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Thank you, members of Greene County Board of Commissioners, for providing the opportunity
for me to submit written testimony. My name is Emile DeWeaver, and I am a Senior Strategist at
the Prison Policy Initiative, a national non-partisan, non-profit organization that produces cutting
edge research about incarceration. Over the past twenty-one years, the Prison Policy Initiative
has become one of the leading organizations providing data to the public about incarceration.
Based on our experience, the Prison Policy Initiative submits this testimony in opposition to the
proposal to place an additional .25 percent sales tax on the November ballot for the purpose of
building a new jail. We submit that the Henningson, Durham and Richardson P.C. (HDR) growth
model is flawed, that a new jail would cause avoidable harm to the residents of Greene County,
and that the county should consider reforms to reduce its jail population prior to considering a
proposal to expand jail capacity.
I.

Flaws in HDR’s Growth Model

HDR’s assessment uses two flawed growth models. The first model uses the Average Daily
Population (ADP) from the past 10 years, and the second model uses the county’s incarceration
rate and projected future population to forecast the future jail population. The error in both these
models is that they assume the incarceration rate will remain at its current level (or rise) for the
next several decades.
There are several reasons to believe that Greene County’s incarceration rate may decrease in the
coming years, based on the information in the HDR assessment and the changes included in the
current proposal. As recognized in HDR’s assessment, property crimes are decreasing at a rate of
144 per year in Greene County.1 Further, the proposed addition of a community-based mental
health facility in Greene County, discussed in the assessment, would likely reduce the jail
incarceration rate by at least 14 percent, or 50-60 beds.2
1

David E. Bostwick, Mark Martin, Mary Zold, Greg Cook, and Rebecca Ohnoutka, Greene County Jail and Justice System
Needs Assessment and Option Study, Henningson, Durham and Richardson P.C. (May 2019), at 22,
https://www.greenecountyohio.gov/DocumentCenter/View/22708/Jail-Needs-Assessment-Report-Final-PDF.
2
Due to inaccurate data sources, HDR could not determine the percentage of incarcerated people with mental health needs, the
size of clinicians’ caseloads, or what mental health conditions are prevalent. See David E. Bostwick, Mark Martin, Mary Zold,
Greg Cook, and Rebecca Ohnoutka, Greene County Jail and Justice System needs Assessment and Option Study, Henningson,
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II.

Greene County Should Consider Reforms to Further Reduce Incarceration Rates

Not only did HDR’s assessment fail to effectively assess the likely decrease in incarceration rates
within Greene County or include such projections in its estimates of needed capacity, but there
are numerous reforms that could be adopted to further reduce incarceration rates in Greene
County.3 Our report, Does our county really need a bigger jail? (attached hereto) provides
considerations and policy recommendations on how counties can reduce their jail populations,
which we urge this Board to review.4 Reforms that Greene County could adopt to relieve its jail
capacity pressures include, but are not limited to:
•
•
•

Creating alternatives to incarceration for people convicted of misdemeanors and lowlevel offenses;5
Ensuring people with mental health and substance use disorders are treated, not
incarcerated;6 and
Reforming pretrial detention practices.7

III. Adopting the Current Jail Proposal, and Failing to Consider Criminal Justice
Reforms to Reduce Incarceration Rates, Would Harm the Residents of Greene
County
Experience shows that building new jails to resolve overcrowding often leads to higher
incarceration rates and ultimately, more overcrowding. For example, data from the Bureau of
Justice Statistics shows that jail construction over eighteen years on Native American
reservations in response to overcrowding resulted in more pretrial detention, longer jail stays,
and just as many overcrowded facilities.8 Further, in 2000, Salt Lake County built a 2,000-bed

Durham and Richardson P.C. (May 2019), at 65-68, https://www.greenecountyohio.gov/DocumentCenter/View/22708/JailNeeds-Assessment-Report-Final-PDF. The estimate here (14%, or 50-60 beds) is based on the amount of jail space already
devoted to residential treatment through the Greene Leaf program, which is currently housed in the Jail and Adult Detention
Center but which presumably would be located in the proposed, non-carceral residential treatment facility to be operated by a
third party in what is now the Adult Detention Center. If the County proceeds with a plan to create a community-based treatment
facility, it will have far more available Community Residential Treatment “beds” than the Greene Leaf program now has, so
courts will have ample opportunity to divert far more people to treatment.
3 While the reforms discussed are focused on ones that Greene County could, itself, implement, it is possible additional reforms
could be passed at the state level. To illustrate, legislation to adopt bail reform has been introduced in the Ohio legislature (H.B.
315 and S.B. 182) and a bill to address the opioid crisis, including by establishing treatment facilities has been introduced in the
Ohio House (H.B. 356).
4Alexi Jones, Does our country really need a bigger jail? A guide for avoiding unnecessary jail expansion, PRISON POLICY
INITIATIVE (May 2019), https://www.prisonpolicy.org/reports/jailexpansion.html.
5 For a discussion on many of the different forms diversion programs can take, see Leah Wang and Katie Rose Quandt, Building
exits off the highways to mass incarceration: Diversion programs explained, PRISON POLICY INITIATIVE (Jul. 2021),
https://www.prisonpolicy.org/reports/diversion.html.
6 Alexi Jones and Wendy Sawyer, Arrest, Release, Repeat: How police and jails are misused to respond to social problems,
PRISON POLICY INITIATIVE (Aug. 2019), https://www.prisonpolicy.org/reports/repeatarrests.html (finding that 52% of people
arrested multiple times report substance use disorder and are three times as likely to have a serious mental illness than people
with no arrests in the past year).
7
Bernadette Rabuy and Daniel Kopf, Detaining the Poor: How money bail perpetuates an endless cycle of poverty and jail time,
PRISON POLICY INITIATIVE (May 2016), https://www.prisonpolicy.org/reports/incomejails.html.
8 Emily Widra, Wanda Bertram, and Wendy Sawyer, New BJS data reveals a jail-building boom in Indian country, PRISON
POLICY INITIATIVE (Oct. 2020), https://www.prisonpolicy.org/blog/2020/10/30/bjs-indian-country/.
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jail to replace an 870-bed jail. The new jail filled to capacity within 21 days of opening. 9 As
these examples show, “the choice to invest in the infrastructure of confinement can virtually
guarantee increased levels of confinement.” 10
A proposal that increases the level of confinement in Greene County will have the effect of
increasing the number of people who experience the serious and well-documented harms of
incarceration. For example, incarceration is associated with homelessness,11 loss of wealth,12
lower levels of educational attainment, 13 and unemployment.14 Incarceration can also have
severe and lasting consequences for mental 15 and physical health; it is associated with a shorter
life expectancy for those who experience incarceration,16 their families,17 and their
communities.18
The Prison Policy Initiative urges the Greene County Board of Commissioners to consider and
implement reforms to reduce its jail capacity before even considering building a new jail. We
believe these steps would focus on outcomes, not just incarceration.
Please do not hesitate to contact me if the Prison Policy Initiative can answer any questions or
provide the Board of Commissioners with additional resources. Thank you for your time and
work.

9

Pat Reavy, KSL.com, and Katie McKellar, The jail crisis: How did we get here?, DESERT NEWS (May 2017),
https://www.deseret.com/2017/5/12/20612335/the-jail-crisis-how-did-we-get-here#the-oxbow-jail-pictured-on-nov-11-2008-hassat-mostly-mothballed-ever-since-the-2000-plus-more-secure-salt-lake-county-jail-opened-in-2000-but-now-county-officials-arelooking-at-reopening-the-facility-to-deal-with-overcrowding-but-it-comes-with-a-9-million-price-tag-currently-the-partiallyempty-jail-houses-184-inmates-it-has-room-for-552.
10 Chris Mai, Mikelina Belaineh, Ram Subramanian, and Jacob Kang-Brown, Broken Ground: Why America Keeps Building
More Jails and What It Can Do Instead, VERA INSTITUTE OF JUSTICE (Nov. 2019),
https://www.vera.org/downloads/publications/broken-ground-jail-construction.pdf.
11 Lucius Couloute, Nowhere to Go: Homelessness among formerly incarcerated people, PRISON POLICY INITIATIVE (Aug. 2018),
https://www.prisonpolicy.org/reports/housing.html; Alexi Jones, New data: The revolving door between homeless shelters and
prisons in Connecticut, PRISON POLICY INITIATIVE (Feb. 10, 2021), https://www.prisonpolicy.org/blog/2021/02/10/homelessness/.
12 Meredith Booker, The Crippling Effect of Incarceration on Wealth, PRISON POLICY INITIATIVE (Apr. 26, 2016),
https://www.prisonpolicy.org/blog/2016/04/26/wealth/.
13 Lucius Couloute, Getting Back on Course: Educational exclusion and attainment among formerly incarcerated people, PRISON
POLICY INITIATIVE (Oct. 2018), https://www.prisonpolicy.org/reports/education.html.
14 Alexi Jones and Wendy Sawyer, Arrest, Release, Repeat: How police and jails are misused to respond to social problemes,
PRISON POLICY INITIATIVE (August 2019), https://www.prisonpolicy.org/reports/repeatarrests.html; Lucius Couloute and
Daniel Kopf, Out of Prison & Out of Work: Unemployment among formerly incarcerated people, PRISON POLICY INITIATIVE (Jul.
2018), https://www.prisonpolicy.org/reports/outofwork.html.
15 Some researchers suggest that the trauma the people experience behind bars can lead to Post-Incarceration Syndrome. Katie
Rose Quandt and Alexi Jones, Research Roundup: Incarceration can cause lasting damage to mental health, PRISON POLICY
INITIATIVE (May 13, 2021), https://www.prisonpolicy.org/blog/2021/05/13/mentalhealthimpacts/.
16 Emily Widra, Incarceration shortens life expectancy, PRISON POLICY INITIATIVE (Jun. 26, 2017),
https://www.prisonpolicy.org/blog/2017/06/26/life_expectancy/.
17 Emily Widra, New Data: People with incarcerated loved ones have shorter life expectancies and poorer health, PRISON POLICY
INITIATIVE (Jul. 12, 2021), https://www.prisonpolicy.org/blog/2021/07/12/family-incarceration/.
18
Gregory Hooks and Wendy Sawyer, Mass Incarceration, COVID-19, and Community Spread, PRISON POLICY INITIATIVE (Dec.
2020), https://www.prisonpolicy.org/reports/covidspread.html; see also Elizabeth J. Gifford, How Incarceration Affects the
Health of Communities and Families, 80 N.C. MED. J. 372 (2019),
https://www.ncmedicaljournal.com/content/ncm/80/6/372.full.pdf.
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Does our county really need a bigger jail?
A guide for avoiding unnecessary jail expansion
By Alexi Jones
May 2019
Press release
As jail populations have skyrocketed over the past three decades, jails around the country
have become dangerously overcrowded. The reflexive response is often to start the long,
expensive process of building a larger jail. However, this report provides a roadmap to easier,
quicker, cheaper, and more just solutions to jail overcrowding. It is organized around a series
of questions that local decisionmakers should be asking and then lays out a detailed briefing
on best practices for reducing jail overcrowding.

Part 1: Questions to ask
law enforcement, the judiciary, and
jail expansion advocates
These questions are designed to help local decisionmakers determine how many people in
their county’s jail are needlessly incarcerated, and whether the county has taken steps to
reduce this number in order to avoid jail expansion. 1 They are also meant to ensure the
county has a full grasp of how much building a new jail will cost the community. Counties
should not build a larger jail without getting answers from county sheriff departments,
prosecutor offices, and jail administrators.

Is the county holding too many people in jail pretrial?
Nationally, the majority of people detained
in jail are awaiting trial and are legally
presumed innocent. Many people detained
pretrial pose no public safety or flight risk
but are incarcerated simply because they
cannot afford cash bail. Recognizing this
injustice, some counties around the
country are reforming their pretrial release
systems to prevent unnecessary pretrial
detention. To judge whether pretrial
detention should be reduced in the county,
decisionmakers should ask:

https://www.prisonpolicy.org/reports/jailexpansion.html
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On a typical day, how many people are confined in our jail who have not been
convicted?
Have the police been instructed to expand their use of citations instead of making
arrests the default response? How does our county’s use of citations compare to that of
other counties that have managed to avoid expanding their jails?
Does our county take an individual’s ability to pay into account when setting bail?
Does our county use non-monetary bail, such as personal recognizance or unsecured
bonds, as an alternative to money bail? How often is non-monetary bail used?
How many people held pretrial have been arrested but not yet had a preliminary
hearing?
Has our county fully explored options that would get defendants before a judge — and
hopefully released — more quickly? For instance, does our county have case monitors
to continuously review which people coming into the jail could have their cases
expedited?
What guidelines or tools do judges use to determine which defendants are likely to
appear in court and make it through the pretrial process without a new arrest — and
should therefore remain in the community?
Does our county offer pretrial services, such as court date notification services, to help
people released pretrial make their court date?

Is the county incarcerating people because they cannot afford to pay
fines and fees?
People who come in contact with the criminal justice system are disproportionately lowincome, yet are often charged fines and administrative fees that can add up to thousands of
dollars. Those who cannot afford to pay are often punished with incarceration, despite the
fact that the Supreme Court has ruled debtors’ prisons unconstitutional. 2 To determine
whether fees and fines are fueling incarceration in the county, decisionmakers should ask:
How many people in our county are incarcerated because they cannot afford to pay
fines and fees?
How many warrants are issued and executed on the basis of a “failure to pay” or
“failure to appear” at a proceeding related to fines and fees?
Does our county take into account an individual’s ability to pay when imposing fees
and fines?
Does our county have payment plans, community service in lieu of payment, and
exemption waivers available for poor defendants? How difficult are these alternatives
to access and how often are they used?

https://www.prisonpolicy.org/reports/jailexpansion.html
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Is the county incarcerating people with substance use and mental
health disorders who should be treated in the community?
In the United States, people incarcerated in jails are five times more likely than the general
population to have a serious mental illness, 3 and 68% of the jail population meets medical
standards for having a diagnosable substance abuse disorder. However, the majority of them
do not receive appropriate treatment. 4 The best solution is to invest in programs that divert
people with mental illness and substance use disorder out of jail and into appropriate
treatment in their communities. To determine how many people with mental illness and
substance use disorder are incarcerated in the county, and whether the county has taken steps
to reduce this number, local decisionmakers should ask:
How many people in our jail have
mental health or substance use
disorders?
Has our county explored starting or
expanding community-based
treatment programs to reduce the
likelihood that people with
substance use or mental health
problems will be arrested?
Does our county have specialized
policing responses, such as crisis
intervention teams (CITs) and
police-mental health co-responder
teams, that are designed to help link
people with mental health and
substance use treatment without
arrest?
What specialized “diversion” courts,
such as drug, mental health, and
veterans’ courts, is our county using
to divert people into more effective
treatments than jail? Is the treatment
offered through this court evidencebased, such as Medication-Assisted
Treatment (MAT)? Is it free and accessible to all?

Is the county overincarcerating people convicted of misdemeanors
and low-level offenses?
Even for people who have been convicted, incarceration may not be an appropriate solution.
The majority of people in jail who have been convicted are incarcerated for nonviolent
offenses, and could be better served in the community rather than in jail. To determine the
https://www.prisonpolicy.org/reports/jailexpansion.html
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extent that misdemeanors and low-level offenses contribute to the county’s jail
overcrowding, decisionmakers should ask:
How many people in our jail have been convicted of non-violent misdemeanors and
low-level offenses?
Does our county offer jail diversion programs for people convicted of misdemeanors
and low-level offenses? Are these programs affordable and accessible to all?
Does our county have case monitors that continually review people coming into the
jail to identify those who could be diverted?
Has our county increased its use of diversion programs in order to reduce jail
overcrowding?
What is the average sentence length for people incarcerated in our county’s jail? How
does this compare to counties that have reduced their jail populations?

Is the county using its limited jail space to hold people for other
authorities?
As of 2013, 84 percent of jails held some people, either pretrial or sentenced, for other
county jails, state prisons, or federal authorities like the Federal Marshals, the Bureau of
Prisons, or Immigration and Customs Enforcement (ICE). To determine whether ending
contracts with other authorities would reduce overcrowding in the local jail, decisionmakers
should ask:
How many people in our county jail are being held for other authorities, such as other
counties, state prisons, Immigration and Customs Enforcement (ICE), or the U.S.
Marshals?
Has the county stopped renting jail beds to other authorities in order to avoid
expanding its jail?
How many people in our county jail have been sentenced and are awaiting transfer to
state prison?

https://www.prisonpolicy.org/reports/jailexpansion.html
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Figure 5. In 25 states, one out of every ten people in jail is actually being held for state or federal authorities.
Data is not available for Alaska, Connecticut, Delaware, Hawaii, Rhode Island, and Vermont, which do not
have separate jail systems. The data behind this graph is available here.

Does the jail hold a lot of people for minor parole and probation
violations?
Many people are in jail for violations of their probation or parole. Frequently, these are
technical violations, which are violations of probation and parole rules that are not criminal
offenses, but can still result in incarceration. For example, someone on probation or parole
can be sent to jail or prison for failing to report for a scheduled office visit, missing curfew,
failing to obtain employment or attend school, or testing positive for drugs or alcohol.
County probation, state probation, and state parole offices should prioritize helping people
succeed in the community rather than returning people to incarceration. To determine
whether minor probation and parole violations are contributing to jail overcrowding, local
decisionmakers should ask:
How many people in our county jail are being held for technical violations of
probation and parole?
Does our county cap how long people can be incarcerated for parole and probation
violations?
How often are sanctions other than jail time used to address parole and probation
violations? Does our probation office use a system of graduated sanctions that allow
jail only as a last resort?

How much will building the new jail really cost the county?
Jails often cost far more than communities anticipate. Constructing a new jail often costs the
county tens of millions of dollars. It also diverts a large portion of the county’s budget,
preventing them from investing in education, drug treatment, affordable housing, and other
https://www.prisonpolicy.org/reports/jailexpansion.html
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services that could reduce crime and incarceration. To determine how much building a new
jail will cost the county and its residents, local decisionmakers should ask:
How much is the new jail estimated to cost our county? Does that figure include the
cost of constructing the new jail, the cost of the debt service on the loan, and the
annual costs of operating the jail?
How will the annual costs of operating the new jail compare to the cost of operating
the current jail? Does the new operating cost include the cost of hiring and paying
salaries to additional guards and supervisory staff?
Will this construction require any tax increases for county residents?
If it does not require tax increases, what services or programming is our county
planning on cutting to fund the jail expansion?
What other county agencies (such as the county’s public health or education agencies)
will have increased costs (healthcare and education programs for incarcerated people)
because of jail expansion? How much do you estimate their costs will increase per
year?
Do official cost estimates take into account the collateral costs of incarceration on
people, families, and communities, including loss of wages and jobs, adverse health
impacts, increased child welfare costs, and the costs to stay in touch with loved ones?

Part 2: Best practices for reducing
jail overcrowding
This section details six practices counties can use to reduce jail overcrowding, examples of
jurisdictions that have used these practices to lower their incarceration rates, and additional
resources on each practice. Each of the practices laid out in this section can be effective
independent of the others. However, for the maximum effect, we recommend using all of
these strategies.
It’s worth noting that many of the best practices discussed in this report use examples from
large urban counties, and there are important differences between these counties and the rural
counties where jail growth is now concentrated. However, rural counties can benefit from the
experiences of larger jurisdictions that have assumed the much of the early risk of these
innovations and reforms and can find ways to adapt those lessons in the rural communities
where it is now most urgently needed.

Reforming pretrial detention
Nationally, 76% of people held by local jails are not convicted of a crime and are legally
presumed innocent. While some people are incarcerated because they pose a significant
safety or non-appearance risk, many are there simply because they cannot afford to pay cash
bail. This creates a two-tiered justice system in which people who have enough money to
https://www.prisonpolicy.org/reports/jailexpansion.html
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pay cash bail are released, while poor Americans are forced to remain in jail as their case
moves through the system. There are also significant racial disparities in pretrial detention,
as Black and Hispanic individuals accused of crimes are more likely to be detained pretrial
compared to similarly situated white individuals.
Pretrial detention can have devastating
impacts on individuals, families, and
communities. Even a few days in jail can
drastically interfere with people’s
employment, housing, healthcare, and
child custody, and research suggests that
even brief jail stays (particularly for lowrisk defendants) can increase an
individual’s chance of committing a future
crime. 5 Pretrial detention is also
extremely expensive for counties.
Together, local communities spend at least
$14 billion every year to detain people who have not been convicted.
As more states and counties move away from unnecessary pretrial detention, research has
demonstrated that reforming pretrial detention does not lead to an increase in crime rates,
recidivism, or failures to appear in court. 6 Counties have implemented the following
reforms to reduce their pretrial detention populations:
Issuing citations in lieu of arrests: In order to reduce the number of arrests that lead
to jail bookings, police can issue citations to people instead of arresting them, which
allows defendants to wait for their court date at home without having to go to jail or
post money bail.
Taking into account an individual’s ability to pay when setting bail: Counties
should require that judges only set bail in amounts that defendants can afford to pay.
Courts around the country have ruled it unconstitutional to set bail without considering
the defendant’s ability to pay, and that when a court detains someone pretrial on
unaffordable bail, it must meet the same standards of scrutiny as it would with a
preventative detention order. Failure to take ability to pay into account has led to
costly litigation in Harris County, TX; Randolph County, AL; Cook County, IL;
Lafayette Parish, LA; and other jurisdictions.
Releasing people on recognizance: Releasing someone on recognizance is a nonfinancial form of bail in which someone is released with the promise that they will
attend all required judicial proceedings and that they will not engage in illegal activity
or other prohibited conduct as set by the court.
Using unsecured bonds: Unsecured bonds allow defendants to be released pretrial
without paying any money unless they do not appear for court. Research indicates that
unsecured bonds are as effective at achieving public safety and court appearance as
money bail and much more effective at freeing up jail beds.
Offering pretrial services: Counties should adopt evidence-based pretrial services to
ensure that people released make their court appearances. For example, court date
notification messages are a cost-effective way to increase court appearances. However,
https://www.prisonpolicy.org/reports/jailexpansion.html
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pretrial services should be minimally restrictive. For example, electronic monitoring
and regularly meeting with a pretrial officer can interfere with people’s ability to
succeed in the community and have not been shown to improve pretrial outcomes. All
costs of pretrial supervision should be borne by the county, not the individual.
Being cautious of validated risk assessments: A pretrial risk assessment is an
algorithm that is intended to determine the likelihood that a person, if released, will
show up for court and not engage in criminal activity during the pretrial period. Unlike
many of the proposals in this briefing, risk assessments are controversial. Most
criminal justice reform organizations now agree that risk assessments can actually lead
to worse outcomes, and other strategies are more effective for reducing pretrial
populations. Not only can risk assessments perpetuate or exacerbate racial disparities
in our criminal justice system, but recent studies have also called into question how
reliable risk assessments’ predictions are and whether using them necessarily
decreases pretrial detention. Therefore, if using a pretrial risk assessment, counties
should exercise extreme caution. 7
Reforming pretrial detention has allowed counties to dramatically reduce their jail
populations:
Over the past two decades, Washington, DC has virtually eliminated cash bail and has
implemented a robust pretrial services program. Its Pretrial Services Agency evaluates
the risk for all people booked and recommends appropriate services and supervision
levels for all who are released. The majority of people are released on personal
recognizance with no supervision. Even though only 9% of people arrested are
detained pretrial, DC has maintained high appearance rates (89%) and has not
compromised public safety (99% of people released are not rearrested pretrial for a
violent crime). 8
After voters in Johnson County (Iowa
City), Iowa, rejected jail expansion
proposals in 2012 and 2013, the county
addressed jail overcrowding by
reducing their use of pretrial detention
and implementing other reforms. The
jail, law enforcement, prosecutors, and
judges worked together to ensure that
people who were low-risk were not
needlessly incarcerated pretrial, by
increasing the number of people
released on their own recognizance. As
a result, the jail’s average daily population dropped by 44% (from 160 people to 89
people) between 2011 and 2017, which saved the county nearly $500,000 in 2016
alone.

https://www.prisonpolicy.org/reports/jailexpansion.html
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For more information on reforming pretrial detention:
Bail Reform: A Guide for State and Local Policymakers
<http://cjpp.law.harvard.edu/assets/BailReform_WEB.pdf> (Harvard Law School’s Criminal Justice
Policy Program)
A New Vision for Pretrial Justice in the United States
<https://www.aclu.org/sites/default/files/field_document/aclu_pretrial_reform_toplines_positions_report.pdf>
(ACLU)
What’s Happening in Pretrial Justice?
<https://web.archive.org/web/20190507201634/https://higherlogicdownload.s3.amazonaws.com/NCJA/c3320104776e-4e0e-b687-4ffa1fd54e8c/UploadedImages/National%20Forum/2017%20Forum/fannoburdeen-where-pretrial-improvements-2017.pdf> (Pretrial Justice Institute)
Pretrial Services Program Implementation: A Starter Kit, <http://greenegovernment.com/wpcontent/uploads/2017/06/Pretrial-Services-Starter-Kit-PJI-2010.pdf> (Pretrial Justice Institute)
The Use of Pretrial “Risk Assessment” Instruments: A Shared Statement of Civil Rights Concerns
<http://civilrightsdocs.info/pdf/criminal-justice/Pretrial-Risk-Assessment-Full.pdf> (Leadership
Conference on Civil and Human Rights)

Reforming how counties issue fees and fines to ensure low-income
people are not being punished for being poor
People who come in contact with our criminal justice system are disproportionately poor, but
are often charged fines and fees that are impossible for them to pay. People are charged fines
as sanctions for anything from municipal or traffic violations to felony cases. On top of fines,
people are often charged numerous fees as they move through the court and criminal justice
system, including pre-sentence report fees, public defender fees, fees for electronic
monitoring, pay-to-stay fees, supervision fees, and more. When fines and fees are issued,
people’s ability to pay is rarely taken into account. As a result, people, especially people of
color, 9 can end up saddled with thousands of dollars of criminal justice debt that they have
no hope of paying off.
When people are not able to pay off their
People end up saddled with thousands
criminal justice debt, they are subject to even
of dollars of criminal justice debt that
more sanctions. These include additional fines
they have no hope of paying off.
and fees, interest, driver’s license suspension,
extension of supervision, and even
incarceration. In some jurisdictions, as many as 20% of people in local jails are incarcerated
because they could not afford to pay court-imposed fines and fees.
Counties should stop incarcerating people for their inability to pay fines and fees and
should implement the following reforms:
Holding hearings to assess an individual’s ability to pay when setting fines and fees
Offering payment plans, at no additional cost
Eliminating interest and unnecessary late fees
Giving people the option of completing community service in lieu of payment
https://www.prisonpolicy.org/reports/jailexpansion.html
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Offering fee waivers to the indigent
Counties must also ensure that they do not issue sanctions that limit people’s ability to work
or earn money and thereby pay off their fees, such as driver’s license suspension.
Some states and counties have taken steps to limit the number of people incarcerated for
unpaid court-related debt, which has allowed them to decrease their jail populations and
dedicate resources to protecting public safety, rather than incarcerating the poor. For
example:
In 2017, the Texas legislature passed a
law that requires judges to “determine a
defendant’s ability to pay fines and
costs at sentencing, allows judges to
waive or reduce fines and fees, and
provides for sentencing alternatives
when the defendant is unable to pay
fines and fees, and it limits arrests and
incarceration for inability to pay fines
and fees.” As a result of this
legislation, the number of people
incarcerated for failure to pay fines
declined by 26% and 300,000 fewer
arrest warrants were issued for failure
to pay fines and fees. 10
In 2010, Leon County (Tallahassee), Florida prohibited jail time for unpaid fees. It
closed its collections court and terminated approximately 8,000 outstanding arrest
warrants for nonpayment. As a result, the county arrested an estimated 800 fewer
people per year for criminal justice debt, which would account for 20,000 hours of jail
time.
For more information on fees and fines justice, see:
Confronting Criminal Justice Debt: A Guide for Policy Reform
<http://cjpp.law.harvard.edu/assets/Confronting-Crim-Justice-Debt-Guide-to-Policy-ReformFINAL.pdf> (Harvard Law School’s Criminal Justice Policy Program)
Criminal Justice Debt: A Toolkit for Action
<http://www.brennancenter.org/sites/default/files/legacy/publications/Criminal%20Justice%20Debt%20Background%
(Brennan Center for Justice)
Trends in State Courts Fines, Fees, and Bail Practices: Challenges and Opportunities
<https://university.pretrial.org/HigherLogic/System/DownloadDocumentFile.ashx?
DocumentFileKey=c57ddfce-566b-bfdf-ec3a-04fe4ee55869>(National Center for State Courts)

Ensuring people with mental health and substance use disorders are
treated, not incarcerated
https://www.prisonpolicy.org/reports/jailexpansion.html
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It is estimated that 2 million people with mental illness are booked into jails each year.
Nationally, about 15% of men and 31% of women in jails have a serious mental illness
compared to 3% and 5% percent in the general population. And about 68% of the jail
population meets medical standards for having a diagnosable substance use disorder.
Despite the high rates of mental health and
2 million people with mental illness are
substance use disorders, jails rarely have
booked into jails each year.
adequate resources available, nor are they the
appropriate places, to treat people with mental
health and substance use disorders. This can have devastating consequences. Research has
shown that in the two weeks after their release, recently incarcerated people are 40 times
more likely to die from an overdose than the general population.
Instead of incarcerating people with mental health and substance use disorders, counties
should invest in a public health approach. First and foremost, counties should ensure that
everyone in the community has access to evidence-based substance use treatment and mental
health care, which can prevent criminal justice involvement in the first place. Research has
demonstrated that access to substance use treatment can reduce both violent and financially
motivated crimes in a community. Moreover, investing in substance use treatment is
estimated to yield a $12 return for every $1 spent, as it reduces future crime, costly
incarceration, and lowers health care expenses.
Secondly, counties should implement the following reforms to divert those who do come in
contact with the criminal justice system:
Crisis intervention teams: Crisis intervention team (CIT) programs are police-based
pre-arrest crisis intervention programs designed to divert people with mental illnesses
from the criminal justice system to appropriate treatment. Under this model, a select
group of police officers receive intensive, special mental health training (which
includes information on signs and symptoms of mental illnesses, treatment, deescalation techniques, etc.). This training helps police respond appropriately to mental
health crisis situations and divert people with mental health disorders to treatment and
services rather than jail. Although originally designed for urban counties, crisis
interventions can also work in rural counties.
Police-mental health co-responder teams: Under this model, mental health
professionals assist the police during police interactions with people experiencing
mental health crisis. This model helps law enforcement de-escalate the situation, avoid
arrest, and link people with mental health disorders to appropriate treatment and
services. Both CIT programs and police-mental health co-responder teams are
especially valuable tools for reducing jail overcrowding in counties where prosecutors
are not reform-minded.
Establish mental health and drug courts that function as alternative to, rather
than a precursor to incarceration: Counties should establish specialized problemsolving courts for people with mental health disorders or substance use disorders that
serve as true alternatives to incarceration. In these specialized courts, multidisciplinary
teams, including judges, prosecutors, defense attorneys, social workers and treatment
service professionals, work together to help people into treatment and connect them
https://www.prisonpolicy.org/reports/jailexpansion.html
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with services. Since the diversion moves people out of the criminal justice system,
participation should not saddle participants with a criminal conviction, which make it
harder for them to find employment, housing, and get access to government services.
Unfortunately, many mental health and drug courts set participants up to fail, and
therefore function more as drivers of incarceration than as alternatives to it. For
example, the medical gold standard for opioid dependence treatment is medicationassisted treatment. However, half of drug courts do not offer medication-assisted
treatment. Furthermore, although the medical community understands that relapse is
often a normal part of recovery, many drug courts require abstinence and punish
relapse with incarceration. In order to be effective, drug courts and mental health
courts must offer evidence-based treatment in line with medical best practices.

Establishing these programs can be more difficult in smaller communities. However, rural
counties with limited behavioral health services should consider developing partnerships
with neighboring counties, which can provide opportunities to share services, resources, and
funding for treatment.
Counties and states around the country have implemented programs to avoid jailing people
with mental health or substance use disorders:
In 2011, Seattle developed a Law
Enforcement Assisted Diversion
(LEAD) Program, in which law
enforcement connects people suspected
of low-level drug and prostitution
offenses directly to treatment and
services, rather than prosecution and
incarceration. Researchers found that
LEAD participants were 60% less
likely to be arrested in the six months
following their entry into the program,
and were both 58% less likely to be
arrested and 39% less likely to be
charged with a felony over the
following five years.
In 2000, Miami-Dade County (Miami), Florida, started the Miami-Dade Mental Health
Program, a diversion program for people with mental illnesses that has been hailed as
a national model for decriminalizing mental illness. The program links people with
mental illness who come into contact with the criminal justice system with treatment
and services. The program consists of Crisis Intervention Teams (CIT) for pre-booking
diversion as well as a post-booking diversion program for people awaiting
adjudication. Since the Criminal Mental Health Project began, the daily jail population
in Miami-Dade County has dropped from 7,200 to 4,000, one jail facility has been
closed, and fatal shootings and injuries of mentally ill people by police officers have
dropped dramatically. This has saved the county millions of dollars each year.
https://www.prisonpolicy.org/reports/jailexpansion.html
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Over the past 16 years, several towns in Massachusetts have implemented Pre-Arrest
Co-Responder Jail Diversion Programs. Since 2003, 2,445 individuals have been
diverted from arrest as a result of this program by co-responding clinicians, which has
resulted in estimated cost savings of $4,890,000.
For more on mental health and substance use diversion, see:
University of Memphis, CIT Program <http://www.cit.memphis.edu/>
Sheriffs Addressing the Mental Health Crisis in the Community and in the Jails
<https://cops.usdoj.gov/RIC/Publications/cops-w0869-pub.pdf> (Community Oriented Policing
Services)
A Guide to Implementing Police-Based Diversion Programs for People with Mental Illness
<http://www.pacenterofexcellence.pitt.edu/documents/A%20Guide%20to%20Implementing%20PoliceBased%20Diversion%20Programs.pdf> (Substance Abuse and Mental Health Services
Administration)
A Technical Assistance Guide For Drug Court Judges on Drug Court Treatment Services
<https://www.american.edu/spa/jpo/initiatives/drug-court/upload/A-Technical-Assistance-Guide-forDrug-Court-Judges-on-Drug-Court-Treatment-Services.pdf> (Bureau of Justice Assistance Drug
Court Technical Assistance Project)

Creating alternatives to incarceration for people convicted of
misdemeanors and low-level offenses
Even for people who have been convicted, incarceration may not be an appropriate response.
Three-quarters of people in jail who have been convicted are incarcerated for nonviolent
offenses. For people convicted of such low-level crimes, incarceration is tremendously
counterproductive: It cuts them off from people and programs that could help them turn their
lives around while yielding virtually no benefits to public safety.
Counties can reduce the number of people with misdemeanor convictions in local jails by:
Reducing the number of jailable offenses: States and counties can reduce their jail
populations by reducing the number of jailable offenses, thus reserving jail only for
people who pose a demonstrable threat to public safety. For example, states and
counties can make some offenses civil matters, and re-classify others as non-jailable
offenses. If state law does not allow a county to reclassify offenses, the county should
lobby the state to do it.
Encouraging prosecutors to be less punitive: District attorneys have a lot of
discretion in whom they choose to prosecute and what charges they bring, giving them
enormous power to reduce jail populations if they are reform-minded. Prosecutors can
decline to prosecute minor, low level offenses and instead pursue non-carceral
sanctions in order to reduce jail populations.
Encouraging judges to give shorter sentences: Shortening sentences is a key tool for
reducing jail populations.

https://www.prisonpolicy.org/reports/jailexpansion.html
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Diversion programs and alternatives to incarceration: Police, prosecutors, and
judges should be encouraged to connect people with diversion programs that seek to
address the underlying cause of the offense, rather than pursuing jail time. For
example, alternatives to incarceration could provide vocational training, literacy and
educational support, counseling, mentoring, or residential and outpatient mental health
and substance use treatment. Research has demonstrated that diversion programs can
dramatically cut reoffending rates and improve employment outcomes compared to
incarceration. Counties should ensure that diversion programs are free and accessible
and that the programs allow people to avoid the collateral consequences of a criminal
conviction. If necessary, rural counties with limited resources should consider
collaborating with neighboring counties to fund and create evidence-based diversion
programs.
Sentencing people to probation in lieu of incarceration: Probation, by design, is an
important alternative to incarceration. In cases where incarceration is the only practical
alternative, probation should be used to minimize the broad social and economic
harms of incarceration. But counties should be wary of using probation as a knee-jerk
response to low-level offenses (it’s been used for things as minor as nonpayment of
fines). When used, probation should be minimally restrictive, not fee-based,
individualized, and short in length.
For example:
In 2018, the Manhattan District Attorney decided to decline prosecuting public
transportation fare evasion if there are no threats to public safety. Instead, people
caught evading fares may be warned, ejected, connected with social services, issued a
civil ticket, or issued a criminal ticket. As a result, the number of fare evasion
prosecutions declined by 96% in the first year alone.
In St. Louis, Missouri, the District Attorney announced that prosecutors will no longer
pursue charges for most low-level marijuana offenses. Prior to this announcement,
lower-level marijuana crimes made up about 20 percent of the prosecution docket.
As discussed above, Seattle, Miami-Dade County, and several towns in Massachusetts
have implemented diversion programs specifically designed for people with mental
health and substance abuse disorders.
For more information on alternatives to incarceration:
Unlocking the Black Box of Prosecution <https://www.vera.org/unlocking-the-black-box-ofprosecution/for-prosecutors> (Vera Institute of Justice)
Promising Practices in Prosecutor-Led Diversion <https://fairandjustprosecution.org/wpcontent/uploads/2017/09/FJPBrief.Diversion.9.26.pdf> (Fair and Just Prosecution)
Handbook of basic principles and promising practices on Alternatives
to Imprisonment <https://www.unodc.org/pdf/criminal_justice/Handbook_of_Basic_Principles_and
_Promising_Practices_on_Alternatives_to_Imprisonment.pdf> (United Nations Office on Drugs and
Crime)
How Many Americans Are Unnecessarily Incarcerated?
<https://www.brennancenter.org/publication/how-many-americans-are-unnecessarily-incarcerated>
(Brennan Center for Justice)

https://www.prisonpolicy.org/reports/jailexpansion.html
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Stop renting jail beds to other authorities in order to reduce jail
overcrowding
In 2013, 8 in 10 jails held people, either pretrial or sentenced, for other county jails, state
prisons, or federal authorities such as the U.S. Marshals Service, the Bureau of Prisons, or
Immigration and Customs Enforcement (ICE). As a result, 22% of people held in local jails
nationwide are not under the jurisdiction of the jail in which they are incarcerated. County
jails are either required or financially incentivized to hold people under federal (such as the
U.S. Marshals Service or ICE) or state jurisdiction. However, accommodating these agencies
can pose additional burdens on county jail systems, and relying on these contracts for
revenue can backfire when, due to policy changes outside of local control, the state or federal
system’s need for jail space dwindles. 11 By stopping their practice of renting out beds,
counties have been able avoid building larger jails altogether:
Officials in Blount County (near Knoxville), Tennessee used “jail overcrowding” to
justify a proposal for jail expansion. However, a deeper analysis revealed that the
county’s jail was overcrowded in large part because it was renting space to the state
prison system. The county has now cut back on renting space to the state prison
system and is exploring other ways to reduce its jail population.
For more information on how many people your county is incarcerating for other
authorities, see:
Jail Population Held for Other Authorities <https://www.vera.org/publications/out-of-sight-growthof-jails-rural-america#jailPopulationHeldForOtherAuthorities> (Vera Institute of Justice)

Ensuring people are not sent to jail for technical violations of
probation and parole
Probation and parole impose conditions that make it difficult for people to succeed, and
therefore end up channeling people into prisons and jails. People on probation and parole are
often subject to intense surveillance and a long list of restrictions that, if not met, can land
them in jail. In fact, the leading reason for revocation of probation and parole is not new
crimes, but technical violations, such as being out past curfew, testing positive for drug
usage, or traveling to another state without permission. Every year, 350,000 people,
disproportionately people of color, have their probation or parole revoked. Some counties
have found that as many as 14% of people booked into their jails are there for technical
violations.

https://www.prisonpolicy.org/reports/jailexpansion.html
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In some states, counties have authority over felony and or misdemeanor probation. And in all
states, county jails end up carrying the
Every year, 350,000 people have their
consequences of state decisions on the
probation or parole revoked.
revocation of probation and parole. Counties
can reduce their jail populations by:
Not sending people under their jurisdiction to jail for technical violations: Instead,
counties should determine what caused the individual to violate the terms of their
probation and address the underlying issue.
Ensuring that county probation, state probation, and state parole offices are making it
their priority to help people under community supervision succeed in the
community.
Some counties and states around the country have gradually started reforming their probation
and parole systems.
In 2017, Louisiana passed legislation that decreased the number of technical violation
revocations by 53% and the average length of stay for revocations by 31%. The
legislation banned the use of jail as a sanction for 1st and 2nd low-level probation and
parole violations, capped the length of jail time for violations, and expanded the pool
of violations for which officers can respond with administrative sanctions.
For more information:
Toward an Approach to Community Corrections for the 21st Century: Consensus Document of the
Executive Session on Community Corrections
<https://www.hks.harvard.edu/sites/default/files/centers/wiener/programs/pcj/files/Consensus_Final2.pdf>
(Harvard Kennedy School Program in Criminal Justice Policy and Management)
Too big to succeed: The impact of the growth of community corrections and what should be done
about it
<https://justicelab.columbia.edu/sites/default/files/content/Too_Big_to_Succeed_Report_FINAL.pdf>
(Columbia University Justice Lab)
Rethinking the Use of Community Supervision
<https://robinainstitute.umn.edu/publications/rethinking-use-community-supervision>(Cecelia
Klingele, Robina Institute of Criminal Law and Criminal Justice)

Conclusion
Before beginning the long, expensive process of building a new jail, counties must take a
critical look at who they are incarcerating and why. Using this report as a guide, counties will
likely find that most people incarcerated in their local jail do not need to be incarcerated and
would be better served in the community, allowing the county to avoid the costly and
harmful route of jail expansion altogether.
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Footnotes
1. When assessing the need for a new jail, counties often
rely on future jail population projections, which are often
based on projections of overall county population
growth, and assume no change to current offense
patterns or practices in law enforcement, prosecution,
and sentencing. Such projections can be unreliable, and
may overstate the county’s true jail needs, especially if
the county implements reforms to reduce the jail
population before expanding jail capacity. ↩
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2. The U.S. federal government outlawed debtor’s prisons
nearly 200 years ago. In 1970, the Supreme Court ruled
that extending a maximum prison term because a person
is too poor to pay fines or court costs violates the right to
equal protection under Fourteenth Amendment in
Williams v. Illinois. And, in the 1983 case Bearden v.
Georgia, the Supreme Court ruled local government
cannot imprison or jail someone for not paying a fine
unless it can be shown through a hearing that the person
in question could have paid it but “willfully” chose not
to do so. ↩
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3. Data collected 2002-2003 and 2005-2006 revealed that
14.5% of males and 31.0% of females in jails have a
current serious mental illness. In contrast, 3.2% of men
and 4.9% of women in the general population have a
diagnosable serious mental illness. ↩
4. Only one third of people in jail experiencing serious
psychological distress receive appropriate treatment.
Similarly, research has shown that only a quarter of
people only a quarter of people in jail with substance use
disorders received treatment. ↩
5. Research has shown that incarceration can be
counterproductive and increase the frequency and
severity of recidivism. For more information, see:

↩

Mueller-Smith, Michael. “The Criminal and
Labor Market Impacts of Incarceration”
Leslie, Emily and Nolan G. Pope. The
Unintended Impact of Pretrial Detention on Case
Outcomes: Evidence from New York City
Arraignments
“The Hidden Costs of Pretrial Detention”
Lowenkamp, Christopher, Marie VanNostrand,
and Alexander Holsinger

6. New York, New Jersey, and Philadelphia all increased
their use of pretrial release without significant increases
in crime or non-appearance rates:
Aurelie Ouss and Megan T. Stevenson,
“Evaluating the Impacts of Eliminating
Prosecutorial Requests for Cash Bail
New Jersey Judiciary, Report to the Governor
and the Legislature
Aubrey Fox and Stephen Koppel Pretrial
Release Without Money: New York City, 19872018

↩
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7. The Leadership Conference on Civil and Human Rights
outlined six principles that can mitigate the harms of risk
assessments. For example, risk assessments should not
recommend detention. Pretrial risk assessment
instruments, if used at all, should only identify groups of
people to be released immediately. Anyone deemed
ineligible for immediate release should have an
individualized pretrial release hearing as soon as
possible. ↩
8. For more information on Washington, DC’s outcomes,
see: Pretrial Services Agency for the District of
Columbia’s Congressional Budget Request ↩
9. Due to racial profiling and the excessive policing of
communities of color, people of color, especially Black
Americans, are disproportionately impacted by fines and
fees. This is especially damaging, as people of color tend
to have lower levels of income and wealth compared to
white people, and are therefore less likely to be able to
pay fines and fees. ↩
10. While this legislation is a step in the right direction,
Texas must take further action to reduce the number of
people incarcerated for the inability to pay criminal
justice debt. The legislation encourages judges to use
alternatives to jail, but does not require it. Many judges
still sentence people to jail time for unpaid fines and
fees. In 2018, hundreds of thousands of people were still
incarcerated for not paying fines and fees. ↩
11. The Vera Institute of Justice explains the risks to
counties that depend on contract beds: “Jails confront
similar financial incentives [to private prisons] when
they are reimbursed for people they hold for other
agencies, especially when they are under-resourced. And
when the state and feds send fewer people, local
taxpayers are on the hook for the budget shortfall, while
the availability of more jail beds invites the specter of
unnecessary pretrial detention.” ↩
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