revision, The facility requirements of these standards are outlined
above.

The Commission on Accreditation for Corrections (of the American Correctional As-
sociation), Manual of Standards for Adult Local Detention Facilities, 6110 Executive
Boulevard, Rockville, MD 20852, 1981. These voluntary professional standards are
widely regarded as the "“leading edge’’ of correctional practice. The current goal of the
California Departrent of Corrections is to accredit all state facilities (e.g., prisons) by
meeting these standards in the relatively near future. All new construction is planned
in compliance.

U. S. Department of Justice, Attorney General’s Office, Federal Standards for Prisons
and Jails, Washington, D.C., 1980. Modeled on Commission on Accreditation {ACA)
standards, these standards apply to federal facilities and local jails that contract with
the Bureau of Prisons to hold federal prisoners. They will also be used to administer
potential Department of Justice financial assistance (see “Funding Sources and Strate-
gies”, Chapter 4.6) as well as providing guidance to its litigation divisions. While
compliance with these standards cannot guarantee against lawsuits brought by others,
the Justice Department does not intend to bring suit where substantial compliance or
a good faith effort to comply is demonstrated.

American Medical Association, Pilot Program to Improve Medical Care and Health
Services in Correctional Institutions, Standards for the Accreditation of Medical Care
and Health Services in Jails, 555 N. Dearborn Street, Chicago, IL 60610, 1978 (draft).
These are the most widely accepted standards for health care and facilities in jails and
form the basis for the Commission on Accreditation and Department of justice stand-
ards. The AMA also provides a helpful booklet “/Practical Guide to the AMA Standards "

American Public Health Association, Jails and Prisons Task Force, Standards for Health
Services in Cotrectional Institutions, 1015 Eighteenth Street, N,W., Washington, D.C.,
1976. Another useful guide 10 consult on medical care standards.

American Bar Association Standing Committee on Standards for Criminal Justice, Legal
Status of Prisoners, 1800 M Street, N.W., Washington, D.C., 1980. These cover many
aspects of the treatment of prisoners, including those affected by the facility such as,
availability of programs, medical care, visitation, physical security, and maintenance of
institutions,

The National Sheriffs’ Association, which does not have its own standards, has devel-
oped a jail audit system employing standards that generally follow the Commission on
Accreditation’s. The audit system includes an initial portion for jail staff followed by a
visit from trained auditors who evaluate the jail's compliance with standards and make
practical remedial recommendations,

Collins, William C. An Administrator’s Guide to Conditions of Confinement Litiga-
tion, College Park, MD: American Correctional Association, October, 1979, This very
readable guide to the current state of *‘conditions of confinement' litigation relates what
may happen during a lawsuit from the point of view of the corrections administrator.
Jail and Prison Law Bulletin. Published by Americans for Effective Law Enforcement,
Inc., 501 Grandview Drive, Suite 209, South San Francisco, CA 94080 (415-877-0731).
This monthly bulletin reviews litigation affecting jails and prisons.

National Association of Attorneys General, Corrections and Institutional Confinement
Committee. Prison Conditions: an Qutline of Cases, Raleigh, NC: Naticnal Associa-

tion of Attorneys General Foundation, March 1979. A brief synopsis of cases is present-
ed.
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Rudovsky, David, et al, The Rights of Prisoners, The Basic ACLU Guide to a Prisoner’s

Rights, New York: Avon, 1977, This includes a useful review of the range of issues which
. have led to lawsuits and judgments, mostly from the point of view of the inmate who

may consider bringing suit. It is written in an easy to read, question-and-answer format,

but is somewhat outdated.

Sensenich, lla Jeanne. Compendium of the Law on Prisoners’ Rights, Washington,

D. C.: Federal judicial Center, April, 1979 (available from the U.S. Government Printing

Office). This compendium is an encyclopedic listing of rights and cases.

In addition to the above references, the California Attorney General or State Public

Defender may be able to provide up-to-date information on litigation in the California

courts.

(Note: full case citations, if required, can be found in the above publications,)
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The physical environment is important to the organizations and people who use it. The
design of any building can have considerable impact upon people’s experience, activi-
ties and health, operating efficiency, energy use and, of course, costs.

In a correctional setting, the physical environment is particularly important, primarily
because of the very specific mission of incarceration. The physical environment must
be secure, safe, and meet physical and social needs. Thus, correctional philosophy,
operations and environment all work together to create a successful—or unsuccessful—
correctional millieu.

Correctional facility design has always sought to reinforce correctional philosophy
and practice. One historical example is the eighteenth century “‘pan-opticon’ design
which featured small, private cells (to encourage contemplation, prayer and self-re-
form). A single jail keeper in the center of the building simultaneously observed all
inmates (to maximize efficient staffing).

Present day correctional practitioners also see the potential of using the physical
environment as a tool for implementing correctional programs. As correctional philoso-
phy, programs, costs, and available technology have evolved, jail design and operations
have also changed. This chapter traces some of the pressures which have caused the
changes and reviews current practices in jail operations and design.

A number of forces press for change in correctional systems, Issues such as changing
public attitudes toward crime and the criminal, spiraling costs azid increased numbers
of inmates and services were discussed in Chapter 1.1. In Chapter 1.2, we discussed
pressures for compliance with evolving correctional standards and legal requirements.
In addition, new technologies and materials are now available which influence opera-
tional and design responses to these pressures. The impact of each of these factors is
briefly reviewed here.
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The 1960's were characterized by a general liberalism and questioning of past practices.
The first major court involvement with the jails came at the end of the decade and
forced some substantial changes. In other social service fields such as mental health,
movements toward ‘‘deinstitutionalization’”” and ‘normalization’” developed. Many of
these factors contributed to the design of the first “humane” or “normalized” jail
facilities built by the federal government—the metropolitan correctional centers.

The tolerant attitudes of the idealistic sixties and seventies have yielded to a period of
increasing crime, more incarceration, and a much harder public attitude toward the
criminal. With more people in jail, overcrowded conditions are becoming all too
common. Although more attention is directed to alternatives to incarceration, more jails
are also being buiit.

The considerable amount of new jail construction in recent years has provided
opportunities to try out new ideas. New concepts have been tested and modified.

As detailed elsewhere in these handbooks, court involvement in the jails and the
development of state and professional correctional standards have been major causes
of change in jail operations and design.

Court orders have covered such operational issues as inmate mail, searches, visiting,
access to the courts, provision of meaningful programs, medical services and many
others, Individual courts have also ruled on the conditions of incarceration, space
requirements, less crowding, access to recreation, lighting, and others. Professional
standards set targets of performance in these and many other areas, often at higher
levels than the courts are willing to impose.

In times of rapid inflation, the costs of staffing, operating and constructing jails rise
rapidly. Current cost surveys reveal that over the thirty year life of a jail, the costs to
operate it may be eight to nine times higher than the first costs of construction. These
operating costs are inescapable. The dilemma arises of how to afford secure and safe
detention for more prisoners while at the same time satisfying demands of courts and
standards for more space, more staff, and better facilities. Alternatives to incarceration
that reduce the demand for jail space are one response to rising costs. More efficient
design and operations are another.

New systems and materials are now available for use in jail design, thanks partly to
space and defense technology. These include security and surveillance systems, remote
sensors, communications, and computers as well as glazing materials such as poly
carbonate plastic and, more recently, multi-layered plastic and glass laminates.

Some communities have built new facilities at lower costs than comparable “tradi-
tional’’ jails by incorporating some of these materials and systems into their designs
(National Clearinghouse for Criminal Justice Planning and Architecture). This may
mean replacing steel bars with glass and plastic glazing, replacing traditional jail furnish-
ings and fixtures with less expensive ones of wood or porcelain, or using new security
systems to reduce direct staff surveillance of little used areas such as corridors or
sallyports. When used appropriately, these applications make jails more flexible, less
oppressive, and less costly to build. They have not, however, reduced overall staff
requirements.

In response to these pressures and opportunities, new trends in jail design and
operations have emerged.

Newer design approaches to detention facilities tend to encourage more flexibility in
the use of space and in operations. We see multi-use program areas for education or
counseling, dayrooms in residential clusters for dining or recreation, and so on. Yet, the
newer jail must be able to be “locked-down’’ in the event of an emergency and run




1.3 Recent Developments in Correctional Operations and Facility Design Page 3

Inmate
rooms

‘

Control

Station
Flexible V Multi-
Security purpose

Barriers

intake Screening

All ’ I
Detainees ‘ >
—-—-.———1 * Jail
Diversion Programs

Classification and Housing
Assignments

as securely as its predecessors, In part, this is achieved through smaller living unit levels
which continue to offer essential services to inmates.

The jail is also becoming more of an instrument in the delivery of services than it was
in the past. This change has meant more contact with other programs in the jail (pretrial
diversion, work furlough, alcohol and drug abuse counseling, etc.). Physically, a some-
what more open facility design is necessary to accommodate the program staff,

The security of new jails is not necessarily compromised by their open character. In
some cases, it is strengthened due to increased contact between staff and inmates.
Many correctional personnel find that more personal contact helps reduce tension and
controls inmates,

Most jails now have more services to offer inmates than in the past. Some of these
services are provided by other agencies, interns or volunteers. As a result, there is often
more movement of inmates, staff, and other users within the building, The relative
inflexibility of traditional structizres has proven to be a limiting factor for some programs.

Pretrial release and diversion programs emphasize limiting the number who are de-
tained or incarcerated by screening people entering the jail. To accommodate this new
function, intake areas are usually situated near the offices of pretrial release or diversion
programs so that those services can be provided at the time of booking. If the volume
of cases warrants, the intake and screening functions may be physically removed from
longer term detention areas, thus creating the intake service center as an entity apart
from the jail,

Booking, records searches and processing of inmates can now. be accomplished
electronically. Computers can perform a number of operations to aid in processing
people through the jail. They can accept and file booking data; they can quickly search
a central data system (such as “’CLETS"*) for prior arrest records; and they can keep
track of inmate property or court schedules, to name a few applications.

Other booking improvements include using polaroid-type cameras, with self-devel-
oping film, This equipment eliminates elaborate camera and lighting arrangements and
reduces the need for expensive darkroom space and equipment.

Probably the greatest operational changes are occurring in the living areas of jails. These
changes respond to several pressures. The first recognizes the need to separate various
categories of prisoners according to behavior, type of offense, security requirements,
age, sex, adjudicatory status, and other requirements. This separation protects one
group from another while responding to differing needs in different settings.

In attempting to achieve this rather fine level of subdivision of inmate population,
many jails cannot adequately use all of their facilities. They may have to over-utilize
one area and under-utilize another.

In newer facilities, inmates are often housed in single-occupancy cells grouped in
units of varying size. Thase units usually have direct access to dayroom and dining
spaces as well as program, activity and recreation areas. Such units grant the flexibility
necessary to operate facilities with various classifications of inmates, each requiring a
defined degree of separation from others, while needing access to similar services and
programs,

This “unit management” concept of operations has the advantage of concentrating
various services close to the inmates thereby reducing movement between areas and
requiring less staff supervision of that movement. By contrast, inmate movement within
the unit is much less restricted. Thus, inmates have more freedom to use recreational
facilities, attend a counseling session, or remain in the individual room, all without
requiring the involvement of staff to move them, This leaves correctional officers free
to perform other duties or to assist in the delivery of jail programs and services. Since
staff typically increases when a new jail is built, this flexibility can help minimize those
increases.

Because freedom of choice offered by a system of differential privileges and rewards
seems to motivate some inmates toward positive behavior, it provides a basis for
incentive-oriented correctional programs. In this model, varying residential units have
increasing degrees of freedom or privileges associated with them, inmates who desire
those relative freedoms strive to be assigned to particular living units assuming increas-
ingly more responsibility.
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Operational changes in jail support functions are also occurring. Medical and dental
services are provided through contract services, the county health department or staff
medical personnel. They are typically available to all inmates, and, whenever possible,
are provided in dedicated clinic areas of the facilities. For minor complaints, larger jails
may hold a daily sick call in residential unit facilities rather than aove inmates to a
central exam room.

Food preparation and dining services are also changing. Some jurisdictions find it
more economical to contract for food preparation and service rather than investing in
outfitting and operating a kitchen. Most large facilities, however, still prepare food
on-site. The airline method of quick-chill preparation has been introduced in some
newer facilities. With this method, food is prepared in the traditional manner, but
undercooked about 20 percent. It is then quick-chilled in blast refrigerators and held for
final delivery. Deliveries are made to the dining areas for re-heating and serving.

Other new approaches to support functions include microwave and convection
ovens, kitchens in living spaces for meal preparation, and individual washer/dryer
installations in certain inmate groups’ living units,

it sometimes seems that more attention is focused on the changing appearance of
correctional facilities than on operational changes. This is perhaps because we are
seeing the first real changes in the appearance of these buildings in many years, The
great majority of jails built in this country prior to 1970 were modeled on structures built
about 200 years ago—the so-called Pennsylvania or Auburn plan buildings.

These traditional buildings provided correctional environments which may have
represented advanced thinking for their times, but which offer an inappropriate re-
sponse to today’s correctional ideals. They presented a relatively secure, yet highly
inflexible physical plant which created an extremely oppressive environment. Generally
providing little program space and few opportunities for positive staff-inmate interac-
tion, these facilities are characterized as the “warehousing’ approach to corrections.

Correctional practitioners evaluating these facilities realized that operations and cor-
rectional philosophy were severely limited by design.

In response to this criticism and the attendant desire to experiment with new ap-
proaches, the design of new jails has changed substantially in the last ten years. More
attention is now focused upon architecture’s potential to make a positive contribution
to the correctional program.

The shift in physical design concentrates upon two aspects. The first is to improve
operational efficiency so that the facility can be efficiently operated by custody staff and
be built and maintained at a lower cost. The second aspect is to achieve a more normal
or humane environment for inmates and staff, thus lessening the noise, boredom, stress
and violence of the traditional jail.
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Both older and newer jails rely heavily upon proper staffing patterns to operate effec-
tively. Since staffing represents such a large proportion of operating costs, design fea-
tures that minimize staff requirements without sacrificing security or program objectives
are widely sought.

Circulation and surveillance are two critical functions which are greatly affected by
design. In terms of surveillance and the layout of living units, the issue involves the
number of areas that can be seen from a staff station. Since staff-inmate interaction may
also be an objective, the design must balance the number of inmate areas which a staff
member can observe with the number of inmates he or she can effectively serve or
control. Stationing staff within the living unit, rather than in a secure control booth, is
being tried in some jails to observe effectively with limited staff and promote staff-
inmate interaction. There are pros and cons to this approach which some tradition-
minded corrections officers may find hard to accept at first. However, in units accom-
modating appropriately classified inmates, staff safety need not be compromised.

Combined with effective staffing, new technologies are also contributing to achieving
non-obtrusive security. Audio-visual or closed-circuit TV monitors are now widely used
in jails, They are primarily appropriate for little used areas such as corridors, service
yards or sallyports. Do not rely too heavily upon these technologies: they are easy to
ignore, can malfunction, and can give a false sense of security. As every correctional
officer knows, cameras don't respond to a situation—people do.

With the use of mass sensors and other electronic devices for perimeter security, you
can achieve a greater degree of control over potential escape or intrusion while fre-
quently avoiding the cage-like appearance of barbed wire (Benton, 1973).

The “normal physical environment” is non-institutional in character, similar to other
buildings in use, and has a “scale’ that is neither overwhelming nor oppressive.

The physical appearance of a space or its “image” indicates its degree of normalcy.
This image is a combination of elements such as size, shape, color, light, view, furnish-
ings and symbols. An individual’s reaction to image and space will depend upon his or
her past experiences and reason for being there. We recognizi: what type of place it
is and then develop expectations for how we may be treated und what may happen
there. Thus, the space or building serves as a medium of communication between its
operators or designers and its users.

A more normal correctional environment—one with fewer symbols of incarceration
—can have a positive impact upon staff and inmates by reducing some of the tensions
normally associated with the loss of freedom. This concept was carried out in the design
of the Federal Metropolitan Correctional Centers in New York, Chicago, and San Diego.
They are not traditional in appearance, yet they still provide a secure detention environ-
ment. Features such as exterior windows, comfortable furniture, carpeting, and bright
interior colors reduce the ‘‘trauma’’ of incarceration and encourage inmates to care for
their living areas.

There is some evidence that these more normal environments do, indeed, achieve
their objectives of creating a positive impact on inmates and staff, in an evaluation of
the Metropolitan Correctional Centers, Wener and Olsen concluded that positive in-
mate and staff attitudes were definitely achieved by the normalized environment. Both
inmates and staff clearly perceived their environment to be more attractive and less
institutional. Inmates were more active, felt there was less violence and vandalism, and
had a more favorable attitude toward the institution.

Design techiques for achieving a more normal environment include using natural light
and views; bright, stimulating colors; textured materials such as wood, tile, brick and
carpet; limiting the size and volume of spaces; and providing spatial variety and transi-
tion. These methods are combined with other details (appropriate to the level of
security) such as doors in place of grill gates, non-institutional furniture, and security
glazing in place of bars. The result is facilities that are secure, yet humane in appearance.
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The following list summarizes some characteristics of recent jail design:

« Elements which impart “human scale’”” or “normalized” physical environ-
ment. These include the use of bright colors, graphics or materials such as brick
and wood where appropriate, Large, undifferentiated spaces are avoided; areas
are tailored to specific uses.

Human Scaie
Vs,

Institutional

Scale

¢ Unobtrusive surveillance/observation of inmates. Living and activity areas,
for example, are arranged so that they may be observed easily from a central
point rather than encircling them with guard walks. Facilities can accommodate
inmate movement without constant escort. There is judicious use of closed
circuit television monitoring.

« Preference for single occupancy cells. Single occupancy cells are frequently
preferred because they allow inmate privacy and protection and may help to
diminish some tension. They are not intended as forced segregation. California
standards require 70 square feet in single occupancy cells for pre-sentenced
inmates.

(1P

Plan Typical Cell Interi.cr View

« Incorporation of program areas into residential units. Tti=se provide inmates
with somewhat more internal freedom of movement without escort, make pro-
gram areas more accessible, and provide opportunities for correctional staff 1o
offer programs such as counseling, education or job. training.
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« Greater overall building area than previous designs. Space provided per
inmate ranges from 350 to 450 gross square feet. The increase over past practices
results from the inclusion of single cells and additional program and service

elements. Most of these are required by the changing role of the jail as it
becomes more service oriented and not merely a place for detention.

« Sensitivity to context of community and surrounding environs, The contem-
porary jail attempts to reduce barriers to community acceptance and participa-
tion. It is designed to conform to the scale and appearance of its surrounding
areas but does not compromise the needs for security. Its goal is to project an
appropriate image for a detention facility while being a good neighbor to the
community.

mn N R T =

Existing Mixed Use Buildings Justice Facility

For sound planning, tours of other facilities are crucial. The operational and design
characteristics of newer jails are best understood when observed first hand. A list of
some of these facilities in California and surrounding states is provided below. Inclusion
on this list does not constitute an endorsement of a facility design or its operation. It
simply suggests that you may be able to gain exposure to a range of recent ideas by
visiting these facilities. Some are National Institute of Corrections ““Area Resource
Centers’’ and are geared to hosting and helping visitors. (A list of other Area Resource
Centers, and their specializations, can be obtained from NIC.) Note that staffing figures,
where provided, include all jail staff,

Alameda County Detention Center, Oakland. The Alameda County Detention Cen-
ter is designed to hold 576 male and female detainees under minimum, medium, and
maximum security conditions. It consists of self-contained living units with decentral-
ized services, Each housing unit is split ievel with two, 48-bed units clustered around
a central dayroom. A single officer control station per floor supervises all activity areas
and observes the door to each sleeping room. All services, including visiting, occur in
the housing units in an effort to minimize inmate circuiation. Housing units have visiting
stations on upper floors, classrooms and medical office on lower floors. The center is
connected to adjacent municipal courts by exterior bridges.

Contra Costa County Detention Facility, Martinez. (NIC Area Resource Center).
This facility in downtown Martinez houses 383 residents, most in medium security but
with one maximum security housing unit. A four-level design with nine housing clusters
of about 48 rooms each, it is a good example of grouping residential areas around
common, double-height dayroom/dining areas. Each colorful and carpeted dayroom
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Figure 1.3-4: Mendocino County Rehabilitation Center
Kaplan/Mclaughlin Architects/Planners

Figure 1.3-5: Ventura County

Pretrial Detention Facility/Main Jail

John Carl Warnecke & Associates in association with
Daniel L. Dworsky, F.A.LA. & Associates Architects

includes lounges, visiting rooms and direct access to a secure courtyard. Correctional
staff are stationed within the living unit, rather than in a secure control booth. Unique
to this facility is the separate visitor circulation corridor which allows visiting to take
place at the housing cluster. The facility also contains courtrooms and judicial support
space for arraignment and pretrial procedures.

Mendocino County Rehabilitation Center, Ukiah. This 125-resident facility for sen-
tenced male and female misdemeanants is located in a primarily residential area,
necessitating a great deal of sensitivity to the community. Its design is simple and of
appropriate scale to surrounding houses. Four wood exterior buildings are situated in
a mini-campus arrangement and house primarily minimum security inmates.

Napa County Adult Correctional Facility, Napa. Built in 1976, this facility replaced
a jail closed by court order in 1970. The sixty-bed facility holds male and female, pretrial
and sentenced inmates. The three-story facility is located on a downtown site in the city
of Napa. Residential units are located around the perimeter of the building with a central
core providing program and office space. it currently operates with a staff of 23 persons
on a $750,000 budget.

San Mateo County Women’s Correctional Center, San Mateo. This full service
women’s facility contains mainly single occupancy rooms along with two 12-bed
dorms. 1t is located in an urban area within a light industry and marina setting. The
facility is tilt-up concrete wall construction with a split level design. A central control
area is flanked by a single cell cluster in the front with a two,story structure holding two
single-room clusters and dormitories in the rear. The dayroom area is located adjacent
to the central control area and is among the “‘softest” of jail spaces with padded
furniture and plants. Current operating costs are $42 a day per person with a staff of
14, Projected staffing needs would increase this number by four persons on each shift.

Ventura County Pretrial Dentention Facility/Main )ail, Ventura. This pretrial deten-
tion facility, designed to hold 436 male and female inmates, is a component of a county
administrative complex. It contains patrol, central dispatch, sheriff’s administrative and
fiscal offices as well as detention areas. Three hundred forty-eight single rooms are
located in eight, 48 person quads including one quad for females. Additional special
housing, medical, and disciplinary segregation rooms bring the total to 436 beds.
The five-level steel structure is clad in pre-cast concrete panels. Two levels of housing
each contain four quads which are divided into 12-room clusters. Six rooms are located
on one level with six above sharing a day room area. Each cell has a concrete slab bed
and seat. All services are brought to inmates in the dayrooms, shared recreation,
program, and visiting areas on each level. Each quad has a central control-booth with
a central control area for every four quads, The 200,000-square-foot facility was built
at a cost of approximately $55,000 per cell. The current staff numbers 161 persons.
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Federal Correctional Institution, Pleasanton Youth Center, Pleasanton. Originally
designed as a 250-resident facility providing a variety of programs for male and female
offenders, the facility was expanded in 1978 to 350 beds and converted to a women'’s
facility. One of the first federal institutions to reject stereotypical correctional design,
this campus-like, center features two-story housing units of reinforced concrete. Ad-
ministrative and support buildings are of wood construction. First cost was $5.3 million.
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Metropolitan Correctional Center, San Diego. This 455-bed facility was the first of
three Metropolitan Correctional Centers (MCC) to be opened by the federal govern-
' ment. It began operating in 1974 and was followed a year later by facilities in Chicago
and New York. The MCC’s house federal unsentenced prisoners and short-term sen-
tenced offenders in areas where local facilities cannot provide sufficient beds.

The downtown San Diego facility is a highrise building that provides 70 to 80-square-
foot private rooms for each inmate. Each room has a narrow window with an exterior
view and is furnished with toilet, lavatory, bed, and combination counter and cabinet
storage space. The general floor arrangement clusters two levels of inmate rooms
around dayrooms and dining/activity areas. These are grouped around elevators which
provide for most movement of people and materials.

Non-California Examples Benton County Regional Corrections Center, Corvallis, Oregon (NIC Area Re-
source Center). Currently, this 27-bed facility houses male and female, pretrial and
sentenced inmates, but will hold only pretrial detainees in five years. Located in the city
of Corvallis, it is attached to the courthouse. All rooms are single occupancy. The
security system and hardware have a maximum security potential, but the program
currently runs at a medium level; The facility replaced an 18-bed jail with dormitories
and multiple occupancy rooms. There were no staff members permanently assigned to
the old jail. Fourteen staff members run the facility with a projected need for an
additional 4.5 members. 1980 operating costs approximated $700,000, which—after five
years of operation—approach initial construction costs.

Boulder County Corrections Center, Boulder, Colorado (NIC Area Resource Cen-
ter). Located on the fringe of the city of Boulder, this 100-bed facility houses male and
female, sentenced and pretrial inmates. The correctional facility is of one-story modular
design built around a central courtyard and attached to a two-story justice center.

The current staff consists of 66 persons with a projected need for 92 persons (NIC
assessment). The operating budget for this facility was approximately $1.25 million in
1980.

‘ By comparison, in 1961 the facility’s predecessor contained 80 beds in four-man cells
and employed some 20 staff members. Before moving into the current facility, the staff
was increased to 40 members during a five-month transition and training period.
Lane County Adult Correctional Facility, Eugene, Oregon. Currently a 116-bed
facility, this downtown low rise includes all the core facilities needed to add three
double-height housing areas above the present roof. Ultimate capacity is projected at
404 beds. The facility is of concrete and masonry construction in a cluster arrangement.
Sixty-eight of the current cells are single occupancy with the remaining 48 beds in four,
16-person dorms.

Figure 1.3-6: Lane County Correctional Facility
Lutes/Sanetel/Architects
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Metro Corrections/Detention Center, Bernalillo County, Albuquerque, New
Mexico, A 28-bed jail for male and female inmates, this facility houses both pretrial and
sentenced prisoners. It is located on a downtown site close to courts and community
services. The housing consists of single rooms clustered in groups of 12 around small
dayrooms and combine to form 48-bed living units. These are stacked vertically and are
served by a central elevator system. Most services—dining, visiting, indoor recreation,
sick call, attorney consultation—are provided at the living unit. A single security station
on each floor monitors all activities, Administration, central kitchen, infirmary and staff
services are on the ground level and outdoor recreation is accommodated on the roof,

Operational and design changes in new jails have responded to two types of pressures,
New attitudes and operations have been stimulated by the courts, professional stand-
ards and practices, and community attitudes concerning incarceration. These have led
to new practices such as inmate classification, program offerings, and increased visiting
and telephone privileges. They have also meant higher quality jail buildings that provide
more “humane” environments for inmates and staff.

The second stimulus for change comes from evolving technology, which has had a
considerable influence on correctional design. New methods of surveillance, types of
security systems, means of information processing, and techniques of providing services
such as food preparation are developing rapidly. It is worth remembering, however, that
not all of the recent experiments worked out well. While valuable experience has been
gained, much remains to be learned. The “state of the art” in operations and design
is changing almost daily as technology responds to evolving needs. An update and
review of new developments will familiarize you with current options when you plan
your facility.

Benton, F. Warren, and Obenland, Robert. Prison and Jail Security, National Clearing-
house for Criminal Justice Planning and Architecture, Urbana, IL: University of lllinois,
1973.

California Department of Corrections, Program Planning Project. Report On The
Colloquium On Correctional Facilities Planning, Sacramento, CA: Department of
Corrections, 1978.

Farbstein, Jay; Wener, Richard; and Gomez, Patricia. Evaluation of Correctional Envi-
ronments {(five reports on jail evaluation methods and results), San Luis Obispo, CA:
Farbstein/Williams & Associates; 1979-80.

Nagel, William G, The New Red Barn: A Critical Look at the Modern American
Prison, New York, NY: Walker & Co., 1973.

National Clearinghouse for Criminal Justice Planning and Architecture. The High Cost
of Building Unconstitutional Jails, Urbana, IL: University of llinois, 1978.

Wener, Richard, and Olsen, Richard. A User Based Assessment of the Federal
Metropolitan Corrections Centers: Final Report, Brooklyn, NY: Polytechnic Institute
of New York, 1978,
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Who Will Use
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Introduction

Components of Cost

Primary Users Secondary Users
Advisory Committee Criminal justice agency representatives
Planning Team Task force members

Board of Supervisors
Sheriff and corrections staff
Project Manager

Correctional facilities are among the most expensive of all buildings to construct,
particularly if they are built for maximum security. But construction is only a relatively
small percentage of the total cost of keeping people in jail, even without taking into
account the social costs of lost productivity, welfare support and so forth. Operating
costs, especially staffing, will far outstrip construction in a very short time.

Thus, the costs of building and operating the jail facility will be one of the most crucial
considerations throughout the planning process. While ideally the county should build
and operate the facilities and programs it wants, in the real world, goals and policies
will be tempered by the affordability—and cost-effectiveness—of various options.

Three types of costs are associated with construction and operation of correctional
facilities:

« First costs or “‘project costs” to construct the jail.
« Operating costs or the recurrent costs associated with running the jail.

« Life cycle costs or the net result of all costs and benefits measured over the
economic life of the jail.
Each type of cost is discussed below in terms of its components and current ranges
for California jails. Methods for estimating costs—and strategies for limiting them——are
discussed in Chapter 4.5.

The cost of building correctional facilities is very high when compared to other build-
ings, perhaps two to three times that of residential or commercial space in the same
geographic area. Many counties see the first cost as prohibitive but resolve to “‘bite
the bullet”” and fund a project at substantial cost. Unfortunately, they all too often find
that they have overlooked the burden of ongoing operating costs. These can be as
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much as eight to ten times greater than first costs over the 30-year economic life of a
correctional facility. An assessment of life cycle costs gives a truer picture of the
financial commitment the county must make to construct, operate and maintain a .
correctional facility. '

A national survey looked at construction costs of 34 recently built jails that were
designed tc conform to current standards and operational philosophies (as described
in Chapters 1.2 and 1.3). From this survey, the Center for Justice Planning estimated
average first costs of correctional facilities at $36,000 per bed (as of January 1, 1980).

Adjusted for California, average costs were about $40,250 per bed. When adjusted
for inflation in construction costs and projected to a future bid date, average per bed
first costs will soon exceed $50,000 with a range from $40,000 to $60,000. In 1981, just
completed jails in California are estimated to cost up to $65,000 for maximum security
beds, and $40,000 for minimum security beds.

However, when the per bed cost is multiplied by the total number of beds (capacity)
and then by an anticipated 30-year operational budget of eight to ten times first costs,
the results are staggering. A 100-bed facility in 1981 may require an initial investment
of $4,500,000 plus an additional $45 million to operate and maintain it until the year
2011,

The implications of these mathematics are both simple and powerful. The people with
fiscal responsibility for the county must understand what the total costs of building and
operating correctional facilities will be before committing to a project.

The next sections discuss each type of cost—first, operating and life cycle—and its
components,

.

FlrSt COStS First costs are also referred to as “project cost,’ “‘construction cost”” or “initial cost.”
The term, “first cost,” is more accurate because it represents the cost of constructing
the building including land, professional fees, permit fees, and other associated costs
of construction—the amount of money you pay to open the door of your facility. First
costs don't include the costs of staff, utilities, on-going plant maintenance, providing
services such as food and medical care, or other recurrent costs associated with running
the facility. ‘

The first costs of a facility typically receive more attention than the operating costs
do, perhaps because they represent a tangible product—steel and concrete on a piece
of land.

Components of First Costs First cost is considerable, with current estimates ranging from $40,000 to $60,000 per
bed space for the entire facility. Cost per square foot depends on many factors including
security level, types of systems and equipment, and guality of finishes. Per bed costs
depend upon the above factors as well as programs, services and overall capacity (two
factors which are important in determining operating and life cycle costs). To some
extent, limiting first costs can help reduce operating costs if the savings are due to
reduced capacity, if corners are cut on construction quality, however, operating costs
are likely to increase.

The basic components of first costs are shown in the following table in ascending
order of their contribution to the total first cost. Note that the cost of the building itself
comprises a large part of the first costs (60 percent).

Figure 1.4-1: Components of First Costs
2%  Special equipment systems (fire detection, CCTV, sprinklers)
4%  Site preparation
7%  Architect/engineer fees
7% Jail equipment, Jocking systems, etc,

10% Plumbing and electrical

10% Heating, ventilation, air conditioning systems

60%  General construction work (basic building)

100%  Total First Costs {not including land acquisition)

Ranges of First Costs for Although first costs may range from $40,000 to $60,000 or more per bed for the overall .
Various Types of Facilities facility, more specific examples may help you understand how these vary. Figure 1.4-2,
“Comparison of First Costs,” lists information about three recent California jails. The
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Figure 1.4-2: Comparison of First Costs

Operating Costs

Estimating Operating Costs

costs in these examples have been adjusted to a July, 1981 construction date. They
illustrate a range affected by location, capacity and number of floors. By using a
multiplier equivalent to the rate of construction inflation (recently from about one to
one and one-half percent per month) times the elapsed time since July, 1981, these costs
may be modified to show today’s cost. This may be helpful as a reference when
estimating the cost of your project.

Area
Hif/low  per Bed First Cost Cost

Capacity Location Rise (GSF) Cost per SF per Bed
1. 586 beds Downtown High 400 $27.2 $116.34 $46,535

million
2, 382 beds Downtown Mid 474 $20.9 $115.45 $54,730

million
3. 189 beds Rural Low 350 $6,06 $91.61 $32,063

The initial shock of first costs for a correctional facility is relatively mild compared to
the bill you will get to operate it. The above cited survey of recently constructed jails
confirms other estimates. Operating costs are projected at approximately ten times
more than first costs over the 30-year economic life of these facilities. This means that,
for every $1 million invested in a facility’s first cost in 1981, you will need another $10
million 1981 dollars to see you through to the year 2011.

Unfortunately, the high operating costs of detention facilities are frequently over-
locked during planning. They don’t seem to appear until .a budget appropriation session
just before the move to the new jail.

The major component of operating costs is the expense of staffing the facility. Staffing
may account for as much as 70 percent of operating costs. Since the jail operates 24
hours per day, seven days per week, each staff post (such as a control center) requires
approximately five persons to operate it (three shifts daily, days off, vacation, training
time).

Thus, a facility having seven, 24-hour.posts would need 35 security staff members.
Fifteen others might be required for functions which are not twenty-four hour posts
(administration, programs, food service, maintenance) for a total complement of 50.
In terms of possible savings resulting from design choices, the elimination of one control
station could free up five staff for other duties,

The round-the-clock operation of the jail is also a key factor in its high operating costs.
Wear and tear on the building and its mechanical systems is accelerated; maintenance
costs are increased; and lighting, heating and air conditioning systems require energy
for non-stop operation. These recurring costs are estimated to account for about 20
percent of total operating costs.

Provisions for inmate needs are generally the smallest component of operating costs.
These are estimated to be about ten percent of the total operating costs and include
items such as food service, commissary supplies, telephone usage, and miscellaneous
supplies. Despite their relatively small percentage, they are usually the figures cited
when inquiries are made about the costs of jail operation.

Like first costs, estimates of operating costs can be developed at increasing levels of
accuracy as planning and design progress. In the early stages of planning, estimates of
operating costs must be of a general nature, Until a facility is planned, programmed and
designed, itis difficult to accurately estimate the staff required to operate it. On the other
hand, since planning and" design will have a great impact on operating costs,; it is
imperative that they be factored into decision-making. Thus, methods are presented in
subseguent handbooks for estimating staffing and operating costs (Chapters 3.6, 4.5 and
5.2).

A broad brush indication of operating costs may be developed by using the categories
previously discussed and comparing them to first costs, The example shown in Figure
1.4-3 applies this very general formula to a hypothetical 100-bed jail costing $4.5 million
in 1981 dollars to build.
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figure 1.4-3: Comparison of First Coste and Operating Costs

Life Cycle Costs

Figure 1.4-4:
The Use of Life Cycle Cost Analysis in Decision-making

10%

- = $4.5 or
Inmate Provisions $150,000 Annually
20% i o
Building Maintenance = $9 Million or
& Operation : $300,000 Annually

70%
Staffing Costs =$31.5 Million or

$1,050,000 Annually

30-year
First Costs Operating Costs
$4.5 Million $45 Million
(1981 dollars) (1981 dollars)

Life cycle costing is a technique that takes into account all of the costs incurred by a
building owner during the various stages of a project. These range from the capital
investment in land, construction and financing to the eventual costs of salvage and
disposal of the building. The costs spread over a time period that corresponds to the
economic life cycle of the building. Life cycles vary from one building type to another
and also change with time and technological succession. Currently, detention facilities
are assumed to have a 30-year economic life. This is a generalization including many
older jails still in use and other ten or twenty year old jails which have been abandoned,

The value of life cycle costing is that it allows us to “weigh’’ trade-offs in building
construction and operation. For example, the specification of a cheaper material may
reduce first costs but require greater maintenance, earlier replacement, and more oper-
ating personnel during the facility’s life cycle. Life cycle costing can help balance out
the long term economic consequences of these immediate decisions.

In corrections planning and design, a life cycle cost analysis should weigh both
economic and non-economic consequences of alternatives, in this way, the analysis is
used as a tool to compare the economic consequences of various alternatives. These
consequences are then combined with the non-economic consequences (such as effect
upon the community’s attitude regarding detention facilities, the need to meet stand-
ards, or the desire to maintain a humane environment} to reach a final decision. This
notion is illustrated in Figure 1.4-4.

Life Cycle
Cost Analysis

Available

Alternatives Decision

Non-economic
Consequences

Adapted from American Institute of Architects, 1977,

The proper timing of the life cycle cost analysis is extremely important to its effective
use. It may be used initially to determine the feasibility of corrections solutions other
than construction, such as more efficient management or organization of space. If some
type of building modification is necessary, the analysis may be used again to assess such
options as building, renovating or renting space.

When a decision is made to build a new jail, the life cycle cost analysis deals with
issues such as the level of amenities desired, project timing, site constraints, configura-
tion (for example, location of control or surveillance points), building systems (struc-
tural, mechanical and electrical), and the exterior building enclosure,

It is important to note that as the project progresses, each succeeding set of decisions
tends to have a smaller impact upon total project cost. The decisions of major conse-
quence are made in the early stages of the project and, consequently, should receive
the most attention. This progressive reduction in impact can be seen in Figure 1.4-5.
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Figure 1.4-5: Decision Makers’ Influence
on Total Facility Costs

Calculating Life Cycle Costs

Summary and
Conclusion

References

Cost

Owners, Consultants, Building Standards & Regulations

Design Professionals

Initial Construction Contractors

Operation & Maintenance Personnel
Time

Adapted from Value Engineering: A GSA Haiidbook published by GSA, Wash. D.C,, Jan. 12, 1972, pg. 1-8.
Source AlA Life Cycle Cost Analysis—A Guide for Architects.

Because life cycle costs depend upon a large number of factors, it is not possible to give
any ‘‘rule of thumb'’ figures. In fact, it is not prudent to think in terms of “standard’’
life cycle costs. Rather, life cycle cost analysis provides a technique for comparing
alternatives or assessing the feasibility of an option.

Different cost categories may be used in the analysis depending upon its objective.
They may include the full range of first costs and operating costs (or a more narrow
range) of a project considered over its life cycle. The following categories may be
considered.

Initial capital investment costs.
« Financing costs.
« Maintenance and operations costs.
« Repair and replacement costs.
« Alteration and improvment costs.
« Personnel costs.
« Salvage costs.

Some of these are ““one-time,”” non-recurring costs and others are ““on-going’’ or
recurring costs. Those that recur should be examined in more detail to determine what
factors may cause a change in the cost. (This is discussed in Chapter 4.5 on cost
analysis.} The result of the analysis is a measure of life cycle costs in ‘‘equivalent
uniform annual cost’—a way of converting current and future dollar values into a
uniform annual cost for each year in the life cycle.

It is easy to see that the costs of building and operating correctional facilities are quite
high. While first costs and operating costs can be controlled independently, they are
highly interdependent. That is, when first costs are trimmed, operating costs often are
higher. Sometimes, spending more on first costs can effect considerable savings over
the long run, thus making cycle costing a valuable tool in the decision-making process.
it allows us to study the effects of diminished first costs on the ionger term consequence
of operating costs. By using this technique, we can make better decisions about the short
and long-term economic consequences of project development.

American Institute of Architects. Life Cycle Cost Analysis: A Guide for Architects,
Washington, D.C., 1977. A guide to the basic components, technigues, and uses of life
cycle costing. Includes remarks from the Harvard Graduate School of Design 1975
conference, “’Long Term Economy: The Real Cost of Buildings.”

Center for Justice Planning. Costs of a New County Jail: Pay Now and Pay Later,
Champaign, IL: Center for Justice Planning, 1980. Discusses construction and operating
costs determined in a 1980 survey of 34 recently built jail facilities throughout the 1U.S.
Dell'isola, Alphonse and Kirk, Steven. Life Cycle Costing for Design Professionals,
New York: McGraw-Hill, 1981.

Depariment of Justice, Law Enforcement Assistance Administration, National Criminal
Justice Information and Statistics Service. Expenditures and Employment Data for
the Criminal Justice System, Washington, D.C,, 1978.
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Haviland, David S. Life Cycle Cost Analysis 2: Using it in Practice, Washington, D.C.:
American Institute of Architects, 1978. Contains numerous practical examples of how
to actually carry out life cycle analysis.

Kirk, Stephen !. “Life Cycle Costing: Increasing Popular Route to Design Value," Archi-
tectural Record, December, 1979, pp. 63-67,
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1.5 Sources and
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to Find Information
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ThiS Chapter Project Manager Corrections staff
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Advisory Committee

lntrod uction There are many sources of information and help for individuals and agencies invoived
in studying or planning for local corrections. Much of this help is free to the user and
offered to improve the quality of our justice system and jails. While the help is available,
you need to know where to find it and who to ask for it.
The purpose of this chapter is to provide you with an overview of the kinds of
resources that are available. Many more specific references are listed at the end of each
chapter or handbook to which they apply. Two main kinds of resources are listed here:

» Agencies which offer help in the form of advice, counseling or technical assist-
ance.

« Sources of printed or other information.

AgenCIES Offerlng A variety of governmental, professional, and charitable organizations offer technical

° . assistance and other less formal kinds of help to county jails. Some of these services
TEChnicaI ASSIStanCE are paid for by taxes, charity, or membership dues. For others, there may be a small
fee, generally nominal in relation to the services performed.

Board of Corrections

600 Bercut Drive
Sacramento, CA 95814
Telephone: (916) 445-5073

The State Board of Corrections, which has provided you with these handbooks, is—and
hopes to be seen as—a major resource to your county in almost all areas of the needs
assessment process. The Board is already quite familiar with your jail as a result of its
bi-annual inspections. (The resulting reports prepared by the jail inspector are also a
valuable source of information about the performance and problems of your jail.)
While the handbooks are intended to be used on your own, the Board can supply
you with help you may need in understanding the steps involved in the correctional
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planning process including technical questions about data gathering and analysis, The
Board can provide examples of how other counties have handled problems similar to
those your county may face and can usually recommend contacts who would be willing .
to share their experience with you.

The Board of Corrections will probably be responsible for the disbursement of any
state or federal funds that may be available to counties for jail construction. Because
of this role, it would be helpful to coordinate your needs assessment and planning efforts
with the Board if there is a chance that your county may wish 1o apply for these funds,

if you have difficulty contacting any of the sources listed below, the Board can usually
provide up-to-date addresses or telephone numbers. in addition, the Board maintains
a library which contains many of the references cited throughout the handbooks.

NIC Jail Center

1790-30th Street

Suite 140

Boulder, CO 80301

Telephone: (303) 497-6700

The Nationai Institute of Corrections Jail Center (*NIC'") in Boulder, Colorado is a

branch of the federal Bureau of Prisons (Department of Justice) whose mission is to

provide training and technical assistance to corrections systems around the country.
NIC will respond to specific requests for assistance and may provide small grants for

certain purposes. (Requests must come from a county supervisor or jail official.) In

addition, NIC offers several training programs that may help your county considerably

in its planning effort. The most notable is called “Planning of New Institutions’’—or

“PONI," for short. Much of the material contained in these handbooks was originally

developed for the PONI program.

PONLI: PONI consists of two phases. The first phase is an intensive, two-day meeting
in your community with many of the people who would comprise your advisory
committee. An overview of jail planning issues is combined with initially identifying—
and making a commitment to solving—some of the problems with your jail. The second
phase, often held in Boulder, involves a week-long, working session for three to five
county representatives who can learn in greater depth how to follow through on the '
facility planning and development process. The Board of Corrections may offer training
programs modeled on PONI for California counties.

Other NIC Programs: Other training programs that may be of interest include
“County and Corrections,” which focuses on the county's role in providing correctional
services; ‘‘Management Training,”” which covers techniques of achieving effective jail
organizations, and "“Legal Issues,” which explores in much greater depth the topics
dealt with in Chapter 1.2

Committee on Accreditation for Corrections

American Correctional Association

6110 Executive Boulevard

Suite 750

Rockville, MD 20852

Telephone: (301) 770-3097

The American Correctional Association’s Committee on Accreditation for Corrections,
in addition to promulgating standards for local corrections, offers an accreditation
system for those jails or other institutions that wish to document their success in meeting
standards.

National Sheriffs’ Association

1250 Connecticut Avenue, N.W,

Washington, D.C. 20036

Telephone: (202) 872-0422

The National Sheriffs’ Association audit system can help you evaluate your jail facility
in terms of its operation and design. Compliance with ACA standards is stressed and
methods for organizing your effort to solve problems are suggested. If technical assist-
ance is requested, practical suggestions for improvement will be offered.
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Sources of Information
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Pretrial Services Resource Center
918 /F" Street, N.W,

Suite 500

Washington, D.C. 20004
Telephone: (202) 638-3080

The Pretrial Services Resource Center, funded by the Law Enforcement Assistance
Administration (LEAA), provides a number of services that could be useful to your
county as it examines its own pretrial practices and considers alternatives to incarcera-
tion {Handbook Two activities). Services include references, publications, technical
assistance and training.

The following agencies are valuable sources of information on a variety of subjects
related to corrections and criminal justice. The range of topics and services is indicated
for each source.

National Institute of Corrections/National Information Center

1790-30th Street

Room 314

Boulder, CO 80301

Telephone: (303) 444-1101

The NIC National Information Center maintains a comprehensive collection of docu-
ments on all facets of corrections. The center usually will help you find information on
a specific topic and provide a copy of materials other thar books,

National Criminal Justice Reference Service (NCJRS)

User Services

Box 6000

Rockville, MD 20850

Telephone: (301) 251-5500

Sponsored by the National Institute of Justice, the NCJRS publishes the monthly /Selec-
tive Notification of Information,”” available upon request if you wish to keep abreast of
a variety of criminal justice topics as information is published. NCJRS will also conduct
literature searches and supply abstracts of books and articles on particular subjects.
(There may be a fee for the latter service.)

National Institute of Law Enforcement and Criminal Justice

U.S. Department of Justice

Law Enforcement Assistance Administration

Washington, D.C. 20531

Telephone: (202) 633-2000

The National Institute of Law Enforcement and Criminal Justice publishes reports of
studies that it has sponsored, many of which concern corrections and criminal justice.
American Correctional Assaciation (ACA)

4321 Hartwick Road, Suite 1.-208

College Park, MD 20740

Telephone: (301) 864-1070

The ACA publishes directories of correctional agencies and a variety of other docu-
ments on corrections topics.

National Sheriffs’ Association

1250 Connecticut Avenue, N.W.

Washington, D.C. 20036

Telephone: (202) 872-0422

The National Sheriffs’ Association publishes a series of pamphlets on jail management
including one on jail architecture and a more recent one on guidelines for planning a
detention facility.

American Bar Association (ABA)

1800 M Street

Washington, D.C. 20036

Telephone: (202) 331-2295

The ABA publishes the Association’s standards as well as booklets reporting on ABA
studies on the costs of alternative programs and other topics.
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National Association of Counties
Criminal justice Program

1735 New York Avenue .
Washington, D.C. 20006
Telephone: {202) 785-9577

The National Association of Counties has published a series of pamphlets on correction-
al and criminal justice issues from the point of view of county citizens and governments,

National Council on Crime and Delinquency (NCCD)

Continental Plaza

411 Hackensack Avenue

Hackensack, N) 07601 -
Telephone: (201) 488-0400

NCCD publishes pamphlets and reports emphasizing the high cost of building and
operating jails and prisons and stressing the use of alternatives to incarceration.

National Fire Protection Association (NFPA)
Battery Marsh Park

Quincy, MA 02269

Telephone: (617) 328-9290

The NFPA publishes the Life Safety Code, covering all aspects of building design for
fire safety. It includes a special section on penal institutions. NFPA also provides infor-
mation and training on fire safety for corrections.

Unitarian Universalist Service Committee
National Moratorium on Prison Construction
California branch:

1251 Second Avenue

San Francisco, CA 94122

Telephone: (415) 731-3300

As the name suggests, this group opposes the use of incarceration (and therefore the
construction of jails) for most detainees and prisoners, it publishes pamphlets which
argue this case and encourage the maximum use of alternatives.

American Institute of Architects (AIA)

Committee on Architecture for Justice

1735 New York Avenue

Washington, D.C. 20006

Telephone: (202) 626-7300

The committee occasionally publishes documents on jail and justice facility design. One
of these, The 1980 Design Resource File: Planning Justice Facilities, is a particularly
valuabte reference. Documents are available through the AlA Publications Qffice which
also offers other publications on facility development.

California Criminal Justice Planning Directors Association

3640 13th Street

Riverside, CA 92501

Telephone: (714) 787-2224

The Assaciation can help direct you to the criminal justice planner for your region.
Bureau of Criminal Statistics

California Department of Justice

77 Cadillac Drive

P.O. Box 13427

Sacramento, CA 95813

Telephone: {916) 323-7375

The Bureau produces an annual “/Criminal Justice Profile’* for California and, on request,
will provide a county with more detailed information about arrests and dispositions of
felony cases.
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judicial Planning Committee

California Judicial Council
“’ 601 McAllister Street

San Francisco, CA 94102

Telephone: (415) 557-3203

Provides an annual report on court activities.

American Justice Institute (AJl)

1007 Seventh Street

Sacramento, CA 95814

Telephone: (916) 444-3096

AJl has conducted research and development on a wide range of topics of interest to
local corrections. Of particular note are its reports on projects concerning jail over-
crowding, alternatives to incarceration, and classification.

Finally, an invaluable source of information and help for your county can be found
in California’s other 57 counties. Most corrections systems and county governments will
be happy to share their experiences with you. This help may range from hints on
organizing your planning effort to specific suggestions on design features or materials
to use or avoid. The Board of Corrections may be able to suggest a county or individual
who can help you with your particular needs.
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Handbook Two shows your county how to carry out the first steps in the corrections
planning process. It includes the following five steps:

s The first step in corrections planning: form and use an advisory committee
(Chapter 2.1).

o The second step: identify corrections system and facility problems (Chapter
2.2).

e The third step: set goals for corrections and develop a mission statement
(Chapter 2.3).

 The fourth step: develop ““action plans” to solve problems and achieve goals
(Chapter 2.4).

« The fifth step: select a planning consultant, if you need one (Chapter 2.5).

The planning process begins when your county recognizes that it faces a corrections
problem and begins mobilizing an organization to deal with it. Primary responsibility
lies with the.sheriff and/or corrections administrators to recognize probiems with jail
populations, programs or facilities and to inform the Board of Supervisors. The
supervisors, in turn, will organize the Planning Team and Advisory Committee and
establish their responsibilities. The chapter on participatory planning (2.1) will explain
how to organize these committees and help them carry out their first tasks.

The second step is for the Planning Team and Advisory Committee to identify and
carefully define the problems faced by the corrections system (Chapter 2.2). Only in
this way can the planning process yield solutions to these problems.

in the third step, the Advisory Committee establishes the community’s goals for its
detention and corrections functions and records these in a “’mission statement’’ (Chap-
ter 2.3). These goals, which need to be revised periodically, give direction to the
planning process and guide decisions made along the way.

The fourth step involves the Planning Team and Advisory Committee which organize
specific “’action plans’ to solve problems and achieve goals (Chapter 2.4). Action plans
develop timetables and assign responsibilities for achieving the tasks which need to be
carried out in order to find solutions. Action plans will be reformulated as necessary
throughout the planning process.

The final step covered in this handbook is to consider the need for a planning
consultant, and, if needed, to select one and contract for services (Chapter 2.5). While
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planning consultants are more likely to be considered here, the chapter also explains
how to select other types, such as architects, that may be needed later in the project,

Each of the subsequent chapters first introduces the general concepts needed to
understand why the step is necessary and then shows how to achieve each part of it.
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Step One in the planning process is to organize the people and lines of communication
which will be used for your correctional planning project. This chapter explains the
reasons for and processes involved in participatory planning. While building a “‘case’’
for participation, it also shows how to organize and set up a participatory planning
structure for this project and, more importantly, how to make it work, Although a
general model of participation is presented here, we fully expect that your county will
modify that model to fit your particular needs and circumstances.

Participatory planning is considered essential for projects of the size and importance
of most jail renovation or construction. Such involvement does not necessarily imply
smooth sailing through a participatory process. Indeed, it is quite fikely that divergent
points of view will crop up from time to time and may be troublesome to resolve.

While some communities feel that participation adds precious time to the planning
process, many who have tried to proceed without participation have had the project
backfire in one way or another—by failing to pass a bond issue or by building a facility
that did not meet community expectations or legal mandates, Participation is well worth
the time it takes.

Participation, in the context of these handbooks, refers to activities organized and
carried out by those not formally empowered to make decisions, yet whose contribu-
tions influence the decisions of those with authority. This definition excludes situations
in which government officials formulate policy based on their own beliefs and values
without the benefit of alternative ideas, beliefs and values from organized interest
groups and or influential community leaders.

Thus, participatory planning refers to interaction between organized citizen groups
and governmental decision makers. The purpose of this interaction is to improve the
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quality of the planning product and social policies adopted by those making and
carrying out decisions,

The quality of the final plan is enriched by including in the planning process a broad
and often diverse spectrum of vested interest groups from the community. Saocial
science literature consistently -finds that group decisions are superior to individual
decisions. In matters that have profound and lasting socio-economic implications for
the community such as planning new jail facilities or programs, it logically follows that
scope, depth and diversity of community participation will contribute to the quality of
the planning process, the planning produet, and ultimately the formulation of social
policy. Participatory planning involves citizens by giving them a voice in decisions that
affect the community at large and an opportunity to debate and resolve divergent points
of view.

Participation in the planning process is important for three reasons.

First, citizen participation is a valued goal in our democratic form of government; we
expect individuals and interest groups to have some influence over social policies which
affect them.

Second, participatory planning provides a practical and viable opportunity to educate
the community at large regarding the constitutional, legal and social importance of
allocating scarce resources to the construction and operation of a jail facility. Through-
out this process, participatory planning integrates a broad base of beliefs, values and
information. Ultimately, this combination leads to superior planning and decision mak-
ing.

Third, widespread participation in the planning process increases the fikelihood that
decisions will be effectively carried out. People tend to “own’’ and support that which
they help create. This implies an organized strategy for disseminating information about
the problems faced in planning as well as the progress being made. An informed and
involved citizenry is likely to support available means of publicly financing the construc-
tion and operation of a new jail facility (see the section on selling the project in Chapter
4.6).

The technical complexity of corrections planning, construction and operation would
seem to imply that professional planners, architects, engineers, penologists and other
specialists should carry out the planning function. Why then should non-specialists
representing community interest groups be invited to participate in this complex enter-
prise?

American history testifies to the fact that crucial matters of social responsibility can
be decided by non-specialists. In the administration of justice, for example, the irno-
cence or guilt of a person is determined by a jury of twelve individuals considered peers
of the accused. Similarly, the planning of a jail is a crucial matter of social responsibility,
creating important roles for non-specialist involvement.

By and large, however, government fails to involve citizens in planning programs of
social consequence. instead, when it is necessary to hold public hearings, officials tend
to defend previous decisions. If rejected, the backlash can mean serious political conse-
quences for thuse involved and financial hardship for programs that are little understood
by the public.

Participatory planning provides an alternative leadership approach particularly suited
to ““unpopular’ projects such as jail construction. This aiternative recognizes the bene-
fits that can accrue from taking into account many points of view, of responding flexibly
to new ideas, and sharing planning and decision-making power with a large number of
community representatives,

Participation serves different purposes and functions at various “levels’”’ of planning.
Three levels are considered here: “‘normative’’ or long range planning, “strategic’’ or
mid-range planning, and ‘‘operations’’ or more immediate planning.

Normative or long-range planning is concerned with what ought to be and why.
Jail planning falls into this framework because the planning process is long-range in
nature and involves questions concerning values. Those involved undertake commit-
ments of consequence for perhaps 30 years. The social responsibility of such an under-
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taking quite clearly suggests the need for wide community involvement along with the
technical expertise of qualified specialists and the experience of professionals.

Strategic or middle range planning is concerned with what we can do and how
to do it for the next three to five years. Again, because of the social respensibility factor,
what we can do is an issue decided by widespread community participation. The
“how’’ question, on the other hand, requires considerable input from specialists.

Operations planning, on the other hand, is concerned with what we will do and
when. Issues and concerns of operations planning, by their increasingly technical
nature, call mainly for the input of professionals and specialists. Because {ine staff is
conversant with the daily operations of the jail, it is important to include their practical
input into operations planning.

In summary, successful corrections planning requires a judicious mix of non-special-
ists and specialists in a dynamic participatory process.

An important, basic principle of planning holds that the planning structure should follow
its desired function. Thus, understanding the functions of normative, strategic and
operations planning helps provide a basis for considering the appropriate structure for
each of these planning levels.

Planning associated with establishing major policy directions (perhaps to include
facility construction) has been defined. above as a normative planning activity. Thus,
its planning structure ideally requires widespread community involvement. However,
the definition of ‘“widespread involvement”” will vary from one county to another.
Conseguently, there is no single model of participation that is universally valid.
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Figure 2.1-1: Participatory Planning Mede!
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By definition, members of the Board of Supervisors are elected officials representing the
citizens of the county. The Board has the responsibility and authority for evaluating and
approving staff recommendations regarding the corrections planning structure, roles
and responsibilities as your county will interpret them from the ideal planning model.
The Board makes the final selection of members of the Planning Team and the Advisory
Committee,

Usually these decisions are made in consultation with the sheriff or jail administrator,
who will be responsible for operating new programs or facilities. Because of familiarity
with criminal justice system agencies, the sheriff also helps the Board select appropriate
representation to the Planning Team and Advisory Committee from law enforcement,
the courts, and corrections agencies. Membership and responsibilities of these groups
will vary from county to county depending upon the following factors:

« Personalities on the Board of Supervisors.
« The status and influence of the sheriff.

« The confidence which the supervisors and the sheriff have in county administra-
tive staff.

The Board will also define the roles and responsibilities of the Planning Team and will
monitor its activities and progress. (The Advisory Committee and Planning Team can
set up certain task forces on their own, while others should be approved by the Board.)
Any planning decisions that have impact on county laws, fiscal commitments or opera-
tions policies must ultimately be approved by the Board of Supervisors. Thus, as the
planning process unfolds, the efforts of the Planning Team, the Advisory Committee and
task forces are presented to the Board of Supervisors for official approval.

The sheriff (or director of corrections) has direct responsibility for the jail and, thus,
must be intimately involved in corrections planning.

While participating in several planning groups, the sheriff also has specific respon-
sibilities. He must take an active role in defining policy direction for both law enforce-
ment and correctional functions. He must give access to the jail’s facility and records
ensuring that staff cooperates fully in data collection phases.

As physical planning begins, a task force of corrections staff and administrators should
participate in defining operations and space needs as well as in reviewing architectural
plans.
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Project Manager

Planning Team

The sheriff, as head of the primary user agency, should approve each major planning
product,

The project manager is the pivot point for the entire planning project. He or she is
responsible for planning, organizing, scheduling and controlling all aspects of the work
on the county’s behalf. Specific duties, which depend on the phase of the project, are
listed below.

Planning Phase
« Qrient the Planning Team and Advisory Committee to the project.
¢ Coordinate the consultant selection process.

« Provide liaison between the Planning Team and Advisory Committee, the fund-
ing authority, criminal justice agencies and the consultant.

« Supervise all in-house data collection and analysis activities.

o Assist in the development of the corrections master plan and the functional
program for the new facility.

« Oversee the feasibility analysis.
« Monitor the project timetable.
Design Phase

« Liaison between the Planning Team and Advisory Committee, the local funding
authority and the architect.

« Coordinate user agency review in the preparation of the design and construction
documents, bidding, and selection of the construction contractor.

« Supervise the development of the fixed and moveable equipment lists.
« Monitor the project timetable.
Construction Phase

« liaison between the Planning Team and Advisory Committee, the local funding
autherity, and the architect and contractor.

« Conduct on-site inspections of construction activities to determine conformance
of the work, materials, and equipment with the construction documents (may
also have clerk of the works).

» Assist the purchasing agent in the acquisition of fixed and moveable equipment.

« Coordinate all local, state, and federal agency inspections of the project. Obtain
all necessary certifications and licenses.

« Obtain and maintain all project records, architectural and ““as-built’ drawings,
and equipment user manuals.

o Assist in developing written documentation of all change-orders.
o Monitor the project timetable.

« Review and approve all applications for payment submitted by the contractor
(after review by the architect).

« Represent the facility owners in the identification of construction deficiencies
(“punch list’’). Review and approve the correction of all deficiencies.

» Orient and serve as a resource to all individuals involved in the transition proc-
ess.

The size of the Planning Team will depend on the size and complexity of the planning
problem, but should be small enough to be workable—generally about six members,
The Planning Team may be smaller if consultants are relied upon heavily. The Planning
Team members may be drawn from the following areas of expertise:

« Corrections planners or other staff.

« County and, if appropriate, city planners and administrative analysts.
Public works personnel.

e Fiscal managers.

Technically qualified community volunteers (corporate planners from private
industry or loan executives or retired professional planners.)
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Advisory Committee

The project manager is the leader of the Planning Team, with direct responsibilty for
coordination and communication as indicated in the above job description.

The Planning Team is responsible for carrying out or overseeing the needs assessment
and feasibility study tasks. Policy matters and findings are submitted to the Advisory
Committee. Ultimately, the Team is responsible to the Board of Supervisors, keeps it
informed as the planning process unfolds, and seeks Board approval at each major
planning step. Thus, the planning staff has two equally important responsibilities:

« The coordination of people, and
« The coordination of tasks.

The following skills will help the Planning Team and particularly the project manager
carry out their tasks in coordination with the other participants:

« Technically competent in planning.

» Task-oriented and willing to take charge.
« Can manage people, time and resources.
« Innovative, creative.

« Skillful in working with groups (Board of Supervisors, Community Advisory
Committee, task forces, etc.)

o Skillful at conflict management.
« Enthusiastic/energetic pace setters.
» Politically astute.

If the county does not have qualified planning staff available, the Board of Supervisors
may choose to contract out certain tasks to jail planning consultants. The project
manager, however, should certainly be a county staff member since continuity over the
planning cycle is critical to the coordination and success of the project. If consultants
are hired, they will serve as staff to the project manager.

The Advisory Committee is essential to any participatory planning effort. In general
terms, its role includes:

« Receiving reports prepared by the Planning Team.
« Studying and evaluating recommendations and their factual background.
e Studying, formulating and recommending policy.

Thus, the Advisory Committee provides input to the planning process and provides
evaluation and feedback to the Planning Team, and endorses recommendations for
Board of Supervisors approval.

If carefully selected, committee members can greatly contribute to the planning
process and help to ensure ir- siementation of the product—ihe corrections plan. Mem-
bers of the Advisory Committee should be chosen for their willingness to become
involved in and work on the project. Representatives who are in a position to speak
for the following groups or agencies should be included on the Advisory Committee;

» Board of Supervisors

« Sheriff and corrections staff

« Judiciary (presiding judges of the municipal and superior courts)

o District attorney

» Public defender

o County administration

« Public works staff or county architect

« Prabation

» Municipal law enforcement

« Alcohol, other substance abuse and mental health programs

« The public (who may be represented by individuals listed below)

In addition, representatives of the following groups may be considered for inclu-

sion:

» Elected officials from city governments

« County grand jury
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Task Forces

‘ The Media

« County Bar Association

» League of Women Voters

« Church groups (Ministerial Association or interfaith council)

« Community service clubs or civic organizations

» Minority or public interest groups

« Inmate support groups such as Friends Qutside

« American Civil Liberties Union or other prisoner rights advocates

+ Media

« Other community groups whose support is important to the jail construction
plan

The Advisory Committee should consist of about 15 to 20 persons. To maintain a
manageable number vet provide for widespread community representation, attempt to
identify individuals who occupy prominent roles in more than one community interest
group. An existing committee, such as an AB 90 committee (mandated by Assembly
Bill 90) or criminal justice advisory committee could form the basis for the Advisory
Committee. Larger counties may require broader membership. If this is the case, organ-
ize sub-groups to perform specific tasks.

Once established, both the Planning Team and the Advisory Committee will follow
the steps defined in this and subsequent handbooks. First tasks involve reviewing and
discussing the issues defined in earlier chapters. These groups then identify correctional
system and facility problems and develop goals and a mission statement for county
corrections. Later tasks involve data collection and analysis and evaluation of options
for facility development.

A corrections needs assessment is a major undertaking. To help the Planning Team
and Advisory Committee collect and process information, certain tasks are assigned to
“"task forces.”

Task forces are small groups of about three to five persons who receive specific
assignments and a timetable for reporting back to the Planning Team and Adviscry
Committee. Any number of task forces can be organized over the life of the planning
process and several task forces may work simultaneously, Task forces may include
community representatives or specialists who are not formal members of the Planning
Team or Advisory Committee.

Task force assignments may include:

» Gathering and analyzing data.

¢ Studying alternatives to incarceration.

e Analyzing inmate service needs.

« Evaluating existing facilities.

« Assessing facility consolidation,

o Cost or funding analysis,

o Site selection.

« Selection of a consultant/architect.

o Facility programming and design review.

Task forces can address some of these issues without ~taff support. However, as a
general principle, it is recommended that professional staff from the Planning Team be
assigned to each task force to help to schedule meetings, gather pertinent information,
and prepare task force reports. The project manager monitors the operations of each
task force, either as a working or ex-officio member.

Each task force is organized to perform a specific task within a specified time frame.
Task forces report their findings and recommendations to the Advisory Committee.
After evaluation, clarification and necessary revisions, the Advisory Committee for-
wards task force reports to the Board of Supervisors.

The media can be an invaluable ally in corrections planning—or the undoing of the
entire project. An independent force, it can nonetheless spread the word about prob-
lems facing corrections, the jail and the planning process. The only way to build




Handbook Two: Starting the Corrections Planning Process

Page 8

Participatory Role Relationships

Participation: An
Effective Approach for
Correctional Planning

Figure 2.1-2: Effective Corrections Planning

community support for the project is to keep the people informed, and the media can
do this best. A continuous effort should be made to find human interest value in the
jail planning project. .

Although it is desirable to include representatives of the media on the Advisory
Committee (at least as observers), this is not sufficient community relations. The project
manager should use the sheriff and members of the Board of Supervisors and Advisory
Committee to present the project to the media resources available in your community.
A task force or sub-committee might serve as the effective link.

The participation model presented in Figure 2.1-1 provides for maximum communica-
tion and interaction among the Board of Supervisors, Planning Team, Advisory Commit-
tee and task forces, Note the overlapping areas on the diagram which identify situations
where individuals are members of at least two of the formal groups.

For example, the Planning Team acts as staff to the Board of Supervisors, the Advisory
Committee and the task forces. In addition, one or more members of the Board of
Supervisors also serve on the Advisory Committee. Their overlapping memberships or
“linking pins’’ facilitate both formal and informal communication among what might
otherwise be separate units. The linking pin concept provides the vehicle for open
exchange of ideas in planning.

To extend the sphere of involvement even further, open all planning meetings to the
public and make minutes of meetings available to anyone interested in reading them.
Each person involved in the corrections planning process will probably have informal
or formal associations with a wide range of community interest groups. It is possible
to provide additional opportunities for community involvement by arranging for partici-
pants at all levels to keep their respective community interest groups systematically
informed of problems being confronted and progress being made in the planning
process.

To summarize the importance of participatory planning for corrections, a comparison
is made on the following table between effective and ineffective planning experiences.
Effective correctional planning refers to projects that experienced a minimum number
of problems throughout the needs assessment process, architectural design and con-
struction. Moreover, these projects resulted in jails that met legal imperatives and
national and local standards. Ineffective corrections projects experienced many prob-
lems throughout the life cycle of the planning and construction phases and were
sometimes rejected by the community, The ones that reached construction sometimes
conflicted with legal imperatives or national and local standards from the day they
opened.

Aspect of Planning

Effective Corrections Planning

Ineffective Corrections Planning

Planning Structure

Widespread community involvement

Primarily professionals and politicians

Planning Method

Needs assessment and planning highly structured

Ad hoc planning, little formal structure

Planning Meetings

Scheduled—open to public, minutes available, media
invited

Unscheduled—no notice to public or media

Leadership

Stable throughout life of project

Multiple changes throughout life of project

Conflict

Openly addressed, resolved or defused

Avoided at all costs

Project Control Oven: Needs Assessment,
Feasibility Study and Design

Highly controlled by Board of Supervisors, corrections,
Advisory Committee and Planning Team

Largely controlled by planners or architect
(by default)

Approvatl Authorities

Endorsed by Advisory Committee, Planning Team, and
Board of Supervisors on a step by step basis

By Board of Supervisors at the end of the
planning process with input limited to
professionals
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2.2 Step 2: identify Correctional System Problems

Page 1

2.2 Step 2:
Identify
Correctional System
Problems

|

v
Thaae
fouiams
A 4 h 4
T amadet
< et &
et sttt
Drterinior € oot
& fordon
A 4
Seies

Who Will Use
This Chapter

Problem ldentification:
A Prerequisite to
Achieving Goals

Primary Users

Planning Team
Advisory Committee
Task Forces .

This chapter provides techniques for identifying corrections system and facility prob-
lems and developing solutions to these problems in an organized and demacratic
manner. However trite it may sound, you must clearly identify problems before they
can be solved. This is no easy task because of the almost universal tendency for people
to think in terms of solutions rather than specifying the scope and nature of the problem.
However, beginning with a solution statement may lock you into that solution.

For example, if you ask ““What is the major problem confronting the administration
of your jail?’’ you will likely hear, “We need more recreation, a library, substance abuse
counseling and leisure time activities.” When you think about it, this can be recognized
as a solution statement.

The problem statement might sound more like the following: *‘Enforced idleness is
a problem in our jail. Inmates spend 85 percent of their waking hours locked in their
cells with little or nothing of a constructive nature to occupy their time. Out of anger,
hostility and sheer boredom, they resort to their own leisure time devices. They harass
the corrections officers, create unbearable noise, and engage in a host of other unpleas-
ant and counter-productive activities. Last year our malicious damage costs were up 22
percent over the previous year. We experienced 42 physical confrontations between
inmates (up 10 percent over the previous year), and our inmate escape statistics were
up six percent over the previous year with a total of 53 escapees.’”

Another example of a solution rather than a problem might be, “We need tighter key
contral.” Whenever a problem statement begins with “Weneed . . .,” you can expect
a solution statement to follow rather than a problem statement. With respect to key
control, the problem might sound something like the following: “One of our master keys
has been missing for the past two months. We all know what would happen if it got
into the hands of the inmate population. In addition, upon reading shift reports over the
past six months, on 12 occasions corrections officers reported that they couldn’t get
access to needed supplies and equipment because of missing keys,"* From this problem
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The Nominal Group
Process

NGP

Task 1. Silent Generation of
Problem Statements

statement, a number of alternatives could be generated to solve the problem, including
tighter key control.

Having distinguished problem statements from solution statements, corrections plan-
ning requires a systematic and practical means of identifying the wide range of problems
confronting those involved in the process. Once the problems surface and are clarified,
the planning process can move to the formulation of responsive, realistic, and appropri-
ate action plans. The Nominal Group Process (NGP) is one efficient and effective
method for this purpose. NGP is designed to do the following:

« Obtain problem definitions frorn groups of individuals with common concerns

yet diverse backgrounds and frames of reference.

o Involve every individual in the group to a maximum degree. Socially shy or
retiring members of the group easily and systematically become involved in the
process. Often the contemplative, quiet members of a group have some of the
most profound contributions to make. Planning groups can ill afford to lose this
talent.

« Capture individual perceptions of problems without being influenced by superi-
ors or community leaders who occupy positions of power and autherity in the
community. Everyone’s contribution is worthwhile and relevant, Members of the
group may take an apparently trivial idea and develop it isto a significant prob-
lem statement, '

» Enable the group to establish a common ranking of problem statements so that
individual members are not influenced by superiors or powerful community
leaders.

o Enhance creativity and interest in identifying problems including those which
pertain to corrections planning.

NGP is easy to understand and use without extensive training. Because the process
is relatively easy to learn, participants involved in jail planning projects can use it
immediately. In addition, the method has application for problem identification in a
wide variety of other formal and informal organizations.

To initiate NGP, a group facilitator (for example, a member of the planning team who
has studied NGP) divides the participants at an Advisory Committez planning meeting
into small groups of five to eight persons and asks individuals to move to pre-arranged
small tables. The group leader then distributes to each member a pre-printed ‘“Nominal
Group Problem Identification Form,” which includes questions p