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MN.R. COX ASSOCIATES. INC.

August 14, 1985

The Honorable Jon Lindsey

County Judge

Harris County Commissioners Court
101 Preston

douston, TX 77002

Dear Judge Lindsey:

Attached is the consultant team's report documenting the results of the Jail
Population Management Project. The original is accompanied by six bound
copies and one camera-ready copy for the production of additional documents as
you deem necessary.

Throughout the course of the project, the consultant team met with numerous
officials and professionals throughout the criminal justice system. We have
been genuinely impressed with the level of cooperation and assistance we have
received throughout our work inm Harris County. It 1is a pleasure to work with
dedicated and highly qualified professionals in a project of this nature.

We acknowledge and express our appreciation to these fine public servants for
the courtesy and assistance extended to us during this project. Please accept
our appreciation on behalf of all persons with whom we worked. v

We thank you and the Commissiomers of Harris County for the opportunity to be
of service. Please do not hesitate to contact us if you have any questions or

require clarification regarding the content of this document.

Respectfully Submitted,

President

NRC:cr

Enclosure

i

8§25 CALLAGHAN ROAD - SUITE 214 «+ SAN ANTONIO, TEXAS 78228 - (512) 684-0055
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I. INTRODUCTION

A Scope of the Problem

More persons pass through the nation's jails in a single year than have passed
through the nation's prisons in the last 100 years. Almost ten million jail
admissions were processed during the past year, while approximately 100,000
new admissions entered prison during the same time period. The sheer volume
of this processing is a management challenge of massive proportions, not only
for jail professiomnals, but also for officials and professionals at all levels

within the criminal justice system.

The Harris County Jjustice system 1s no exception. More than 80,000 criminal
cases were filed with the District and County Criminal Courts at Law combined
during the past twelve months. During 1984, there were approximately 70,000

admissions to the Harris County Jail.

The primary difference between the jail and the non~jail cases is that the
jail cases cost the taxpayers of Harris County an additional $25, or more, per
inmate per day. The Harris County Jail budget is $31.25 million, and will~
increase again by $5.8 milliom ‘annually with the recent addition of new
security staff for the facility. The facility i1itself is approaching 95%

capacity, rendering secure jail space a scarce commodity.

This combination ~-of increasing expense and scarce secure jail space is
creating wanagement and budgetary constraints which will be felt throughout
the Harris County criminal justice svstem, as well 2z throughoul “he whole
spectrum oI county government. As more of the countv'e rosources arve

allocated for the operation of current and projected jail uneeds, fewer

resources will be available to meet other priority needs throughout government

and the criminal justice system.
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In a recent study (January, 1984) of jail population growth conducted by Dr.
Charles Friel of Sam Houston State University, the jail .population was
projected to reach 4,760 by 1990. The budget for expanded jail operations is
projected at $55 million by 1990, excluding capital expense. These projected

population levels will require additional beds by the year 1990 at a cost of

$70,000 per bed in capital outlay.

The problem, therefore, is not only a problem for the Sheriff and the
Commissioners Court; it affects all aspects of the Harris County criminal
justice system. Scarce secure jail space and increasing costs resuit in fewer
resources and options for the rest of the system. Ultimately, a lack of
sufficient secure bed space for those offendefs who need to be incarcerated

can lead to a reduction in public safety.

B. Purpose of the Study

Secure jail space is a necessary yet costly requirement of County government.
The citizens of Harris County need the. public protection ?hat expanded jail
space provides, yet they also need relief from the increasing tax burdemn that
accompanies that expansiom. Conséquently, it is incumbent upon elected puﬁi&g

officials to carefully evaluate the use of available jail space and take care

to ensure that it is used in the most efficient and cost—effective manner.

The efficient management of this scarce resource is the primary objective of
Commissioners Court in undertaking this study. This study represents a
proactive effort to deal with the difficult issue of secure jail space as it

relates to public protection betore 1t rezaches igls DProporcions. One

D
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crisis arises, unpalatibie remediec may be regolized gaud Iurther fsderal Lourt

intervention may result. The efficient management of jail population growth

is not a process that may be undertaken solely by the Commissioners Court or



the Sheriff's Office. The sclutions lie within the broader system through the
,coordinated cooperative efforts of numerous criminal justice officials and

professionals.

C. Approach

The size of a jail population is a result of the interaction of three primary
factors: the number of persons booked into the jail facility; the number of
persons released from the jail facility; and, the length of time that those

persons booked into the jail remain incarcerated (length of stay).

The number of persons committed to jail is largely dependent upon law
enforcement and prosecutorial policy, bounding practices, judicial discretion,
and other decisions made throughout the broader spectrum of the criminal
justice system. It would be simple for the consultants to state that intake
should be reduced, and prescribe methods for that reduction. Such a
simplistic approach, however, infringes upon law enforcement, prosecutorial,
and judicial decision—making, and should be avoided. 1Instead, the comsultants
have chosen to identify areas where potential changes in policies gpd
procedures may affect Jjail population, and request that the responsiﬁie
officials evaluate those areas and determine what action, if any, they may be
able to undertake which will help preserve this scarce and costly commodity of

secure jail space.

The number of persons released from the jail also are dependent upon policies

and practices throughout the broader criminal justice system. Since all

1)
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sentenced persons Iin the jail eventuallvy are released throuoh oxpira
senteuce, probated sentences, or long—term sentences to the Texas Department
of Corrections (TDC), the administrative processes which effect those releases

are as Iimportant as the policies which guide sentencing decisions. The
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consultants, therefore, have focused upon the efficient management of these
,administrative processes so that once a decision to release or transfer has
been made, the implementationvof that decision is carried out in a timely
manner. O0f similar importance are decisions and processes reflecting the

release or continued detention of persons in pre-trial status.

Finally, the length of stay in jail is directly porportionate to the length of
case disposition processes. The consultants, therefore, have focused upon the
administrative efficiency of case processing before, during, and after
official decision-making. Although speedy trial guidelines set outside limits
for the dispositionm of cases, there is no prohibition against speedier
processing as long as the ends of justice are served. Increasing the
efficiency of case processing promises to have the most significant impact on
jail population because approximately 517% of the population in the jail at any

given time are awaiting case dispositioms.

The efficiency of case disposition processes is also an objective shared by
components throughout the justice system. One of the measures of evaluatipg
effective prosecutorial systems is the efficiency of case dispositién
processes. ﬁikewise, efficient docketing and case management procedures are a
measure of the professional quality of court administration. By focusing on

this shared objective, all components within the system will benefit, and the

by-product of more judicious use of scarce jail space will result.

D. Methodology

Through the use of 3 coordinated swvstems approach, the conaulcants e {00 ]
the unigque aspecis oL case disposition processes 1in Harris County. The

consultants reviewed case data for persons incarcerated in the Harris County

Jail and reviewed statistical reports. from other components throughout the
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professionals throughout Harris County where potential efficiencies

system. A series of interviews were conducted with key officials and

were

identified and reviewed.

As methods for improving case disposition processes were identified, they were
again discussed with key criminal justice officials to determine their

viability. The consultants used the process of consensual validation to
determine which recommendations would be most viable for implementation, as

well as those which will have the greatest impact on the size of the jail

population.

Finally, the consultants evaluated the current methods of coordinating and
monitoring case disposition processes, with a view toward developing
recommendations which will facilitate this process in the future. It is the
intent of the consultants to assist Harris County officials in the development
of procedures and processes which will have an ongoing effect, and which will
provide coﬁtinuing focus on the efficient management of systems and processes.

The results of the use of this methodology are documented in the following

sections.
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II. FINDINGS AND RECOMMENDATIONS

A. Jail Processing

This section deals with the specific aspects of jail processing which affect

administrative movement of cases and length of stay.

1. Sourées of Detainees

The Harris County Jail is responsible for the safety and constitutional
housing of pre-trial and sentenced offenders from a large number of law
enforcement and criminal justice agencies. These agencies include the Houston
Police Department, other local law enforcement agencies, the Department of
Public Safety, constables, probation and parole departments, federal law

enforcement agencies, and the Texas Department of Corrections.

Police officials have broad discretionary arrest authority, especially as it
relates to minor offenders. When the jail is full, discretionary authority
and decision-—making regarding arrest procedures become more important, since a
jail crowded with minor offenders reduces available space for more serious
offenders who must be incarcerated for public protection. Arrest policfé§

guide discretionary decision-making and impact directly on jail populatiom.

The consultants have observed that policies and guidelines affecting arrest
decision—-making are usually made without consideration to the size of the jail
population. Although it may be argued that law enforcement policies are

independent of any considerations of jail size and occupancy, the fact remains

that when jail space Is scarce, extraordinar: actions such as he mass release
of offenders and external intervenriosn ~ownld rvesult, ae hao AancurTad o atrhes
jurisdictions. Such actions further complicate the enforcement

responsibilities of local police agencies and create discord among system

componentse.
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Recommendation A-1.01

.Law enforcement agencies should re—evaluate their discretionary arrest
policies to determine what type of offender warrants secure detentioun in
costly maximum custody jail space, and which offenders may be dealt with
through other optioms, such as citation release, third party release, or
alternative bond procedures. Processing time lines should be developed and
monitored to reduce delays from intake through release. Processing and

paperwork flow during these processes should be mounitored with a day/date/time

clock or stamp.

Potential Impact

By undertaking their own internal review of arrest policies and practices, law
enforcement officials may countrol, to a large extent, the numbers and types of
offenders who remain in jail and those who are released through other optionms.
Otherwise, the decision to release inmates from a crowded facility may come
from extermal sources who do not fully understand the law enforcement and

public safety needs of the community.

2. Intake/Booking/Release

Upon entering the booking area of the Harris County Jail, inmates are searched
and property is inventoried and placed in storage. At the time of booking,
arrest and personal data are entered into the computer system and a computer
generated booking card 1s printed. Criminal thistory checks are not

automatically conducted through inquiries to the National Crime Information

Center and the Tewas Orimc Information fenter, Photionnth the st v hiag
indicared plans to provide this capability at a future date. After booking,

inmates are placed in multiple occupancy holding cells to await processing

through the identification system. Identification processing includes taking
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fingerprints and photographs, and recording specific descriptive information
.for administrative reference and future investigative use. Following the
identification process, inmates are returned to multiple occupancy holding
cells. Inmates having bonds approved prior to being received at the Harris
County Jail are released. Inmates who are eligible for pre-trial release

interviews are afforded this opportunity before being moved to classification.

The time frame involved in the overall booking process may range from less
than one hour to more than eight hours, depending on volume. Booking
information is not being routinely shared with the Pre-Trial Services Agency,
which is responsible for collecting information for presentation to the judges
regarding the potential for pre—trial release on recognizance. Much of the
information collected by the Pre-Trial Services Agency actually duplicates the
information collected during booking. In additiom, the pre—trial interview
process is not initiated until after the identification process is completed
and the Sheriff's Department staff are available to escort inmates to the
pre—trial interview area. Standard policy requires all incoming felons to be
received at the downtown jail only, although booking and release occur at-all
facilities within the Harris Cbunty Jail system. Releases are sometimes
delayed because of delays in the intake/booking/release processes and/or

delays in processing paperwork throughout the system. -

Recommendation A-2.01

The booking and release processes should be reviewed and specific processes
which cause delay should be documented and remedial action identified.
Changes in the order of processing or in the number »f persons involved in the
identification process may be required to avoid lengthy delays in the

admission or release of inmates.



Recommendation A-2.02
.The plans to install automated National Crime Information Center (KCIC) and
Texas Crime Information Center (TCIC) inquiry systems to provide NCIC/TCIC

checks at the time of booking and release should be given a high priority.

Recommendation A-2.03

There should be a closer working relationship between the Pre-Trial Services
Agency and the Sheriff's Department. Information required by the Pre—Trial
Services Agency should be included in the standard booking computer screen,
and information collected by the Pre—-Trial Services Agency which has a bearing
on the inmate's classification, should be shared with Sheriff's Department

personnel.

Recommendation A-2.04
Attempts should be made to consolidate identification processing and
jdentification files to minimize the physical distance separating the two

functions, thereby increasing overall efficiency.

Recommendation A-2.05

Pre—-Trial Service Agency interviews should be initiated immediately after
booking and before the identification process. In addition, the Pre—Trial
Service Agency information verificatiomn should begin immediately after the

booking process.

Potential Impact

Even small reductions in intake/release nrocessine frime will rasult in 1
reduction in required jaill lapaciiy. Faperworih procuessin
" reduced through increased efficiency. Minimizing the duplication of effort
between booking and the Pre-Trial Service Agency will contribute to that

efficiency. An efficient intake and release process is vital because the jail
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interfaces with the public through these processes. Unnecessarily lengthy
'dela&s create a perception of inefficiency and incompetency. Efficiency, on

the other hand, creates a sense of public respect and trust.

With the addition of automated NCIC and TCIC inquiry systems, outstanding
warrants can be served in a more timely manner. Pre—trial release and
classification will have more complete and current information regarding the

inmate's criminal activities, thereby allowing the adjudication of those cases

to be expedited.

3. Classification

After the completion of the pre—-trial interview and identification screening,
all inmates not released on bond are taken to the classification section for
further processing. Clothing is exchanged, inmates are showered and
strip—-searched, medical exams and interviews for medical histories are
conducted, and a brief orientation is provided by jail staff whereupon rules
and regulations are distributed and explained to inmates. Followiﬁg these
procedures, a classification interview 1is conducted and an inmate custody
level is determined by the claséification staff. An appropriate color-coded
identification band is then attached to the immate's wrist to indicate custody
level. Inmates may be held in single cells in clasgsification for up to 24
hours prior to placement in general housing unless pre—empted by medical

and/or mental health needs. Inmates with mental health problems are referred

to the in-house Forensic Services Program for evaluation and review. Although

the classificarion process

-+
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officers are not always available for classification of female inmates oun a 24

hour, 7 day per week basis.
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Recommendation A-3.01
A female officer within the facility should be designated om call so that she

may be present whenever female inmates are being classified.

Potential Impact

The presence of a female officer during the classification process will avoid

unnecessary delays in the processing and housing of female inmates.

4. Good Time Computation

Throughout the consultants' interviews withisystem officials, there appeared
to be an inconsistent awareness by court officials of the methods used to
calculate '"good time" for persons sentenced to the Harris County Jail
facility. Conséquéntly, judges tend to allocate sentences based on their
perception of "good time" practices and their judgement as to the appropriate
length of sentence for a particular crime. If the "good time" computation
method is misunderstood, a disproportionately 1long sentence may result,

thereby contributing to excessive length of stay for a sentenced misdemeanor

offender.

Recommendation A—4.01
The Sheriff's Department should develop a description of the "good time"
computation procedure in writing, and distribute this information to all

courts. Persons receiving the information should include judges and their

court staff.

Potential Impact
Innreased awareness by rhe coursc arnd prosecutors ac fo how o sentences witlobe
executed by the Harris County Sheriff's Department will result 1in more

consistent sentencing practices for misdemeanor offenders.

11



5. Forensic Services Program

.The Forensic Services Program in the jail is operated by the Harris County
Mental Health Mental Retardation Authority (MHMRA). The Forensic Services
Unit is responsible for both conducting competency and sanity evaluations for

the courts, and for the care and treatment of those offenders in the Harris

County Jail who are classified as having wmental health and/or mental

retardation problems.

Requests from the courts for mental health evaluations include both requests
for competency evaluations and sanity evaluations. The Evaluation Unit of the
Forensic Services Program is responsible for conducting these examinations.
The consultants have observed that the time required to produce reports on
competency and sanity ranges from six to eight weeks. 1In additiom, there 1is

no standardized format used for the competency and sanity evaluation reports.

The Evaluation Unit is staffed by psychiatrists who are part—time contractual
employees paid on ‘an hourly basis. The previous use of psychiatrists on a

full-time basis did not prove to be satisfactory.

Offenders in the Harris County Jail with mental health and/or mental
retardation problems who are charged with misdemeanor offenses only are not
being diverted from the jail. The Mental Health Mental Retardation Unit does

not operate a program to which selected misdemeanant offenders could be

diverted.
Jail personnel rrceived limited training the area of omolional and mental
problems of i1amates in a jail sertinc.,  The MWMP Pragy Sould Lo idedd

to assist in the provision of such training. In addition, the consultants

have observed that the MHMR Program is not well understood throughout the

12



court system and that mental health inmates frequently are not considered for

alternative release options.

Recommendation A-5.01

It is recommended that the District and County Criminal Courts at Law judges
consider a policy requiring competency and sanity evaluations to be requested
separately. Mental competency examinations should be ordered first to
determine whether the inmate is competent and able to stand trial and whether
or not the inmate understands and can aid in his/her own defense. If a sanity
evaluation is required; it should be ordered only if the inmate has been

determined competent to stand trial or is otherwise specifically required.

Recommendation A-5.02
Competency evaluations and reports should be completed within two weeks. The

maximum time allowable for the completion of sanity evaluations and reports

should be 30 days.

Recommendation A-5.03
A standardized and shortened format for competency evaluation reports should
be considered which will meet the needs of the court but require less time to

complete.

Recommendation A-5.04

The method of reimbursing psychiatric consultants should be changed.
Psychiatric consultants should be paid per evaluation instead of on an hourly

basis.

Recommendation A-5.05
A program should be developed for diverting selected, non-violent

misdemeanants having minor mental health or mental retardation problems from

13




































































































































































































































