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Section I, Basic Assumptions. and Introduction to Course

The instructional materials in this curriculum module are designed to
be used in a _gradual "unfolding" process of leaming. As a consequence of
the-technical content of the subject and the anticipated diversity of the
participants, no attempt is made to provide a "whole cloth” perspective at
the outset. Rather, the intent is to deévelop this perspective incremental-
ly as the patterms of the "warp and woof" of auditing practices are more °
fully understood by the partlmpants.

Each case study and related scenar'los in this modu'le provides an
additional component.to the participants' overall familiarity with the
principles and procedures of performance auditing as applied in the public
sector., ~ The materials are presented in a sequence that paralléls the
investigative approach used by many auditors in contemporary practice.

The case studies and scenarios build upon one another, with several
scenarios repeated at various stages of the process as the participants'
knowledge of auditing practices increases. In this way, comprehension
of the more subtle details of auditing procedures can be built on the
foundation of familiar ground.

The materials provided in the accompanying participants manual should
be distributed incrementally as each section is discussed. The class
_leader or instructor should review all of these materials in advance of .
the course, however, so that he or she is able to explain any questions
_that may arise in cunnection with the course outline. Several authori-
tative sources are cited at appropriate points in the manual; these sources
should be consulted for further detail should the class leader or the
participants find themselves in unfamiliar territory, While some know- -
ledge of the principles of public accounting and auditing is assumed .as
an instructional prerequ151te, it is not necessary for the class leader
to have had experience in the field of performance auditing. In fact,
in view of the currency of these developing techniques, it is doubtful
that such expertise would be readily available.

The class leader should begin the workshop by d1str1but1ng the
course outline and statement of basic assumptions (Section I of the
participants manual, pages VI.%.1 through -VI. 8.4). In discussing the
basic assumptions, attention should bz given to the particular areas of
responsibility represented among the workshop participants. They should
be encouraged to identify any problems within their areas of administra-
tive responsibility that they might want to discuss during the sessions.
These problems should be listed on a blackboard or flip- sheet so that they
can be used as illustrations in future discussions:

" As a general rule, in the initial exposure to a new knowledge/skill -
area it takes some time for the instructor to get acquainted-with the
students, to find out what their personal concerns are, and to settle
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down the class sufficiently to initiate the actual learning process. This .
section on basic assumptions is designed to accomplish the above purposes, -

as well as to outline the general divections.of the workshop. The class

leader should explain that the workshop is built around a series of cases

to illustrate various points relevant to the practices of auditing. For the
development of their own understanding, however, it would be better to use

.situations taken from their own areas of responsibility to further illus-

trate specific points.

Care should be taken to develop a feeling within the participants that

the workshop is for them and not for the class leader. This can be

+ accomplished by emphasizing the case study. approach and the need for their
participation in the discussion of the scenario problems. A half hour has
been allocated for this initial discussion. The curriculum mater}als ‘
are geared to a total of approximately 20 hours of instruction ln either
a formal course structure or interactive workshop setting {see "course
outline,"” pages VI.9.2 - VI.9.4, for time assignments for each section).
This should be ample time to complete the objectives of the course related
to the basic assumpt1ons

Much of the material for the courses including many of the cases in
the Material for Class Participants and the suggested solution to the cases
in the Manual for the Class Leader has been taken from or adapted from:

Leo Herbert. Per‘fom_ance Auditing. Blacksburg, Virginia: 1977, 572pp. .
and, ' - T s '

Leo Herbert, Instructor s Manual--Performance Audltlng Blacksburg,
V1rg1n1a 1977. :

_ Permission has been granted to the National Train?ng and Deve]opment -
Service by Leo Herbert to use this copyrighted material in this curriculum

module and in subsequent presentations of this course on Performance Auditing.

The class leader would benefit significantly from a review of the above

text 4nd instructor's manual before undertaking to lead this workshop

The follow1ng guwdellges relate (by title and page numbers) to the
various sections in the Material for Class Partltlpants which accompanies
this Manual. Suggested solutions to the scenario problems and questions
for discussion are provided, along with basic. instructions. to assist the
class leader in the conduct of the workshop. There is no one right answer
to the case or scenario; if different assumptions are made, the different
participants may come up with different answers. One answer may be just
as “right” as the other answer. Again it should be emphasized that the
class leader should be completely familiar with thesé¢ materials before
embark1ng on this 1nstructlonal a551gnment

VIJ9.i4 4
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Section II. 1ntroduct1on to Performance Aud1t1ng

As indicated in Sect1on I, the curriculum materials are designed to
help participants understand and apply performance auditing in their own
assigned areas of responsibility and not to make auditors out of them.
Since aud1t1ng is a new field to most participants, some time should be
spent in helping them to come to an understanding of the purposes, defin-
itions, and basic ideas of auditing.

Case II-1. Auditing Relationships .(Pages V1.9.5 - VI.9.7} should
be distributed at this point. This case is composed of -a triangle
concemning audit relationships and statements on auditing and account-
ability by the Comptroller General of the United States. The discussion
in this section should take no more than one hour. .

Th1s case is designed to tring out many spec1f1c points,. such as the
following: i

(M ,Most auditors suggest that their purpose in making any audit
is to help to improve the performance of those who have the responsi-
bility for the organization, activity, function, or program-being
audited. However, there appears to be some disagreement on this point.
Most managers often say that they hate to see auditors come in and they

’ often consider the auditors to do more harmm than they do good. Auditors
' - often give the impression that they want to "clobber" those they aud1t
rather than to help them to improve their performance.

(2} Considerable material has been written about the responsi-
bilities of the auditors and about their independence. Little has been
written about the responsibilities of the second and third parties.
This.case should-“bring out the responsibilities of the various levels

- .of management. possible conflicts of interest between and among the
various groups, the need for audit committees, and the responsibilities
of the auditor. It should also bring out the need for the auditor to
do a good job of auditing, including his need to obtain all pertinent
information he must have to be objective and independent. It also
should bring out the need for the auditor to obtain confidential
information such as confidential memorandums, intemal audit reports of
state and local auditors, and other information which the manager ‘some-
times believes should not be brought to the attention of the auditor.

The purpose of this section is for the participants to be able to get
their own personal feelings concerning auditing out of their system, or if
not out_of their_system, :at_least up on the table before' they. attempt to . _
leam what auditing is all about. From the triangle, the Comptroller
General's-statements, -and the discussion;uthe—partig#pants—shou}d—be—able

to see their roles in the audit function. They should be able to see that
they have responsibilities, as well as the auditor having responsibilities.

- e discussion in this section should lead directly to the next section:on
. ' what js an audit, and more specifically, what is a performance audit.

Q | VI.9.i44
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Section III. What is Performance Auditing?

To gain an understanding of what performance auditing is all about, the
participants will have to go far beyend the definitions of auditing.
Definitions will, however, provide a starting point for them to seek a godd
underit?ndlng of this broad subject (Pass out Case III 1, pages VI.9.8 -
VI.9.12

) -Two definitions are given as cases. Taken by permission from the AIDE
Project, the first definition brings out some distinctions between the
objectives of auditing in terms of accountability or management control.
Taken by permission from Leo Herbert's book on performance auditing, the
second definition brings out the idea that auditing is evidence gathering
on an audit objective in order to ‘come to a conclusion on that objective
and that every objective has three essential elements in it: a standard,
some actions, and a result. Since an audit objective is the basis for all
auditing, then all audits should have these three essential elements. In,
addition to these three elements being in the audit- objective, the auditor
also finds these same three elements at all stages of auditing, such as
during the examination stage and the reporting stage.

If the participant understands: (1} the distinctions between auditing
‘fcr accountability and for management control, and (2) the idea that all
audit objectives have three essential elements, then he should be able to
understand what auditing is all about. With these two basic ideas in his
mind, he should also be able to understand the reasons for and the distinc-
tions among all types of auditing, whether the audit is a financial statement
audit, a management audit for efficiency or economy, a compliance audit, or
a program audit to determmine the effectiveness of the program.

This case should relate very well to the discussion in Section I or.
the three levels concermed with an audit and the problems=the manager often
has with the auditor. It also should bring out the meaning of accounta-
bility and management control. The information in the case only hints as
to the elements of an. ~ug’ One such hint is: ‘“the requirement that
accountability must b2 measurable” implying that to be measurable there must
be "some standard of measurement. ‘

The following are some possible an;wers to the questions raised at the
end of this discussion (page VI.9.12):

1. Many administrators still feel that the best way to get the job done
is through coercion rather than through cooperation. The answer to this
question will depend upon the background and level of responsibility of the
person discussing the _question. If the person discussing the case is-pre-
sently being audited, he undoubtedly feels that. cooperation would be much
better than coercion. Yet most managers feel that auditors use coerc1on
rather than cooperatlon
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Some very interesting discussions should come from this question con-
cerning the reason why one makes an audit. If increased productivity is
desired, undoubtedly cooperation would be better. If the third party only
wants to know whether the second party has carrled out his orders, then only
accountability is needed. g

The instructor shoufd read the entire Chapter III of the AIDE PROJECT
book in order to have all of the results of the research on the subject.

2. and 3: Current management philnsophy suggests that teamwork and
cooperation will bring about greater productivity than coercion will.

. Authors such as Likert, McGregor, Herzberg. and others discuss this subject
in detail.*

4. Seldom does one find an auditor whn'is interested in applying the

principles of management control to an audit. Most of his psychological
" rewards, as well as financial rewards, comes from identifying what was done
wrong instead of helping a manager to improve his performance. Most
. managers of audit organizations reward their auditors for the number of

. ‘reports issued and deficiencies found than they do for improved performance
of the manager of the agency. In addition, it is often very difficult to
measure the improvement in management the auditor helps to make while it is
very easy to measure the numbéer of audit reports he completes and issues.

*Chris Argyris. QOrganization. and Innovation (Homewood, 111.) Richard D
Irwin, Inc., 1965.

Douglas McGregor. The Human Side of Interprise. McGraw-Hii1 Book. Company,
InC., New YOI"k, ]960. T N

- Rensis Likert, The Human Organization. McGraw-Hill Book Company, New Yonk,
']967 3 _ ,

Rensis Likert. New Patterns of Managenent. McGraw=-Hi1l Book Company,
New York, 1961. ' ' : : -

Peter Drucker. The Age of Discontinuity. Harper & Row,hﬁublishers, New
York, 1968. -

Abraham H. Maslow. Motivation and Personality. Harper & Row, Publishers,
1954, . = B

—Robert R. Blake et al. "Managerial Grid“ Advanced Management. Sepiember— - -

~1962.

.

Frederick Herzberg. Werk and the Nature of Man. The World Publishing
{Zompany, C'Ieveland, 1966 . _ _ .

. VI.9.v
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Case iII-2. The Elements of an Audit

If performance auditing demands that “accouftability must be measurable,"
then, performance auditing, likewise, demands that manzgement control must be
measurable. If so, then there must be some standard from which to measure.
For no one can measure without an acceptable measuring standard. So, it will
be necessary to 9o to another definition of auditing which includes the idea

that there is a standard from which action, which b=ings about a result, can
be measured.

Sinte auditing is so concerned with measurement and since the purpose of
the course is to help the participants gain an understanding of auditing, then
they must gain an understanding of the elements of an audit--the basis for the
measurement. An understanding of the elements as a basis for understanding
auditing will be developed in the second case. This case, with three indivi-
dual audit scenarios, should show the participants that no matter what type of
audit they encounter, the same three elements are present. And, these three
elements will be identified: a standard used as a basis for the measurem:nt,
actions which either did or did not carry out the standard, and the measured

results.

Case II11-2. The Elements of an Audit (pages VI.9.13 - VI.9.18} should
be distributed to part1“1pants Thi's case uses a definition of auditing,
taken from Leo Herbert's book on audltlng, along with three scenarivs,
adapted from GAD audlts, to give the participants an understanding of what

- a performance audit is. The participants should be encouraged to "mark-up"

the specific phrases or sentences directly on the scenarios which refer .
specificaily to the standards, the actions, and the results, The “"Suggested
Solutions® on the following pages correspond to pages VI.9.14 - VI.9.18 in
the Material for Class Part1c1pants, and have been marked up to 11lustrate
these points. _

VI.9. vi
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 SUGGESTED SOLUTIONS

Case 111 -- 2. The Elements of an Audlt

Audlt Scenario 1. Use of Government Owned Rather Than Privately Owned Vehicles.

Our re'view of travel procedures at 14 major state agencies showed that
the .agencies had not been furnished management information on the cost of
operating motor pool cars at various mileage levels and therefore were not
in a position to adequately consider the alternative of providing motor
gool cars to high-mileage dr?vers who drive their own cars on official

usiness.” ,

B Our more detailed reviews at the offices of the Highway Department, the
Department of Education, and the State Aud1tor s Office showed that the

the cost of operatmg motor pool car@

high-mileage drivers for official travel would exceed the cost of operating

{fatterns observed were typicail, the annua statewide costs-of reimbursing

interagency motor pool cars by about $100 000. {

As % resu1t of our proposals, the Dlv1510n of Administration revised
the state travel reguTatwons to provide policy guidelines for management to
determine {(a) when it is beneficial to the State for employees to use their
own cars fqr official business and (b} what reimbursement employees are
entitled to if they are authorized to uce their cars on official business
when such use is for their own personal convenience.

1. a. Standard: The cost of operating motor pool cars.

b. "Actions: The Highway Department, the . Depéftment of Educatioﬁ; and”
- the State Auditor's Office’reimburing high-mileage dr1vers
for using their own cars. ,

L

c. "Results: $20,000 for three agenciess $100,000 for the State.

2. Accountability
3. The Auditor

4

Result

Resul t
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" Case IIl - 2. The Elements of an Audit. .
P

Audit Scenario 2 -- Grant.Funds Used/E;f;upplant State and Local Funds .

The Department of Health fducation, and Welfare auditors reported
- that a State education agency was not complylng with the provisions of its
Federal grant.

-

Law ang_regulatlon to be complled with

The Elementary and Seeondary’ Tducation Act- should not result in a
decrease of State or local funds which would otherwise be available to a
project area in the absénce of title 1 funds. Office of Education guidelines
state that title I funds:

4 - , .

"* * * are not to be used to supplant State and local funds which
are already being expended in the prOJect areas or which would be
egpended in those areas if the services in those areas were comparable

those for non-project areas * * *"

Staﬁ%ard

S

Condition found by auditor '

; The audit of the State Education Agency d1sclosed a decrease in State
and local fiscal effort. _

Effect of failure to comply

and local funds that were already belng spent for services in prOJect areas.

: Cause of failure tc comply

The State education agency officials advised the auditors that, with the.
exception of administrative reviews performed by program m0n1tor1ng off1c1a15,
no effective means existed to evaluate the comparability of services.

‘K{:- Title I funds, estimated at $520,750, were used in supplanting State

ﬁudltors recommendatlons .

The State education agency should review other local education agencies
in the State to determine whether similar deficiencies existed and, on the
basis of 1ts°f1nd1ngs, develop and issue policies and procedures to all local
education agencies part1c1pat1ng in the title I program to insure that similar
deficiencies do not recur. The auditors further recommended that the awarding
agency determine the allowablllty of the title I funds {$520,750) used by the
locgﬁ educat1on agency in lieu of State and local funds. .

1y
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Case II1 - 2. The Elements of an Audit.

r !

. , : - .
Audit Scenario 3 -- Benefits Could Be Realized by .Revising Policies and .
Practices for Acquiring Existing Structures for Low-

" "+ Rent PubTic Housing. '

k-

‘The low-rent housing program is designed to make decent, safe, and :)
sanitary dwellings_available to low-income families at rents within .their /
inancial means. SHUD provides financial and technical assistance to LHAS:);iS —
whick develop and/or acquire, own, and operate low-rent public housing L )
. projects to accomplish this aim. / - - . r

ons

Staﬁdard #1

To provide low-rent public housing, LHAS use several methods --:conven--
tional construction, turnkey, direct -acquisition of existing privatély -owned

dwellings, and leasing. '

Use of direct -acquisition method
aoes not increase housing supply

. ' ‘ GAO reviewed HUD's and LHAs' practices and procedures relating“to the
~direct acquisition method of obtaining existing, occupied” standard structures

) and found that, although the method was expedient, it had certain disadvan- =
tages which tended to make it-less desirable than other methods.

ition method, the LFiAs 'chi-eas:et_il the wnpl!) 5
’ ~ 1p to achieve the nationa

oalJof{increasing the housing supply.Y

Resu

~Actions

By using the Qiréci a

GAO's review of 15 projects in 8 selected cities or metropolitan areas
showed that LHAs had expended about $80 million to acquire the projects
without increasing the supply of standard housing by a single unit. HUD's
-analyses of housing-market conditions showed that, in-seven of the eight
cities, a nded. for both.subsidized and nonsubsidized standard housing existed
: in ‘ ired, JThe LHAs® action, therefore, did not im-

rove_the overall condition of the housing market. ( It appears that, in such
cdses, the construction of new housing and the rerahilitation of substandard
housing would be the preferred method and would use Federal funds more ef- i
fectively by adding to the supply of standard housing.. . _ e

Standard
#e

Actions

GAQ proposed that HUD limit ts financial assistance-to [HAs to the -
acquisition of privately owned standard housing where. the supply of such
housing exceeds the demand and terminate the acquisition of existing, oc-

" cupied, -privately owned standard housing which is in the planning or early
development stages and use the funds instead to finante the construction of
' . . new low-rent public housing projects or to purchase and rehabilitate existing
substandard housing. ] : - )

E

VI.9.16 11
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=

> HUD did not agree because it felt that such a practice would be too .
restrictive. HUD commented that, despite an overall demand for unsubsidized -
housing in.a community, some structures would not meet the demand for various

reasons. . 2

- GAO agreed that, if certain standard housing had a high vacancy rate N
and could be purchased at an acceptable price, acquisition of such housing ;
by an LHA would be beneficial. Of the 15 projects reviewed by GAO,. however,
all had low vacancy rates. .

o

Acquired units are not being
usedto house those most in need ‘o S e

_ GAQ's review.showed thg;ﬁe acquisition of Qrivgtelv‘owned 51;angaﬂi?
housing generallyjhad not substantially reduced the number of famjlies or
ersons_1ivin

Action

1n substandard housing,jbecause many of the occupants of the
uired housing units had previously lived in standard housing. Some of

the families occupying the acquired units had incomes exceeding the estab-
lished limits entitling them to public housing. Also, some persons were
occupying units larger than those suggested in HUD's yuidelines.

Results

Standard
#3

Because only a relatively small number of the occupants of the acquired ..
housing prpjects included in GAQ's review had previpusly occupied sub- .
standard housing, there appeared to be a need for specific standard admis-
sion policies to insure that those families or persons most in need are
given preference. ) ' ' .

GAO suggested that the Congvéés might' wish to require that LHAs give
preference for admission to public housing to occupants of private sub-
/"—__"“\Eiindard housing ver thosé who are occupying private standard housing.

L ]

- _ Hardships—to former occupants o _
, g . of acquired properties - . ‘ ; ,//"’7
__JThe achisifion*of.private1y owned standard housing hag_pr ed
standard housing to certain low-income ilies
i (1} hardships

been under the other me but it has resulted
to former ocecupants of acquired projects who were forced to move and (2}

ss, of tax revenues t8 local governments\ In some cases, the peopleNforced

-7 te move were not assisted in relocating, although HUD regulations provited
for it. Other displaced occupants were subjected to physical and financia
hardships i '

Results

Should not
PrcV!de.

#4

»
e

Standard

GAO - recommended .that HUD, prior to approving LHAs' acquisition of
occupied, privdtely.owned standard housing, require LHAs to adequately «°
demonstrate that housing of comparable quality and rent existed in the area
and that adequate relocation assistance would be available for tenants to

be displaced.. ‘

' Because it is awaiting the results of its housing studies, HUD took no g
action on GAO's recommendation. . : .
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. Need to insure that prices of
jred ti 3 S
acquire oroper ies are_reasonable , P ) Actions 0
GAQ's review indicated that{ HUD neede i 2 j edyre ©
:EPOVIde adeguate assurance Jthat (he =
reasonable.) GAO0 recommended that HOD establlsh appralsal requirements ford ©
‘the direct acqu1s1tlon method similar to those established for the turnkey E

method which requires that two independent cost estimates be obtained and
provide that the total price be no greater than the average of the cost

" estimates. Although HUD agreed with this recommendation, it took no action
pending the results of the housing studies. (B-114863, Sept. 7, 1972.}

(Results: it is implied that prices are not reasonable.)
Scenario 2

1. a. Standard: The laws and regulations, as stated in the Elemen=
tary and Secondary Education Act

b. Actions: State Education Agency officials dod not evaluate
comparability of services and, therefore, decreased
the State and local fiscal efforts.

c. Results: . Expenditure of $520,750 in Title I funds.

2. This is a compliance type audit and, therefore, one strictly for
' accountability.

3. Congress and the Oepartment of Health, Education and Welfare
: developed the standard; the aud1tor had no part in its formulation.

- Scenario 3

1. There are five standards, actions, and results involved in this
scenario, as indicated on the preceding pages. This scenario
$llustrates the complexity and interrelatedness of publlc policy
and action programs.

2. This audit focuses prlmarlly on accountability and compliance with
the law.._ Some attempt is made to suggest improved standards,- such
as "to give preference for admission to public housing to occupants
of prlvate sub-standard hous1ng

" 3. Most of the standards used are found in laws and regulatlons GAO
' lhas suggested some new standards but did not use ‘them to aud1t these
programs _ , L .
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Case II1I-3. The Definition of the Elements of an Audit

Since each audit will include the elements: the standard, the actions,
and the results, and these elements will be considered in audit illustrations
throughout the course, then, let us identify, by a specific designation, each
of these three elements. We will use the same three words Leo Herbert uses
in his book on Auditing. He identifies the three elements as:

T. Criteria: An appropriate standard, standards, or group of standards
which can be used to measure the actions of management, employees, or
their delegated agents in any audit situation.

\_____...f"‘" A ) .
2. Causes: Actions of management, employees. or their delegated agents

which took place or actions which should have taken place in carnylng
out their assigned responsibilities.

3. Effects: Results achieved as determined by compar1ng actlons taken
(causes) with the appropriate standard (criteria).

These words are the .same as standards, actions, and results. previously
used in the cases. They will be used throughout the rest of the course in
liau of other words which may have s1m11ar meanings.

Distribute and discuss the definitions of these three elements of the
audit {page V1.9.19 oi the Material for Class Participants}.

V1.9, vii
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Section IV. Types of Pérformance Audi ts |

The title of the course is Performance Auditing. The question is:
"Is there only one type of performance audit?" Obviously not. Previous
cases and i1lustrations have shown that *there are different types. So,
let us determine the various types of audits and classify them into
performance audit characteristics.

Distribute Case 'IV-1 Characteristics of Audits. (pages VI.9.20 through
V1.9.31 of Materials for Class Participants) and review the definitions and
descfiptions of auditing with the participants before attempting to answer
the discussion on Case IV-1 (page VI.9.22}.-

Marked-up scenarios with reference to the discussion questions follow.
Participants should mark-up their copies of the scenarios in order to
determine the best possible answers. Further information for class dis-
cussion follows each scenario problem,

i3
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SUGGESTED SOLUTION
Case IV - 1. Characteristics of Audits.

Scenario 1. Travel Advances DO';'ot
L3 - - - 4 . i //
We pointe that funds for authorized travel were‘édvancgd’to em-
ployees of th Agency 1nf§ﬁounts greater than necessary and reasonable
(..o Y to meet travelers requirements pending periodic reimbursements, and that

@ certain of these advances were allowed to remain outstanding for extended
periods during which no travel was performed.

auses

E..

It

Criteria

In a review of travel advances totaling $10,000 at June 30, 19XX,
made to 40 central office employees, we found that advances issued to 20
employees were in excess of their needs. These advances ranged from $120
to $500 and totaled $6,600, of wh1cﬁ $4=400 Jpas In excess OF the travelers’ —>
needs. During the fiscal year 19XX, s of these 20 employees did not
perfori any travel and other employees travel ranged from 1 3/4 to 61 1/4 C e
days and their travel vouchers averaged from $42 to $147. Our review also . -
revealed that two employees were holding travel advances at June 30, 19XX,
although they had performed no travel for 13 and 24 months, respect1vely

Effects

1 & 2. This is a management audit pertaining to the performance of ef-
ficient and economical operations. The agency will save several
thousands of dollars by liquidating travel advances to individuals )
who do not need them. The question might arise as to whether this .
scenario is a fiscal com?liance audit. The auditor is detemmining
whether the agency is following proper procedures rather than pre-
scribed procedures. Since there are no prescribed procedures, it
cannot be a compliance audlt :

3. Criteria: Do not advance to employees for travel amounts greater
than :necessary and reasonable to meet travelers' requirements pending
periodic raimbursements and do not allow advances to remain out-
standing for extended periods in which no travel is performed.

Causes: The actions of Agency X's comptrollier in advancing these
amounts .

Effects: Advances which were $4,400 in excess of the travgler's needs.

4, The standards are operational standards developed by the auditor. The
causes, which are usually derived from these standards, are usually
- management or employees who must carry. out the standards without con-
sidering the purposes behind the standards. The effects are most
often stated as dollar amounts.

RdapTed Trom a GAD audit.
. o VI.9.23
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SUGGESTED SOLUTION

’ ’ W
-Case IV - 1, Characteristics of Audits. 'Q
N P

Audit Scenario 2. _ggpenditure Control.
at the(Pacif1c Region of the

. for goods and services which ejtiherjwere un-
necessary or were just e only in part, 'considering conditions ex-
isting at the time and the very negligible benefits that accured to the

Government

A sound/a]arm system for the Pacjfic Reqion headquarters -
i in Honolulu was leased{for 10 years at an annua
rental of about (§10,500, or $106,000 for the 10-year period. y—»
According to the agency, this procuremeng was Justified by
the need for sounding the alarm signal for possible fire,
tidal wave, or enemy attack, and for transmitting official
messages -and und music_throughout the building.
m 1) the lessor of the sound/alarm system had
also installed a fire alarm system in the building and (2)
the State of Hawaii had installed a civil defense warning
system near the building, we questioned the need for the
lease of the sound/alarm system.y

Cause

Criteria

Cause

Effects

Criteria

Cause

Effects

for use hy employees housed 1n Heke Is]and. :
the dryers rema1ned n
An adaitional 325,000 had to be

spent'to modlfy and proper]y equip the hou51ng in order to
use the dryers., °

c.” On June 29 and 30, 19Y , thelPacific Region D]ggggL;glgggL)'“""*
otaTing about{$15,600 ¥or Tibrary books under conditions
" indicating that the principal obJectlve was(to obligate

available {unds prior to the e 3
rather than to order books{for which there wWas rea] or

{urgent need. J— S -
; d.! Numerous other pﬁrcbases-tota]in about (%4

Effects

Criteria

Cause

Effectis

Criteria

 Effects

Cause

i
riterial

Criteria

Is

e. Various items of{equipment and supplies for major repair

were purch
even though - : 3
under conSIderatlon for sometlme

Criteria
Effects

[N

ThelPacific Region incurred costs)of over(§30,000)dlrectly T

re]ated to ceremonies dedicating new fac111t1es at three lo

Cause

L]
g
1
@
-
—
|
o

Source: Adapted from a GAO audit.

f
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Audit Scenario ¢. Expenditure Control

1 &2. This'scenario also illustrates a management type performance audit.
In this case, the auditor i$ trying to determine whether there are -,
wasteful practices in the usage of the finances of the agency. It is
also a good illustration of an accountability type of audit. The
auditor is saying: "The Agency should be held accountab]e for spending
the money so foo]1sh1y "

" The question might arise as to whether the auditor has the right to
question management's responsibilities to spend the money for dedica-
ting the new facilities. Just what are management's rights and
respons1bil1t1es? Should they -take the respons1b1lity for what they

- think is the proper expenditures? _
3a. Criteria: Do not buy or lease equ{pmgnt that duplicates other equipment.
Causes: The causes for all items in Scenario 2 would be the persons who
had the responsibility for spending the money in the Pacific Region of
Agency Y.
Effects: $106,000 represents a wasteful use of resources.

3b. Criteria: Do not buy equipment that cannot be used 1mmed1ately and must ‘
be stored for a ynar before use.

Effbcts: $12 500 plus.$25,000 represent a wasteful use of resources.

3c. Criteria: Do not obligate funds for which there was no real or
urgent need. "

Effects: $15,600 represents a wasteful use of resources.
3d. (Criteria: Do not buy questionable items.
Effects: $46,000 represents faulty buying practices.

3e. Criteria: Do not purchase supplies and equipment for major rEpa1rs to
1nsta|lations wh1ch are to be completely phased out.

Effects: $27,000 rEpresents faqlty buying practices.
3f. briteria Do not spend'money for dedicating new facilities unless the
- ceremonies provide benefits to the government commensurate with their
costs. . .

Effects: $30,000 represents no usefu1~purbosé.

4. See comments under Scenario 1, question 4. . .
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SUGGESTED SOLUTIONII

Case IV - 1. Characteristics of Audits = . AN
~
Audit Scenario 3. Program Costs not Charged in Accordance with Require- N
Cause ments and Policies. N

i
|

Lﬁ t of Hdusin and UrbanZOevelopment auditors found that a
City Oemonstration Agency {COA))was not making office space payments in

accordance with.an adopted{cost -

Criteria

:Requirements to be éomplied wi th

The city developed a cost allocation plan under the provisions of OMB
Circular A-87 and HEW-Guide 0ASO-8 and implemented this plan for charges
to all city departments effective September 1, 1971. The plan provides .

. for the computation of space costs {buildings and capital .improvements}
allocated to the various city departments (which includes COA) on
itra;ghtfline depreciation at an annual rate of 2.5 percent (40-year

ife). - : :

» ’ - i L) ‘I: ‘ -
Before adopting the cost allocation plan, the city's pollcy‘uas‘to - Cpiteria

establish rental rates on comparable local space rates.

The cost eligibility criteria ih COA Letter No.- 8, part II, requires L
consistent application of the citybs accounting policies and procedures
for costs charged- to the program. {~ '

" Condition foundigy the auditors

COA occupies a city-owned building consisting of 4,180 square feet.
The city determined the monthly local rental rates for comparable space
as 20 cents a square fpot .without utilities and janitorial services and
30 cents a square foot with those services.

: Utilities énd‘janitorial services for the building were paid-directly
"by COA. The monthly rental payments by COA to the city were properly made }
through August 31, 1971, at $836 (4,180 sq. ft. at $0.20). .

Causes

. However, COA did not revfse the monthlyr;ental payments to conform ”’f’)'
with the city's cost allocation plan that became effective September 1, -
1971. . e :

Source: The Comptroller General of the United States. Examples of Findings
from Governmertal Audits. The United States General Accounting
Office. Washington, D.C., 1973. pp‘;zgand 7. :

- L . R
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Effect of'noncompliance with requirements

As a result of not revising the rental rate to conform with the cost
“allocation plan effective September 1, 1971, CDA charged the program with
an excess of $17,235.38 from September 1, 1971, through July 31, 1972

CDA agreed that payments to the city for office space should be con- .

sis 's cost allocation plan and that the excess charge
(%17 235.38 was an improper program cost.

Effects
Auditors’ recommendations

The auditors recommended that the Area Office Difector:

1. Consider the excess charges of $17,235.38 as ineligible
program costs and insure that CDA removes the amount from
recorded costs by obtaining a refund from the city.

2. Require-and insure that CDA charges office .space after
July 31, 1972, in accordance with the city's cost
allocation plan.

While the word "program" is in the title of this audit, it is not a
program audit but a management audit and a compliance type management
_audit. In this case, there would be a savings of $17,235.38 ietgecti if
the C.D.A. followed (causes) the cost allocation plan (criter1a) Since
the cost.allocation plan is already stated, then the audit is to deter-
mine whether the agency has complied with that plan.

‘Some discussion might take place as to Whether the cost a110cat1on
plan is reasonable and proper. In that case, a criterion might be

developed by the auditor which would bring about a different effect than
. that cited in the scenario.

This scenario is adopted from the booklet "Examples of Findings from
Governmental Audits." The GAO, as a matter of reporting policy, has
determined that using the three elements of an audit is the best way to

report. The standards for the audit have been developed by the Agency
and accepted by the auditor.

V1.9.26
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. SUGGESTED_SOLUTION

Case IV - 1. Characteristics of Audits.

Audit Scenario 4. Snow Removal Program.

t

A State auditor found that the State's snow and ice removal program
was not accomplishing its objectives because legislation made tne State
department of transportation's operations difficult.

Goal of the program . ' _4#,,4§°a]

, The comissioner of the State department of transportation is reﬁ:)
sponsible for removing jce.and snow -from State roads.(

o

Condition found by the auditor

Article 12 of the Highway Law authorizes the commissioner of the de-
partment of transportation to contract with.counties for removing snow and
ice on State roads. The statute also permits counties to select sections
of State roads to either plow, sand, or apply other abrasives or.chemicals.
The department of transportation is obiigated to service the. rem2ining road
mileage. This feature of the legislation is referred to as the "first

preference” clause.f -‘h‘h“““*-ah_*
&,
e - - ST T ' Criteria

Effect of not meeting the goals.

Under the first-preference clause, counties have elected to service
one section of State highways but not an adjoining section and resume
service at another point on.the road. This skip-patch-work operational
pattern often results in State roads that have not been properly cleared
of jce and snow. A ecounty crew-may spread salt on oné portion of the
State's highway only to have it removed later by the State's plow crews.
Also, the State's work crews may not be able to plow or sand sections of|

highways until the county has serviced its portions.(— f“-*“*“--¢£ffects

Cause which contributed to failure to meet the goal

e Causes

The first-preference clause of the Highway Law is permitting counties -
too much flexibility in location, amount of mileage selected, and in type
of serVIBe performed. As & result, the department of transportation is un-

able to do.adeguate long-range plannIng for equipment purchases and staff-
ing work fomes /
_ This report ‘contained no recommendations. However, the State's first-
. preference clause should obviously be amended. ’
- \‘\

Source: 1bid., pp. 24-25:“\ )
) . ")l
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Audit Scenario 4. Snow Removal Pi-egrarii

This is a _program audlt dealing with the inadequacies of the legisla-
ture, the commissioner of the state department of transportion, and the
counties to effectlvely remove ice and snow from the roads. The auditor
noted that the goal of adequately removing the ice and snow from state
roads had not been accomplished effectively. The suggestion was made that
the criteria be changed. Since the stated criterion was the law (the
first preference clause of the highway law}, then the law would have to
be amended by the state legislature so that the commission of the depart-
ment of transportation, his employees, and the county employees could
remove the snow and ice from the state roads {causes) more effectively
{effects).
In a program audit, the -auditor is trying to see whether the goal
. of the program has been carried out effectively. - Therefore, the goal
must be determined for each program audit. In this scenario, the law
sets the standards for accomplishing the objective of adequately removing
ice and snow from the state roads. Often the setting of inadequate
standards is the cause of not accomplishing the goal. This scenario
Provides a good illustration of that point.

_Causes in a program audit are still people either doing or not doing
what they are supposed to be doing. Sometimes restrictions are placed on

one person or group of persons by another which inhiblts.the.accomp?ﬂsh-.___-

—ment-of the goal. _ “
- ...
It also may’be noted that in this scenario the EffeCts are stated
in other than dollar terms. Often this sort of statement is used *n a
. program audit because of the difficulty of not being able to adequately
measure the dollar loss (in this case, because of the roads not being
adequately cleared).

»
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SUGGESTED SOLUTION

‘n

Case IV - 1. Characteristics of Audits.

Audit Scenario 5. Uneconomlcal Package Sizes Used in a Commod1ty Distri-
bution Program.

In an audit of the Commodity Distribution Progcam of the Depaftment
of Agriculture, GAO reported that savings could be realized if larger
package sizes of commodlties are used when possible.

0

Criteria used to measure efficiency and economy.

The Department of Agriculture's instructions to State distribution
aQEncles require that, to the extent practicable, commodities be doiidted
to schools and institutions in the most economical size packages When
commodities are available in packages of more than one size, the instruc-
tions reguire that State agencies requ151tlon the commodities to the maxi-
mum extent practicable, in large-size packages--such as 50-pound containers

~-for schools and institutions. ( *‘==-___“h“h‘€b
. . CrlterIa

Cond1t10ns found by aud1tors - ' .

requ151t1on1ng foodstuffs for large users in small-size packages instea

of large-size packages. f \
Effect on the conditions o : Causes

In seven ! States covered by the review, dlstrlbutmg agencies were )
a4 ) ——

shortening, and nonfat dry milk in small containers to schools and insti
tutions could be saved. GAO estimated that, nationwide, for fiscal year

1970 these additional costs totaled about $1.6 million. J\
' Effects

Cause of the situation

A substantial part of the additional costs of‘provldlng f'lour‘, )

Agriculture regional officials said that; although they encouraged
State distributing agencies to reguisition commodities in the most economical
size package practicable, they had not guestioned the propriety of State
agencies' reguesting commodities in small-size packages for schools and
institutions and that they had not required the agencies to Justify such
requests because they believed the agencies were making the proper determina-

_tions as to package sizes.f \ : \
. LB .. ’
Auditors' recommendations - oo ' " Causes

»

In view of the savings available by acquiring commodities in large-size
packages, GAO recommended that Agriculture.take appropriate action to have
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regional offices vigorously enforce the requirement that State qgencies
requisition commodities--particularly, flour, vegetable shoften1ng, and
nonfat dry milk--in the most economical size packages practicable. GAO
recommended also that State agencies be required to justify, when neces-

sary, the requisitioning of the commodities in small-size packages for
-schools and institutions. - - ' :

LS
~
N

" This . scenario also has the word program in its title. However, it
is not a program audit, but a management audit. It would be much more
economical to use the largér packages (about $1.6 million). Current
practices represent an uneconomical use of resources.

The criteria, causes, and effects are explicitly stated in the

scenario. The only difference is that the condition and causes are
separated for reporting purposes. :

Source: Ibid., Ep. 19-20.
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y : " SUGGESTED SDLUTION

Case IV -'1. Characteristics of Audits.

Audif Scenario 6. State Employment Prqgrmﬁ.

GAO reported this situation where the objectives of a State employ-
‘ment program were not realized. Soal
0a

Goal of the program - . : _ /"’

. The Department of Labor's Concentrated Employment Program (CEP} was
designed to combine, under one sponsor and in a single contract with one
funding source, all manpower training and other services necessary to hel
persons move from unemployability and dependency to self-sufficiency.

. seeks to accomplish this obiective amond DPersons in a désldnated
area by§(1} making intensive outreach efforts to bring persons into work-
training programs; (2) presenting a variety of job-training opportunities
" to applicants; (3) providing such supportive services as day care for
children, transportation, and health care; and (4) placing applicants-in
jobs.f

— ‘ > T Criteria
Qondition found by the auditor }—’ Causes .

: From December 1968 througb February 1970, of the 6,732 persons enrolled
in the program 3,333 received some training or work experience and 2,586
were placed in JObS About one-half of those placed in jobs, however. did
not receive any orientation, training, or work experience. Often they were
limited to the same. types of low-sklll Jjobs they held before joining the
program. ‘

Many placements were only temﬁorary. -Only 56 percent of the persons:
placed were employed 6 months later. Many had phanged jobs during the
6-month period. : :

- . Many enrollees were placed in JObS requiring similar or lower level
skills than those required in previous occupations. Only about one-half
of the jobs lncreased the wages employees were receiving before entering

the program,
. . : " Job.placement was not always re'lated to the type of training an en-
’ rollee received. For example, a person trained as a welder was placed as |

a janitor,. an offset printer as a mail clerk. and -an automobile mechanic
as a maintenance man. - -

- ' t L fayl . .
‘ , . r _
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T

Effect of not meeting the goals . ’ ;,,—~—""‘

. / About $14 million was spent on CEP in the M1ss1ss1pp1 Delta from ) .
‘ June 1967 through December 1971.¢

Effects

s (Cause which contmbuted to failure to meet the goal )———;Causes

CEP's effectiveness was hindered by
'

--economic slowdown which closed or cut back operations of
some compabies in the area,

L
--the special nature of the d1sadvantaged res1dents of the
‘area--minority group farm-workers accustomed to seasonal

employment,
--a stagnant economy.,
--an ipsufficient labor demand,

--a labor force.consisting largely of black farm-workers with-
out necessary educat10nal and vocational 5k1l]s. and

--the large area and widely dispersed p0pu1at10n that the
_ program was trying to reach.

Increased mechanization has displaced many farm-workers in the tradi- = . °
tionally agricultural delta area. New job opportunities have been scarce
because industries have been slow to come into the delta and available jobs:
. have required skills which enroTIes do not have and cannot obtain reason-
) ably. 1

‘Auditors' recommendations -,

- ‘ The Congress is currently considering measures that will seek to
revitalize the economy and increase job opportunities in such rural areas
,as the Mississippi, Delta, The Secretary of Labor should try to improve o
"the effectiveness ‘of CEP by insuring that skill training and other man-
power services are provided with due regard to the capabilities and needs
‘of program participants and available job opportunities and by making all .
possible use of work experience programs and other subsidized employment,, :
such as public service jobs funded under the Emergency Employment Act of
1971, for those participants who. cannot be placed readily in jobs.

This is a program audit; a major distinction between management aud1ts
*  and program audits 1s that the goal of the program must be clearly stated
"in a program audit. The scenario adequately defines the criteria, causes,
and effects (it may be noted that.a dollar value--about $14 million--is
shown as the effect in this scenar1o) However, the criteria is stated
under goals rather than being separated. Again, much of the causes are
found under the title "condition” as well as under causes,

-
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Section V -- Audit Objectives and Audit Evidence

“A; Aucht Ob.)ectwes o

f

Case V -1 Phegannﬁ Audi t O_Jectwes

1. By this time, the student has found that edch audit conclusion has
three essential elements--criteria, cauSes, and effects. These three
elements are the foundation for whatever the auditor finds in his audit,
but are not necessarily everything reported to the third party. For, the .

. auditor often provides, background data and scope of audit 1nfor1natlon to the

reader to let him know More about the conditioris pertaining to the conclusion °
of the audit. And, he also may recommend cer'taln actions which should be
made. The basic audlt conclusion, however, 15-always composed of the three
essential elements.. . .

The auchén‘ cannot reach a conclusion from evidence unless he has
fairly specific guidelines pertaining to the nature of what he is to audit.
For he should .only gather evidence relating to the spgcific objectives of
the audit. Therefore, the audit objective is a question or a statement at
the start of the detailed examination concerning the end results expected.
The evidence gathered will allow the auditor to heach a conclusion on the
statement or to answer the question. .

2. Each audit, then, must have. a question or statement concerning the
desired expectations in order for the auditor to gather evidence on that-

question or statement This statement or question is caT'Ied the audit
objective.

3. The audllt'obJectwe muct be stated before evidence can be gatheré"d,

« since evidenge allows the auditor to come to a conc'lusmn on the. audit

objective.

This statement of the audit objective will include the' same three

_.elements as found in twe audit conclusion--criteria, causes, and effet_:ts.

After dlscu.,s'lng these points with the participants, .three scenarios
used previously in Case I11-2: should be distributed to the students (pages
VI.9.32 through VI.9.38). The instructor/class leader should review thoroughly
these scenarios with the students to be assured that they know what an audit -
cbjective is and how to prepare one. Since the illustrations show the pre-
paratlon of audit objectives from the final audit product, a question might

" arise as to how an-auditor can prepare ap audit objective without working

backwards or without having the end product before he starts. The manner
of determining objectives by working forward instead of backwards will be
discussed in the next section. The purpose of this discussion is to let the
student know what an audit objective is and how to state it. The way the
auditor arrives at the audit objectives at the beginning of the detailed
examination can be understood if the audit -objective is understood.

?“3
-~}
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After reviewing the scenario materials in the participants manual that
illustrate audit objectives, Audit Scenarios 4 through 9 (pages V1.9.39 - -
V1.9.46) should be distributed and the participants asked to prepare audit
objectives for each of these six scenarios (or altematively, the participants
could be organized into six task groups, with each group assigned respons i~

bility for 1dentify|ng the appropr1ate audit objective for one of the 51x
scenarios).

The Tollowing are possible solutions to these scenario assignments:

Audit Scenario 4. Travel Advances

One suggested solution to this scenario would be:

Has Agency X advanced amounts to individual travelers (causes)
which in the aggregate totals more than $5,000 (effects) and which
individual amounts are greater than the traveler would reasonably .
need or which he is not using for extended periods (eriteria)?

Another way of sfating the objective would be:

Determine 3s Agency X is advancing amounts ‘to individual travelers
(causes) which in the aggregate totals at least $5.000 {effects) -more
than they. would reasonably need or wh1ch they do not use for extended
periods (crIteria)?

Audit Scenario 5, Expenditure Control

*“This ecenérIO is one large scenario composed of several small parts.
The objective can be stated as One objective for all parts or as individual
obJectives for each part.

“ el
The overa]l ob3ect1ve would be. stated somewhat as fol]ows
e

Has the Western Region of Agency X expended funds for l1easing
equipment, for buying equipment, ,for buying.library books, for
buying supplies and equipment for repairs, and for- ceremonIes related
to dedicating new facilities (causes) amounting to more than $200,000
(effects) -which is duplicative of other equipment which is available
to use, which will not be used*for a long time and will have to be
stored, which will be used only to obligate §Und5. and which will not
have value commensurate with costs (criteria)?

\
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The objectives for the individual parts would be stated somewhat as
follows: '

a. Has the Pacific Region of Agency X spent funds to lease
sound alarm system equipment (causes) amounting to more than
$100,000 (effects) that is duplicative of other available equip-
ment {criteria)? ,

b. Has the Pacific Region of Agency X spent funds to buy
clothes dryers (causes) amounting to more than $10;000 (effects)
that will" not be used for at least a year and will have to be stored

indefinitely (criteria)?

c. Has the Pacific Region of Agéﬁc% X obligated funds for
library books {causes) of at least $15,000 (effects) for which there
is no real or urgent need {criteria)?

—rim

d. Has the Pacific Region d? Agency X made numerous other pur-
chases {causes) amounting to $46,000 (effects) for which there is an
- apparent questionable need (criteria)?

. e. Has the Pacific Region of_ Agency X purchased supplies and
equipment for major repairs (causes) amount to $30,000- {effects)
for an island-base which is to be completely phased out {criteria)?

- : f. Has the Pacific Region of Agency X spent for ceremonies for
~dedicating new facilities (causes) $30,000 (effects) for which the
costs are not commensurate with the benefits {criteria)? @

-
Y

Audit Scenario 6. Program Costs Not-Charged in Accordance. with Requirements

and Policies

Is the City Demonstration Agency paying rental rates {causes) above
$5,000 more than they should have paid (effects) because the rates were not
in accordance with the city's cost allocation Plan which is in accordance
with OMB Circular A-87 and HEW Guide OASO - 8 {criteria)?

Audit Scenario 7. Snow Removal Program -

Have the State Department of Transportation, the counties through such
tactics as skip-patch-work pattern, and the legislature through passing
Article 12 of the Highway Law, not carried out their responsibilities
(causes) for making the roads safely passable during winter months (effects)
by thoroughly removing ice and snow from all state roads {criteria)?

VI.9.xifi




Policy/Program Analysis
and Evaluation Techniques -

Audit Scenario 8. Uneconomical Package Sizes Used in a‘'Commodity Distri-
bution Program

P

Is the practice of the Commodity Distribution officials and employees
of the Department of Agriculture in not enforcing and the officials and
employees of state distributing agencies in not carrying out (causes) the
requirement that commodities be obtained in the most economical size pack-
ages, such as large size packages or containers {criteria) costing the
government more than a million dollars a year (effects)?

Audit Scenario 9..H5tate Employmenf Program

Because of economic slowdown, the nature of the disadvantaged residents,
an insufficient labor demand, a labor force consisting largely of black
farmers without necessary educational and vocational skills, increased
mechanization in the agricultural area, and a large area with widely
dispersed population the program is trying to reach, has the Department of
Labor through contracting with one funding source {causes) effectively
spending the money for accomplishing the goals of helping persons move from
unemployment and dependency to self-sufficiency (effbcts? by (1) making
intensive outreach efforts to bring persons into work-training programs,
{(2) presenting a variety of job-trainina opportunities to applicants, (3)
providing such supportive services as day care for children, transportation;
and health care, and (4) placing applicants in jobs {criteria)?

!
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Case V-2. Audit Evidence o

Pages VI1.9.47 through VI1.9.55 should be distributed and the partici- -
pants given time to read the material on audit evidence. The three -
illustrations, adopted from the previous case materials, should then be )
"discussed to illustrate the concepts of audit evidence, after which,
the students--individually or in task groups--should work out the addi- - . .
tional scenarios given in the case (pages VI.9.56 through VI.9. 59). o
Suggested solutions to these scenario 3551gnments are provided below and
on the following page.

Scenario 3. Uneconomical Package S1zes Used in a Commodity Distribution

Program .
Analysis of Evidence
Number ~ Evidence  Where From On Which_Element Commen ts
1. No _ : | . _ Conciusion
2 Yes Records - Criteria-
3 Yes Records Criteria
. 4 Yes Records and - Causes
Observations
5 Yes Analysis Effects
6 Yes Analysis Effects
7 Yes Interviews Causes
.8 No ~ Conclusion and
' v, Recommendation
P
y
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Case V-2. Audit Evidence

Scenario 4. State Employment Program

Analysis of Evidence

Number Evidence Where From On Which Element Comments

1 No - ~_Conclusion

2 ) Records ‘ Goal for Criteria

3 . Records, Criteria
Interviews,
Observations

Records’ - Causes

Records, Causes
Interviews -

' Records, . Causes
Interviews

Records, Causes
Interviews, '
Observations

Records, "~ Causes
Interviews,
Observations

Records, Causes
" Interviews

Analysis o Effects
Records, *  Causes
Interviews,

Observations

Recommgndations
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Section VI -- The Phases of an Audit

The Material for Class Participarts .dealing with the phases of an .

audit (pages VI.9.60 - V1.9.63).should be distributed at this point and
discussed. The following descriptions of the audit phases listed on
page VI.9.63 are taken with permmission from Leo Herbert's book on

" performance auditing, and should provide the basis for further elaboration

by the instructor/class leader on these points. ' ‘

The.Prelimiaary Survey

- The purpose of the preliminary survey phase of the audit function is
for the auditor to obtain background and general. information in a rela-
tively short period of time on all aspects of the organization, activity,
program, or system being considered for examination, in order to give
the auditor a working knowledge of the organization, activity, or system.
At this point of .-time, this background and general information is not
evidence. It is descriptive information conceming the organization and
its activities. It includes historical and operating information for the
activities of private and governmentdl organizations as well as legislative

~information on the activities of governmental organization.

t
L3

This background and general information could be as follows: for an
-organization -- its location, its management, its history, the number of
its employees, the type of examination to be made, the organization's
policies, its legal requirements, its charter, and its ebligations; for

_an activity ~- the type of activity, its location, persons responsible for

the activity, any policies pertaining to the activity, and specific
procedures for accomplishing the activity; for the program ~-- purposes and
objectives of the program, interrelationships of organizations used for
accomp lisking the objectives, policies and procedures for accomplishing
the program, and adninistrative regulations related to the program.

From this background and general information, the auditor should have
a good working knowledge of the organization, activity, program, or System
being considered for examination. And from this information the auditor
should be able to identify some evidence -- relevant, but not necessaril
material, competent, or sufficient -- on one of the elements of a possible
specific audit obJective. He can identify evidence on any one of- the
three elements -- Criteria, causes, or effects -- but at the same time to
have a possible audit objective he must assert the other elements.

Thus, in the survey phase, a preiiminary detemination is made from
the background data, -assertions, and alternative assertions as to Just what
the tentative audit objective should be. But, at this point in time, the
objective is only tentative. Only relevant evidence has been obtaired,
not necessarily sufficient, material, or competent evidence.

L ]
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And, since only relevant evidence -- not sufficient, material, and
competent -- has been obtained on one or more of the elemepts of the
possible objective, the conclusion in this phase would result in only
a tentative audit objective on a specific subject. The auditor will
need to know that he can obtain sufficient evidence, that is also mat-
erial, competent, and relevant, on all three elements, if he expects to
complete his examination and arrive at a reportable conclusion or opinion.

The auditor, however, would not move toward obtaining more evidence
unless he was fairly certain he should continue the audit. In fact,
withdrawing from the examination is one of the possible conclusions he
" can reach in this phase. For example, the client may want the auditor to
express an opinion on the faimess of the statements without examination.
The auditor wou]d have no recourse but to w1thdraw from the examination.

In addltxon, the. auditor would not move directly toward obtaining
sufficient evidence to arrive at a reportable opinion or conclusion until
he was sure, first, that he had enough evidence on all three elements that
he could have a specific and workable objective, and second, that the
evidence he will obtain from the entity is competent.

When the conclusion on the survey phase is converted to a question
or statement it then becomes the objective for the review phase, It
also becomes the basis for determining how to obtain the evidence and . ——
how much evidence is needed for the phase Wh‘ED;Ig!lﬁWSHﬁﬂL ests internal
and management control.

The Review and Testing of Management and -Intemal Control

Since the auditor has arrived at only a tentative audit objective
in the preliminary survey phase, he must take that tentative objective
and by obtaining evidence on all three elements make it into a fim
objective on a specific subject. To do that he must know that he can
obtain evidence on all three elements of the objective and that any
evidence he obtains from the entity would be competent.

So, the purpose of the review phase would be (1) to obtain evidence -
on all three elements of the tentative objective through actual testing
of transactions of management or intemal contral of the entity, and
(2} to determine that the evidence obtained from within the organization
would be competent if the audit were extended into a more detailed ex-
amination. If not competent, the auditor should determine the best
possible altemative for obtalnlng competent evidence,

The term "management control," as used here, embraces the entire “
system of organization; the planning, including policy and procedure
determination; as well as the actual practices carried out in man-
aging an ent1ty s affairs, It promotes the carnying out of assigned
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responsibilities effectively and in the manner and with the results
intended.

Management control often goes beyond the internal management of a
company. For example, when the independent C. P. A. audits the financial
statements of an organlzatlon. he becomes a part of the organization's

management control system.” But, he should not be a part of the entity's
internal management. o :

When dealing with the intermal management of an organization, ménage-

ment control means the same as the term internal control, as defined by the

Averican Institute of Certified Public Accountants' statement on Auditing
Standards . | '

Internal control, in the broad sense includes...... controls which
may bE.charactgrlzed as either accounting or administrative—as—follows:

Administrative control includes, but is not limited to, the plan
of organization and the procedures and records that are concerned with
the decision processes leading to management's authorization of trans-
actions.* Such authorization is a management function directly asso-
ciated with the responsibility for achieving the objectives of the
organization and is the starting point for establishing accounting
control of transactions. _

Accounting control comprises the plar of organization and the pro-
cedures and records that are concerned with the safeguarding of assets
and the reliability of financial records and consequently are designed
to provide reasonable assurance that:

a. Transactions are executed in accordance with management's
general or specific authorization.

b. Transactions are recorded as necessary {1) to permit pre-
paration of financial statements in conformity with generally
accepted accounting principles or any other criteria appli-
.cable to such statements and (2} to maintain accountability
for assets.

]American Institute of Certified Public Accountants, Committee on
Auditing Procedures. Statement on Auditing -Standards #1. American.
Institute of Certified PubTic Accountants, Inc., 1973. pp. 15-20. Copy-
right 1973 by the American Institute of Certified Public Accountants, Inc.

*This definition is intended only to provide a point of departure for
“distinguishing accounting control and, consequently, is not necessarily
definitive for other purposes.
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c. Access to assets is permitted only in accordance with
management's authorization.

d. The recorded accountability for assets is compared with
the existing assets at reasonable intervals and appropriate
action is taken with respect to any differences.

Again citing the writings of veo Herbert:

The Comptrolier General's Standards of auditing specifically state
that the purpose of a review of internal control is to determine the
extent of tests necessary in the detailed examination. Another important
purpose is to firm up the fentative objective determined in the preliminary
survey phase and-assure that it should be the audit objective for the
__detailed examination. .

By obtaining evidence on both the tentative audit objective and the
competency of the evidence the audipar comes to a conclusion which he
then would use as his detailed examination objective.

One of the possible conclusions could be that he should stop alil work
and withdraw from the examination. But most conclusions for this phase
would be one that could be converted into the detailed examination objective
on which now sufficient relevant, material, and competent, evidence needs
to be obtained before an opinion or conclusion can be drawn on that objec-
tive. Knowing what evidence needs to be obtained, the auditor can thus
plan for obtaining that evidence.

The Deta.led Examination

The detailed examination phase is the phase normally thought of as
the audit. However, the prior two phases are just as important as the
detailed examination phase, because in those two phases what is to be
done in the detailed examination phase and how it is to be done is
determined.

The evidence in this phase will have to be SUfflC!&nt as well as

competent, material, and relevant in order to arrive at an acceptable
conclusion or opinion which can be ‘reported to a third party. -

" The Report Development

A1l work done in the audit function leads to this phase. The
purpose of this phase is to take the opinion or conclusion developed
from the evidence on the audit objective in the detailed examination
phase and convert it into a form that an interested third party can
accept and understand. Various means have been deveIoped over the years

' {
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for the best methods of presentation of an opinion or conclusion of an
audit to third parties. . For example, the standard short form report
has been developed for expressing an opinion on financial statements.

The method of presenting management and program conclusions generally.”
follows oite of the two patterns shown in Exhibit VI-1, reproduced here with
permission from Leo Herbert. The phases for the examination function for
any type of auditing activity can be illustrated graphically as shown in
Chart VI-1 {(page VI.9.78}, also from the writing of Leo Herbert.

Case VI-1. The Performance Audit {Management Audit) of a Large City
Garage--The Phases of an Audit

~ Since the scenarios in this case study {pages VI.9.64 through VI.9.76)
represent a continuum, i.e., the beginning of each new scenario contains
a suggested solution to the preceding scenario, scenario 2 should not be
distributed until scenario 1 has been thoroughly discussed, and so on.

This case obviously represents an accountability type audit. Had it
been a management control type, the auditors would have worked with the
garage officials and would have corrected the deficiencies in performance
with the report coming out that the garage had made the corrections and
were proceeding correctly.

Yet, one can see why auditors adopt an accountability audit format
when the rewards to the auditor are considered. The auditor is rewarded
most often by his superiors when he comes up with a reportable findirg
rather than when he works with an agency to correct a deficiency. These
conflicts often cause the auditor to be on the defensive. Until some
method can be devised of rewarding the auditor for helping to improve
the performance of the agency he audits, most of the reports will be of
the accountability type.

Participants may assert that this case does not relate to reality;
yet, it has been developed from a real case pertaining to aircraft. The
part which may seem unreal may be the platinum tipped plugs. However,
electronic ignition systems may be acceptable as an innovation, and if
the class desires, they can opt for electronic ignition systems instead
of platinum tipped spark plugs. Members of the class who know auto-
mobiles may want to consider such other areas as the points, carburetor,
or other aspects of an automobile checked during nomal servicing.

The instructor may also go into the various areas of responsibility
which caused this situation. Who should have continued to develop the
standards in the teéchnical manual? Who should have been supervising

‘the servicemen to see that the standards were- followed? One can easily

see in this case study that the breakdown in the communication system
often leads--into areas which can be improved. e

D

[
f
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Exhibit VI-1
FLOW OF INFORMATION FROM THE DETAILED EXAMINATION

]
!

PHASE TO THE REPORT DEVELOPMENT PHASE

Detailed Examination Phase ~

Detailed Examination objective
Did actions of individuals -

Report Development Phase

- Pattern 1
based on criteria -cause signifi- 1 . Conclusion - Same as con-

cant effects? I

Evidence - -Sufficient, relevant,
material and competent evidence

on which the auditor can come to
an opinion or conclusion. (The
rhetoric ‘of presenting the evi-
dence’ must be such that there is’
no question as to its accept- '
ability as evidence.)

{a)} Criteria - Evidence which
demonstrates that criteria is
acceptable.

(b} Causes - Evidence which
demonstrates that a person or
persons at specific levels of
responsibility caused actions
which resulted in significant
effects.

(c) Effects - Evidence which
demonstrates’ that resultant
effects are significant.

'?I'—&'— — — S— —-—-——-—-—-——.— —

Conclusion - Oonclusieq on
detailed examination objective.
Based on evidence, the answer
could be:

l—_’_-_—-—_—— — o —

{a) That action or lack of

I
|

B
[ ]

clusion in detailed examina-
tion. The elements--action

or lack of action caused
significant effects based on
acceptable criteria--ordinarily
will be stated with the most
important element first.

Evidence, - Evidence on which
above conclusion is reached--
same as evidence in detailed
examination phase. {The auditor
may characterize the evidence
in order to make it more inter-
“esting and acceptabie to the
" reader.)} o

Recommendation - If action.ih
future is carried out in

- accordance with appropriate
plan {criteria) the resultant
effects should be good. :

Pattern 2?

Audit objective - Same as in
detailed examination.

-l

Evidence - Same as evidence
in detailed examination

Conclusion - Same as conclusion

action of individuals, based on
acceptable criteria, caused
significant effects--conclusion
_ 1s ready for reporting.

(b} -That action or lack of action
of individuals, based on accept-
able criteria, did not cause signi-
ficant effects--conclusion need not
be reported. -

VI.9.xxit
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Recommendation: ,If action in
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ance with criteria, then, the
resultant effects would be good.




PAFulToxt Provided by ERIC

Chart VI-1

A CONCEPTUAL MODEL FOR_ AUDITING AND COMMURICATIRG
_INFORMATION ABOUT AND TO MANAGEMERT

THE AQDIT

Phase I
Define Possible Objective
Consider Alternative Objectives

Phase 11
Delimit Objective

Phase 111
Come to Conclusion on-
Objective

Pnase IV
Report Conclusion

The Auditors:

(1) Should obtain background
information on the area
being considered,

{2) should obtain evidence on .
one or more or the elements--
criteria, causes, or effects--
of a possible audit objective
in the management process :
being audited:

{a) By analyzing background
data,

(b) By interviews, records
examinations, or obser-
vations,

(3} Should assert the other
element or elements to
have a possible audit
objective,

© {4) Should assert alternatiye

criteria and other elements te
establish possible alternative
objectives,

(5) If possible alternative ob-
jectives are ‘to be considered,
should obtain evidence on one
or more elements of the possi-
ble alternative audit objec-
tive when no evidence has pre-
viously been obtained,

(6} Should summarize evidence
and assertions,

(7) Should conclude from evidence
and assertions that they:

{a) Should go tm Phase 1 on
the audit objective or,
{(b) Should stop.

o

The Auditors:

11} Should obtain additional
background information
on the managément area

+ being reviewed,

{2) Should obtain suff1c1ent
evidence on audit objective
to determing either:

{a) That there could be a

. reasonable and firm
criteria,

(b} That action or lack of
action at one or more
levels of responsibility
could cause an.effect,

(¢} That the possible ef-
fects could be signifi-
cant, or

{d} That evidence could not be
obtained on the three ele-
ments of the audit objec-
tive,

{3) Should summarize the evidence
obtained,

(4) Should conclude whether the
evidence warrants that they
{a) Should go to Phase III,

_or :
(b) Should stop.

The Auditors:
[T Should obtain additional
background information
{2} Should obtain additional
evidenze on the audit objec-
tive to determine:
(a) The acceptability and
appropriateness of cri-
teria and that any argu-
ments against acceptability
and appropriateness of
criteria can be rebutted.
(b) The specific action or
lack of action at levels ©
involved which caused
the effects, ~
{¢) The stignificance of the
effects,. or
(a) That for the audit objec-
tive, no appropriate criteria,
no determinable causes, or n¢
significant effects camn bey
determined, * N
Should summarize evidence in
terms of criter1a‘ causes, and
effects,
Should conc]ude from the.sum-
marized evidence that the effects
are significant when the results of

n
—

The Auditors:

Should obtain additional

background infermation

needed to communicate

conclusion on avdit objec-

tive examined in Phases |,

11, and FII. -

(2) should communicate the
conclusion to the audit
objective:

(a) Should set the scene
through the use of
background data and
statement of the audit
oblective,

Should provide reader
sufficient evidence .
on criteria, cavses, and
effects to iet him come to
the same conclusion on the
audit objective as the’

- auditors,

(3} Should provide recommendations
to the proper levels of manage-
ment to carry out criteria as
standard for future management
actions.

" -

the actions are evaluated against the

¢riteria. and,

If the evidence supports the comclusion,

should report finding, Phase IV, ors

If the evidence is not sufficient to

support conclusion:

{a) should obtain additional evidence
to support conclusion, and report

.

finding, o,
(b) Should stop.
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Section VII -- Performance Auditing for Improving Management's Efficiency
- and Economy .

This section is strictly a case study, based upon a report by the
General Accounting Office (GGD-76-46) entitled, "How the District of
Columbia Might Better Manage Its Tax Compliance Program," March 12, 1976.
A copy of this report is included in these instructional materials as
Appendix A. The class leader may want to work from the actual report.

This case study illustrates an efficiency and economy audit. Often
‘the auditor or manager thinks only of cutting costs to improve economy
and efficiency. As this case study illustrates, however, increasing
revenues may also improve operations.

The first scenario in this case study pertaining to the preliminary

survey (pages VI.9.79 through VI.9.85) should be distributed at this
point. After reading and studying the material, the participants should
be able to come up with one or more audit objectives pertalnlng to
improving the revenue picture of the State of ABC. The participant might
want to approach the scenario by making several objectives instead of only
one. However, the suggested solution given to the students at the
beginning of scenario 2-shows only one objective with several criteria.

You may find that the students will want to spend some time in
discussing the statement of objectives in terms of accountability versus
management control. If so, they will want to know whether the auditor
is trying'to find out what is wrong, or is trying to find out how to
carry out the activities in the est manner 32551b1e.

Upon completion of the discussion on scenario 1, scenario 2 (pages
VI.9.86 through V¥1.9.91) should be distributed and discussed. The
participants in this scenario may want to go much further than the
information allows or the answer given at the beginnlng of scenario 3
suggests. However, it should be understood that theré is no such thing
as a rigid cut-off of phases in the audit process. The auditor could
- have accomplished ‘the preliminary survey and the review and testing
of management control at the same time. In addition, he can often obtain
information during the preliminary phases which can be applled during the
detailed examination. f

The purpose of breaking down the audlt lntorphases is to be better
able to accompllsh the audit in the most efficient and effective manner.
There is no reason to continue an examination when all indications show -
that the operations are being carried.out efficiently and effectively.

Yet many auditors, lodking for a chance to find something wrong, will carry

out the preliminary phases to the extreme, thus wasting both their time

and the time and money of the agency or company.
, g -
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Case VII-1: Scenarios 3 and 4

Scenario 3 (pages VI.9.92 through VI .9. 101) should be distributed
upon the completion of the discussion of scenario 2. The suggested solution
to the Preliminary Review and Testing of Management Control is given as
the foreword in scepario 3.

There may be some discussion as to whether the evidence is adequate
to support the conclusion as presented. It must, be understood that the
information shown as evidence in scenario 3 is only a suunany of the
evidence that the auditor would have obtained.

Any reader of the scenario may want quite a bit of information on the
background, purposes, and general principles of self-assessment taxes. If
this material is presented, then the reader should be able te¢ understand
how adequately cormunicating information about the tax law and requirements
would improve the revenue picture for the state. Othenwlse, he might think

that any additional communication effort might only gesult in additional
costs to the state.

Scenario 4 (pages v1.9.102 through VI.9.104) should be distributed
and discussed upon the completion of /Stepario assignment 3, - It would
seem appropriate that the Audit Repott contain recommendations to the
Governor and the Commissioner of Revenue for certain actions to take
place. For example, the auditor should .recommend to the Governor that
revisions be made in the state taxatign laws to bring these laws.in
conformity with the federal law regarding state and federal tax retums.
In addition, the recommendation should state that thé Commissioner of
Revenue should lnstltute procedures for the following:

(1) Adequately communicating information concerning the State laws
on self assessment taxes.

{2) Providing adequate help to taxpayers including understandable
instructions and forms and taxpayer assistance.

(3) Deveteping computerized lists of taxpayers who have had income
tax witmheld and relating to Federal retums to identify and
follow up on non-filers.

(4) Developing lists from inside and outside the Department of
sources of poss1b1e taxpayers who presently are not paying any

\ of the sales or income taxes.

(5) Developlng computerized lists of sales tax taxpayers and matching
returms with lists.

(6) Promptly determining whether a business is non-profit and there-

fore exempt from income taxes but not sales taxes or it is a
profit business and liable for both sales and intome taxes.

!ilgaxxiﬁ
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(7) Field auditing returns selected by computer from standards which .
'~ determine the possibility of maximum benefits for dollars invested. .

(8) Desk auditing selected random retums and notifying taxpayers
that their returns have been audited and accepted as correct or
that additional tax is due.

(9) Immediately starting co]lection-procedures when a tax becomes
delinquent.

- . : V1.9.xxv
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Section VIII -- Performance Auditing for Detefminfng the cffectiveness
of a Program

This final section is composed of a case “study and four different
scenario assignments. The case study involves a review of a local jails
program of the City of X and is based on information contained in a GAQ
report {GGD-76-36) entitled, “Conditions in Local Jails Remain Inadequate
Despite Federal Funding for Improvements,” dated April 5, 1976. A copy
of this report is available as Appendix B to these instructional materials
or may be obtained directly from the General Accounting Office.

The general definition of a Ero%ram suggests that those individuals
or groups responsible for implementation must have an objective to be
~accomplished. If they are to effectively accomplish the program obJectlve
or objectives, persons in charge often must cross jurisdictional lines.

The recognized linkages between program objectives and accomplishments
{effectiveness) in performance auditing underscores the Close relation-
ship between this auditing approach and the concepts and practices of
program budgeting {(as discussed in module 6 of this NTDS series). The
program audit of performance auditing procedures evaluates the program

in order to determine whether the objectives have been accomplished.

Most public programs arve usually very large and somewhat complex.
Therefore, in developing a case study which would allow the student to
understand the conceots of program auditing, seidom will time constraints
permit all of the i. ormation needed to be in-place or allow the student
to do all of the work necessary to understand fully the complexities
involved in reviewing a program. For example, cost-benefit and cost-
effectiveness studies (the subject of module 5 in this current NTDS
series) could be made'in almost any program in order to.determine the
level of effectiveness attained. Often in a program audit, however,
it is unnecessary for the auditor to compute the costs and benefits
or the cost effectiveness of the program. Rather, the auditor has only
to determine whether the program has or has not effectively accomplished
its purposes. Recommendations can then be made to those responsible for
the program regarding the development of studies to show which processes
will accomplish the program in the most cost-effective manner.

Another problem often encéuntered in program anélys1s is that, in
goveynment, often the information that is necessary or that can be used
to measure the accomplishments of a program is rather scarce. Therefore,
the auditor frequently must develop a great deal of information himself,

-which he was unable to obtain from the agency's information or accounting
system. As a consequence, in making a program audit, the auditor often °
will gather just enough evidence to convince management that the program
is or is not effective, but not enough to accurately measure the level
or degree of effectiveness.

VI.9. xxvi
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Scenarios for Section VIII . : .

. Scenario 1, The Preliminary Survey (pages VI.9.105 through V1.9, 114)
should be distributed at this point. It will take some time for the
participants to read and digest the material. Yet, they should be in-
terested enough in the information given to spend the time to read the

_ entire. casé. There are so many problems that could be discussed from
" the case materials that the instructor will have to watch very care--
fully or the discussion will center on the preliminary survey instead

of the total program review.

Only allow the participan\s sufficient -time to make a decision as
to whether they can come up with a tentative objective for this program.
The instructor should allow the participants no more than 45 minutes to
read and then to discuss the scenario. Since a tentative objective is
given as the introduction to scenario 2, no additional possible sol ution
s gwen for the instructor.

After the discussion and an agreement on a tentative solution to
scenario 1 is reached, scenario 2 {(pages VI.9.115 - VI.9.118) should be
distributed. Do not allow the discussion to continue too 1ong or there
will be insufficient time to complete the entire case study. One hour
should be the maximum time spent on scendario 2. '

: Scenario 2 brings out that the auditor must ascertain whether a .
measurable standard can be developed before he proceeds teo far in the

evidence gathering process. The standards applicable te this program

follow fairly closely from those stated in the court decisions outlined

in scenario 1. It is not necessary that the participants agree with all

of these standards, but if they do not, then what remedy exists if one of

the 1nmates brings court action against the city?

Upon compietion of the discussion on scenario 2, distribute scenario 3
(pages VI.9.119 ~ VI.9.125). The introduction to scenario 3 provides a
possible solution to the questions raised in scenario 2.

The introduction to scenario 4 gives a possible answer to the
required questions and discussion of scenario 3. This final scenario
(pages V1.9.126 through VI.9.127) should be distributed following the dis-
cussion of the Detailed Examination. This Report scenario should bring
together all of the information which was obtained on the local jails.

The auditor has the information, but the recipient of the: report only has
the information which the auditor places in the Report. The instructor
may want to discuss with the participants the answers that they would have
given if they had only the report rather than all of the information the
auditor had (as detailed in the first three scenarios of this section).

The participants may suggest other recommendations or a different
approach to the conclusions. They should be sure, however, that they

have sufficient evidence to support their conciusions or the recommenda-
- tions. ~ : .
15
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Section IX -- Wrap-Up and Evaluatioﬁ Session

This session should be used by the instructor to evaluate just what
was learned by the participants and how the instruction of the course
or workshop could be improved. It may be appropriate to ask the partici-
pants tc prepare a written evaluation of the course, rather than having
only an oral evaluation. Usually, not much time is left for this section.
Therefore, if the written evaluations cannot be prepared during the work-
shop, the participants can be asked to send their evaluations to the
instructor after they have returned to their jobs and have had a little
time to reflect on the materials covered in the workshop.

46
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APPENDIX A

UNITED STATES
GENERAL ACCOUNTING OFFICE

HUH THE DISTRICT OF COLUMBIA MIGHT BETTER MANAGE
ITS TAX COMPLIANCE PROGRAM.

The District should have a system for identifying and analyzing
the reasons that.individuaTs and businesses are not voluntarily
complying with its tax laws. Such a system would allow the
District to better communicate tax law requirements to the public
and improve assessment and enforcement procedures.
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UNITED STATES GENERAL ACCOUNTING OFFICE
WASHINGTON, D.C. 20548

General Government
Bivision

B-118638

To the Mayor and Council
of the District of Columbia

"This report describes the District's program for encouraging
individuals and businesses to comply voluntarily with District tax
laws. An information system is needed as a better basis for focusing
management's attention on problem areas. '

Section 736{b){3) of the District of Columbia Self-Government and
Governmental Reorganization Act {Public Law 93-198, 87 Stat. 774}, approved
December 24, 1973, requires the Mayor, within 90 days after receiving a
GAQ audit report, to state in writing to the District Council what has
been done to comply with our recommendations and send a copy of the
statement to the Congress. Section 442(a)(5) of the same act requires the
Mayor to report, in the District of Columbia's annual budget request :
to the Congress, on the status of efforts to comply with such recommendat1ons.

We are sending copies to interested congressijonal committees and
the Director, Office of Management and Budget, as well as the Directors,
0ffice of Budget and Management Systems, Department of Finance and Revenue,
and Office of Municipal Planning.

Victor L. Lowe
Director
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REPORT TO THE MAYOR AND COUNCIL HOW THE DISTRICT OF COLUMBIA MIGHT
OF THE DISTRICT OF COLUMBIA - BETTER MANAGE ITS TAX COMPLIANCE
- PROGRAM - -

DIGEST

Self-assessment and voluntary payment of taxes are fundamental to a
successful District tax program. The District Collected about $396
million in fiscal year 1975 through taxpayers' voluntary self-
assessments.

The District has encouraged voluntary compliance with tax laws by an active
program of taxpayer -assistance and enforcement: identification of and
followup on nonfilers, audit of tax returns, and collection of delinquent
taxes. However, more could be done. Systematic analysis and evaluation

of the program should help the District to achieve greater voluntary
taxpayer compliance and to receive revenue that otherwise would require
enforcement effort.

The District must find out why people {1) need help with their tax returns,
(2) do not file returns or pay their taxes, and (3) make mistakes in
preparing their returns. With such insights, the District should know more
precisely when it needs to (1) better inform. the public and (2) improve
assessment and enforcement procedures. The District needs to establish a
system for analyzing the .voluntary taxpayer-compliance program and provide
for obtaining the information for such analysis.

The District's Department of Finance and Revenue agreed that more emphasis
on program analysis and evalution was needed: As a result, internal
evaluation of department programs was transferred to the Office of the
Oirector of Finance and Revenue and the information and resource require-
ments for ana1y21ng and evaluating voluntary taxpayer compliance are g
being studied. * Mayor Washington said that he will support the Department's
efforts in this area.

The Oepartment of Finance and Revenue recognizes that administration of
the District's self-assessed taxes might be improved by:

-- Establishing computerized master {historical) tax files.

-- Improving coordination of compliance activities for the personal
property tax and other business taxes.

~- Closer monitoring of tax exemptions.

The Mayor irdicated that the D1str1ct will consider the improvements
needed in these areas. _
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/1 CHAPTER 1
INTRODUCTION

In fiscal year 1975, the District of Columbia collected about $396
million from self-assessed™taxes -- those for which taxpayers filed
returns and established the amounts due. Self-assessed taxes include
sales and gross receipts, income (individual, corporation franchise,
and unincorporated business franchise), and inheritance and estate taxes.

Tax administra“ion is based on the premise that individuals and
businesses will {1} voluntarily follow the laws, regulations, and related
assessment instructions, (2) file proper tax returns, and (3) pay taxes
due. :
| To encourage individuals and businesses to pay their taxes, the
District, like the Federal and State governments, (1) communicates its
tax law requirements to taxpayers, (2) helps them understand the rules,
(3) audits tax returns, (4) identifies and follows up on nonfilers, and
(5) collects delinquent taxes. . :

. N B
- The Department of Finance and Revenue (DFR) administers the tax
laws. DFR's authorized positions and fund allotments for fiscal year
1975 were as follows: ]

Category ' Positions Allotment
Administration 22 $ 510,800
Programs and data systems 67 1,127,400
Assessment administration : 147 2,178,500
Tax administration 195 2,973,300

" Treasury o _100 © 1,513,700
TOTAL 531 $8,303,700

DFR's Office of Tax Administration is principally responsible for
assuring compliance with the tax laws. The Tax Compliance and Registration
Division (TCRD) informs and assists taxpayers and discovers-and follows
up on nonfilers. The Tax Audit and Liability. Division (TALD) audits
tax returns and suppiements TCRD's information and assistance effort.

_ Until fiscal year 1975, the District Treasury Office enforced
payment of delinquent taxes (excluding real estate). The Office of Tax
Administration now does this. Prosecution of tax delinquents is handled
by Corporation Counsel.

In fiscal year 1975, internal evaluation of the tax programs was

transferred from the Office of Program and Data Systems to the Director
of DRF.
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SCOPE OF REVIEW

We examined the District's means of promoting self-assessment and
voluntary payment of taxes and discussed compliance programs with
Internal Revenue Service (IRS) tax officials from several States.

He reviewed the District's policies, procedures, regulations, and
available statistics on the administration of self-assessed taxes. The
District performed certain compliance tests for us.

Our review was limited, sipnce we were denied access to tax returns
and related tax administration records because of D. C. Code 47-1564
(income and franchise taxes) and 47-2615 (sales tax). These statutes
prohibit the District from divulging the data contaipned in a specific
tax teturn or related records, except to an official of the District
with a right to such data or the proper officer of the United States
or any State.

The District's Corporation Counsel has ruled that the."proper
officer of the United States" referred to ip the code is one that
administers Federal tax laws -- the IRS Commissioner or his. authorized
representatives.

Under this ruling we could not verify the District's information
or review any compliance activities involving detailed tax information.
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CHAPTER 2 =

NEED FOR SYSTEMATIC. ANALYSIS AND

“ . EVALUATION OF COMPLIANCE PROGRAM RESULTé

The District has an active program for administering self-assessed
taxes; however, more could be done to lmprove voluntary taxpayer compliance.
DFR had not establiched a system to ana]yze the voluntary taxpayer
compliance program and lacked adequate information for such analysis.
Therefore, DRF did not have data on the reasons individuals and businesses
are not ‘voluntarily complying with the tax laws sufficient to ldentlka
prablems needing attention.

INFORMATION NOT AVAILABLE FOR
EFFECTIVE _ANALYSIS AND EVALUATION

The following sections discuss the data needed for effective analysis’
and evaluation of taxpayer assistance, identification of and' followup on
nonfilers, audit of tax returns, and collection of delinguent taxes.

Taxpayer assistance ©

VoIﬂntary compl iance with se]f-assessed taxes reqyires adequate -
information. - In addition to routinely distributing taﬂ forms and
instructions for completing them, DFR's information’ program in fiscal
year 1974 consisted of

-- preparing ‘and distributing. information which communications
and news media could use to pubiicize the individual income
tax -and the availability of tax assistance from the District
government,

-- providing instructions and‘traiﬁing to selected government
and industry employees to enable them to help their fellow
employees prepare tax returns,

-- participating in public affairs broadcasts to present individual
income tax information,

-- discussing tax matters before trade associations and profeSSIOnal__
groups, and .

-- ruling on techn1cal 1nterpretations of tax laws.

- TCRD, aided -periodicaily by TALD, provides additional assistance
and information requested by taxpayers. In fiscal year 1974, TCRD
received about 136,000 requests for assistance and 1nfomrat10n by
telephone call, persona1 visits, and correspondence. About 15 staff-
years were used in answering these requests.

Requests for individual income tax ass1stance and information
accounted for more than 100,000 of these contacts -- about 1 contact for
every three individual income tax returns filed. The remainder were from -
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businesses. Data on these taxpayers' requests for help was not documented
to provide a basis for meaningful analysis of how many taxpayers of what

status needed what kinds of help.

During the filing period for tax year 1974, IRS had a program to
accumuiate data on telephone assistance requests to identify the 25
questions most frequently asked by taxpayers. IRS believed this information
would provide a basis for improving its taxpayer assistance efforts, which,
in turn, should enhance voluntary compl1ance by taxpayers This is an .
example of the data collection needed in the District's taxpayer ass1stance
program.

A good tax informatfon program also needs data from the District's
other compliance activities.. (See p."17.) For example, audits of tax
returns could reveal specific needs for. clarified instructions or general

~ . publicity. Therefore, these activities must be systemat1ca31y ana]yzed

and evaluated before an effective information program to improve
voluntary compliance is possible.

Identification of and followup on nonfilers

TCRD identifies ahd follows-uf on} individuals and.businesses that
do not file tax returns. About 33 staff-years were used in fiscal year
1974 to followup on nonfilers; 8 of these dealt with 1nd1v1dual income

- tax and 25 w1th business taxes:

+

T
These are the results of TCRDgs followup‘for fiscal year 1974

Cases ' Total
Type of case ' followed up assessed
. ) ' - {mi1lions)
Individuals - . 8,875 - $2.3
Businesses - af41,923 - o 12.8
- Total . 50,798 . $15.1
s . == . —_—

a/ This is not the number of businesses invoived. B8usinesses
are required to file returns and pay taxes montly, quarterly,
or annually depending on the amount of tax owned. A
.delinquency occurs when a required return is not received
on time. It would be possible for a large firm which was
required to file month]y returns to be deL1nquent severa]
times during the year.-

Individuai income tax

. Recommendations to increase the effectiveness of the D1str1c§%
e

'.program to identify and follow up on individual income tax nonfil
‘'were included in our report to the Congress entitled “What is Being -
Done About Individuals Who Fail to File a District Income Tax Return?"
-(GG0-75-8, Mar. 20, 1975). In this report, we took the position that

all: identified potent1al nonfilers must be contacted and made to . .pay

any income taxes due. Such action should enhance future voluntary

compliance with income tax f111ng and ihcome report1ng requirements.
(. VI.9.A5 ~ '
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The causes for nonfiling must be identified and analyzed to find
out how to reduce future nonfilings. DFR did not have quantitative
data on the reasons individuals failed to file returns; therefore,
DFR management did not have adequate information to address the nonfiling
problem in the most effective manner.

At our request, TCRD off1c1a1s‘exper%enced with following up on
nonfilers 1isted the reasons for nonfiling in what they believed to be

the order of frequency, from most to least freguent, as follows. The
nonfiler:

1. Worked outside the District {usually Maryland or Virginia)
and the employer did not withhold District income tax; the
nonfiler did not understand procedures requiring the filing
of a declaration.

2. Did not realize a tax return (D-40) should have been filed at
the end of the year, because District tax was withheld or a
declaration was filed.

3. MWas domiciled (maintaining permanent legal residence) in the
District but 1iving outside of the District and did not
understand the meaning of the term domicile.

Did not know there was a District income tax.

5. Was employed by the U.S. 1eg1slatwe branch and thus thought .
he or whe was exempt.

6. Was employed as a Presidential appointee and thought he or
she was exempt, but was liable because of domicile in the District
or lack of Senate confirmation.

7. Entered military service from the District and thought he or
she was exempted by the Solider's and Sailors’' Civil Relief-
Act.

8. Thought the return had been filed by an accountant or attorney.
9. Believed retirement pay or d1sab111ty pay was exempt.

"10. Was the spouse of a Presidential appointee or of an elected
officer's employer and be11eved himself or herself to also be
exempt.

The 1ist represents the kind of information that should be systematically
derived from the results of the followups on nonfilers and then ana]yzed
and evaluated to develop procedures to reduce nonfiling.

Bus1ness taxes

The business master index file is used by DFR to discover wh;;?er
businesses compiled with tax filing requirements and to register ¢
businesses in the District for tax purposes. Businesses are indexed
' through DFR registration procedures. In Fiscal year 1974, about 35,000 .
2 . businesses were. registered. .

5
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According to DFR procedufes, businesses are told when registering
of taxes owed and tax filing requirements. Tax returns filed are
matched against registration records, and registered businesses that
have not filed returns or paid taxes due are followed up on. To
facilitate this process, DFR is computerizing its master index file.

DFR relies on information ‘from inside and outside the District
government to identify firms doing business in the District without
having registered for sales, withholding, or franchise taxes. The
principal sources of such information are: .

1. The Department of Economic Development for occupancy permits
issued to new businesses.

2. The Department of Geperal Services for contracts awarded for
building demolition and construction.

3. The Armory Board for scheduled events to be held in the D C.
Armory.

4. Dodge Reports monthly publications for construction contracts
awarded“\in the District. -

5. Recorder

Deeds for firms incorporating in the District.
6. The yellow lpages of the te]ephong directory.

' In fiscal year 1974, TCRD discovered 559 businesses that wer® not
registered with the District for taxes. These delinguencies are included
in the 41,923 cases shown on page 4.

. According to DFR's records, considerable backlogs exist in following
up on business taxX delinquents. The backlogs as of June 30 of fiscal
years 1974 and 1875 were 4,053 and 11,440 cases, respectively. DFR
had proaected thyt the rate of tax de11nquency and de11nquent case back-
1ogs would incregse, due in part to

\

-- lpcreas tax rates inducing the chronic delinquent to avoid
filing and/or paying until compelled to do so and

-~ staffing limitations making it difficult to deal with increasing
de]inqhg§ts.

DFR 'did notihave information compiled on the reasons businesses
became de]inquen% Information on the problems businesses -have in complying .
with filing requirements should help DFR find ways to improve -the situation.

Audit of tax returns

TALD audits self-assessments by individuals and businesses. Ip a tax
program which relies essentially on voluntary compliance with tax laws,
auditing of tax returns can affect taxpayer's preparation of returns in
two ways: helping to deter willful incliusion of erroneous information on
tax returns. and providing tax administrators with useful data on taxpayers' .
problems with understanding instructions and preparing their returns. '

TALD's audits attempt to achieve equity, broad coverage of all tax
areas, and the greatest additional revenue. Returns audited, resources /
applied, and added reveune over the three fiscal years ended June 30, 1974
are shown below for each type of tax. r-é;
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Individual income:
Audited returns
Audit revenue
Audit hours

Fiduciary: '
Audited returns
Audit revenue
Audit hours

Witholding:
Audited returns

Audit revenue
Audit hours

Corporation:
Audited returns
Audit revenue
Audit hours

Unincorporated business:
Audited returns
Audit revenue
Audit hours

Sales and use:
Audited returns
Audit revenue
Audit hours

Motor fuel:
Audited returns
Audit revenue
Audit hours

Alcoholic beverage:
Audited returns
Audit revenue
Audit hours

Cigarette:
Audited returns
Audit revenue
Audit hours

Inheritance and estate:
Audited returns
Audit revenue
Audit hours

Total:
Audited returns
Audit revenue
Audit hours

FY 1972

11,322
$1,144,.14
31,086

98
4,860
- 140

440

82,448
949

826
198,808
3,192

353
36,486
1,111

437
836,298
213353

1
- 2,022
83

60
354

2,273 °

4
4,304
826

3,219
2,750,143
7,165

16,760
$5,059,937
$ 68,178
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FY 1973

12,223
$1,226,617
30,689

63
22,806
79

417
20,031
840

1,087
614,910
4,086

410
77,844
1,307

340
945,276
15,268

3

74

52

1,558

4
3,338
504

2,079

1,635,154
6,818

s

\\

R 7,079

FY 1974

15,214
$1,741,028
31,747

143
5,579
231 .

477
28,554
938

868
684,647
3,694

347
133,882
1,358

438
1,175,892
19,005

1
19,696
134

58
1,970
1,927

5
1,094
846

2,980
1,468,930

20,533
$5,261,272
$ 66,959




The preceding schedule of general audit statistics is not detailed enough .
for meaningful evaluation, but it raises important questions which managers
should answer by collectiong more details. For example, over the 3-year
period shown, audit revenue from individual income, corporation, and
unincorporated business taxes steadily inci2ased without a large increase in
audit hours applied. The question posed to the manager is: "Why?" One
possible explanation might be that inadequate steps were taken to correct
the causes of audit findings in 1972 and/or 1973, and they were recurring.

DFR had no procedures for compiling audit results in the detail required
to effectively evaluate findings. For example, one problem found by audit
personnel in individual income tax returns involved differences in certain
provisions of District and Federal income tax laws which often caused
individuals to follow Federal rules instead of the District's. DFR had
compiled no data on such erroneous reporting, such as items for which Federal
rules were most often followed. Such data could help to determine corrective
action needed and subsequently to measure the effect of that action.

Also, DFR uses various criteria for selecting returns to be audited.
Data on results produced using each of these criteria was not available.
Such information could help DFR evaluate the criteria and insure that audit-
ing is increasingly directed toward obtaining voluntary taxpayer compliance
and concentrating on areas of highest revenue productivity.

Because of our suggestions, DFR said it is now c011ecting data on audit
results in more detail.

Collec*ion of_de]inquent *axes

The collection of unpaid taxes is the ultimate enforcement action taken
to equitably administer the District's tax system. It is the "teeth" of the
system. }

'The Delinquent Collections Division collects all delinquent taxes except
real estate. DFR can refer cases to the Corporation Counsel for prosecution
when it believes such action is warranted. In fiscal year 1974, DFR spent
about 31 staff-years to enforce collection of District taxes. Corporation
Counsel assigned three attorneys to prosecute tax delinquents.

The following schedules show the delinquent collection actions completed

during fiscal years 1972, 1973, and 1974, and the delinquen. tax accounted
receivable at the end of each year.
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Action

Delinguent Collections Actions Completed

Fiscal Year

1972

“Number

Amount

1973

Number

Amount

1974

Number

Amount . |

Collected
- by DFR .
(note a) 13,654  $4,842,279 $5,753,783 $6,618,851

18,060 21,136

Written
off
{note b) 5,976 623,936 8.147 - 816,774 7,542 795,797
Collected
from
prose-
cutions

(note c) 613,264 191 963,083 90

302 848,431

a/ Included in DFR collections are delinquent taxes collected by the billings
process without revenue officer action. Before referring delinquencies to
revenue officers, the District will bi11 individuals twice and businesses
once. The amounts of ¢ollections resulting from these billings were not
available separately from DFR.

b/ Accounts are written off after a determination by the District that further ‘
administrative or legal effort to collect taxes owed would not be productive.
Delinquent taxpayers are not forgiven their tax debts, however. .

c/ Collections from criminal proceedings only.

Collections from civil proceedings
were not available, .

Deilinquent Tax Accounts Receivabie

June 30, 1972 June 30, 1973 June 30, 1974

Tax Number Amount Number Amount Number - Amount
Individual 39,569  $3,808,097 44,955 $4,529,447 42,510  $5,989,018
Personal ' . ‘ B

property 3,307 854,070 1,782 589,455 2,072 570,020

© Sales . 5,634 1,910,348 8,388 2,618,550 8,084 3,075,882

Employee

withholding 3,324 672,749 4,132 889,049 4,870 1,277,833
Unicorporated 1,149 190,670 1,396 246,709 2,667 " 300,833
Corporation 956 304,575 1,276 382,590 2,515 520,807
Inheritance 857 1,599,910 994 1,219,577 1,002 1,915,131
Estate 22 376,843 17 162,358 8 148,807
"‘Recordation 3 3,198 10 9,996 21 15,181
Others ' 32 3,573 . 1 123 ] 123

TOTAL 54,853  $9,724,033 62,951  $10,647,854 63,690 $13,813,635 .
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Note: Comparison of the above yearend balances with collections shown on
the preceding page would be ‘misleading because balances include
penalities and interest computed to the date the delinquencies were
established, whereas collections included penalities and interest
to dates of collection.

When delinquent tax accounts are referred to revenue officers, their
actions include:  the use of dunning notices; telephone or field contacts
with the delinquents; legal attachment of salaries, wages, bank accounts,
and property: and referral to Corporation Counsel for prosecution. At
his discretion, a revenue officer may taken these actions successive]y or
selectively, dependlng on his evaIuat1on of the individual's or business'
tax paying record.

The principal problem indicated by our review of delinquent tax collection
activity is the backlog of cases. The collection effort is relatively
successful once undertaken; for every doliar of delinquent tax written
off in fiscal year 1974, $9 were collected. Earlier contact could result
in fewer writeoffs and prompter collection 'of taxes. Many writeoffs occur
because by the time revenue officers initiate action the delinquent cannot
be located or has no remaining assets.

Actions have been taken recently which should help-to collect delinquent
taxes, reduce backlogs of cases, 'and accelerate the collection process.

In April 1974, the Office of Municipal Audit and Inspection {OMAI)
reported to the Mayor that for tax year 1972 about $1.1 million in income
tax was refunded to individuals who owed the District $810,000 in taxes
for-ihﬁor years. Subsequently, DFR established a program to offset taxes
owed by individuals against any refunds they claimed. In fiscal year 1974,
$768,000 was collected on 8,453 delinquent cases as a result of this program.

We also noted that, according to DFR procedures, when TCRD revenue officers
who identify and follow up on nonfilers could not collect taxes, they turned
cases over for enforcement to revenue officers in the Delinquent Collections
Division, which was than part of -the Treasury Office. This duplicative

handling of cases by revenue officers unnecessarily delayed the enforcement
effort. We suggested that once-a nonfiling case was assigned to a revenue
officer for followup, that officer should take all enforcement steps necessary
to collect the tax due.

In December 1974, DFR transferred the Delinquent Collections Division
from the District Treasury to the Office of Tax Administration. This was done
to better coordinate the delinquent discovery and collections activities until
DFR can fully review the feasibility of combining the enforcement activities
of all revenue officers.

Greater efficiency of delinquent tax collection may be possible, but
detailed data on these efforts -- e.g., results of steps taken and measurement
of particular collections problems -- is needed to adequately evaluate how
improvements can be made.
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SYSTEM FOR ANALYZING
COMPLIANCE PROGRAM NOT ESTABLISHED

In fiscal year 1969, a program and evaluation staff was established
by DFR and placed under the Associate Director for Program and Data Systems.
In fiscal year 1974, the staff assigned consisted of three management analysts,
a management analyst trainee, and a forms technician.

. Program evajuation was inherent in the development, coordination, and
administration of the Department's program planning and reporting system.
DFR stated the primary purposes of the system as follows:

To provide a systematic and uniform approach to planning and
coordinating related Department activities.

-- To more accurately estimate and project program requirements.
-- To allocate resources. .
-- To inform the Director of program plans, progress, and problems.

Program evaluation corresponds to the last of these purposes, and when performed
effectively it would provide information needed to accomplish the first three
purposes.

To increase voluntary taxpayer compliance with self-assessed taxes, the
reporting system should have been informing top management of progress made
and problems encountered. It was not doing so because DFR_had not established
a system to analyze program results. .

DFR officials said that systematic analysis of compliance activities had
not been established because adequate resources were unavailable. The evaluation
staff that was available concerned itself largely with other aspects of the
reporting system -- for example, developing periodic reports.

A factor contributing to the lack of emphasis on analysis and evaluation
of the compliance program could have been the assignment of the evaiuation
staff to the Office of Programs and Data Systems, which is concerned with pro-
viding services to operating groups. With the thorough support of top manage-
ment, program analysis and evaluation can function in any part of an organization,
but it is most successful when ~- as is the case with internal audit groups --
it is placed in an organization where its independence from operations is
greater.

a4

The Director, DFR, accepted our suggestion that program evaluation be
moved to his office and, in December 1974, issued a departmental reorganization
order to accomplish the transfer. The Director informed us that DFR was reviewing
the existing management information system, evaluating existing data and the
need for new data, and deciding whether management would need additional
resources to improve information to use in planning, managing, and evaluating
the progranm.

The District's internal auditors also should give more attention to
reviewing tax administration. OMAI's audits of DFR activities have been
principally in traditional internal audit areas, such as reviewing controls
over cash receipts and disbursements. While these audits are necessary,

OMAI should increase the scope of its work in DFR to include regularly scheduled
broad reviews of tax administration. The Director of OMAI informed us that he
will include such reviews in his future plans. ;;l

VI.9.A12




\
/

-~

The newly established District of Columbia Auditor can provide additional
audit coverage of tax administration. Since his reports :ican be made publiic,
they could be an important source of information On the administration of
District taxes. The District of Columbia Auditor should consider the adequacy
of work done by OMAI when setting the scope of his reviews. '

Lonclusions

. The concepts of self-assessment and voluntary payment of taxes are
fundamental to a successful District tax program. The District collected
about $396 million in fiscal year 1975 from self-assessed taxes. The voluntary
compliance with tax laws achieved in the District has been promoted by an
active program of-taxpayer assistance, identification of and followup on
nonfilers, audit of tax returns, and collection of delinquent taxes. However,
more could be done.

Systematic analysis and evaluation of the program could enabie the
District to achieve even greater taxpayer compliance with self-assessment rules,
resulting in-additional tax revenues. DFR had not established a system.to
analyze the compliance program, and inadequate information was compiled for
such analysis.

DFR has recognized that it should .place more emphasis on program
evaluations. Program evaluation was transferred to the office of the Director
of Finance and Revenue, which is studying what information and resources are
needed for effective analysis and evaluation of the compliance program. This

. is the necessary first step to establishing a management information system

that will enable DFR to analyze and evaluate the program from year to year.

Recommendations

The Mayor should:

-- Insure that DFR (1) Completes its review of the information and
resource requirements for systematic analysis and evaluation of the
tax conpliance program as soon as possible and (2) takes appropriate
action to establish a management information system that will best
serve the Department in.planning its compliance activities.

-- Provide the necessary resources to support DFR's efforts to improve
_ the voluntary taxpayer compliance program. Such efforts can help
insure maximum revenue for District services and equitable distribution
of the tax burden among District residents.

Mayor's Comments

The Mayor said that although accumulating additional detailed statistics

'will take time-away from revenue-collecting staff, additional useful knowledge

about taxpayer compliance problems might result. He said that projects have
already been initiated to accumulate more detajled statistics on tax audits
and on the questions most frequently asked by taxpayers, and other projects
are planned by DFR.

S
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The Mayor said the District government will support the Department
of Finance and Revenue's programs to improve voluntary compliance with
tax laws. :

We hope DFR can devise ways to .develop the data it needs without placing
undue administrative demands on personnel such as revenue officers engaged
in compliance activities. Every possibility for using computers and/or
support personnel for this task should be considered.

The measure of success in a self-assessment tax system is -the -extent
of voluntary participation obtained from the taxpaying public. A1l tax
compliance activities have as their objective increased voluntary taxpayer
participation. An-individual activity, such as following up on nonfilers, -
could be producing revenue year after year, but if it does not adequately
inform management on program resuits, improving the program becomes difficult.

In summary, program analysis and evaluation is not an opfion of manage-
ment; it is necessary to help DFR apply resources most effectively to further
voluntary compliance with tax laws.

VI.9.A14




. | S CHAPTER 3

SUGGESTIONS FOR IMPROVING TAX ADMINISTRATION

We noted some other areas in which the District's administration of
"self-assessed taxes could be improved. DFR officials recognzied the need
for the improvements and said that for most of them DFR had insufficient

resources to further develop their potential.

el £STABLISHING COMPUTERIZED MASTER TAX FILES

) The compliance program for self-assessed taxes could benefit if DFR
established cqmputerized master {historical) tax files on its taxpyaers.
A master file is a composite record of information, obtained from tax -
returns filed over the years by a taxpayer, including the amounts of any
unpaid taxes.

The most m'de'ly known master tax.files are at IRS. A1l tax data and

related information pertaining to individual and business taxpayers are

ptaced in the files, which thus contain a continuously updated record of

each taxpayer's account. Al1l settlements with taxpayers are made by

computer processing of the master file accounts. The data is used for

account1ng records and for issuing refund checks, bills, or notices, answéring
~ inquiries; classifying returns for audit; preparing reports; and other IRS

. processing and enforcement activities.

As mentioned on page 6, DFR is computerizing its master files for
businesses. This project has been in process for several years and.progress
is slow. DFR officials said that resources have not been available to speed
its completion. In our opinion, this project deserves more emphasis.

~ The District should benefit from similar files for 1nd1v1dua1 income ¢’
taxes. With such a file, for example, DFR's recent program of subtracting
delinquent taxes from refund claims (see page 12) could be accomplished
routinely as returns are processed, rather than by specially matching refund
claims against accounts receivabie. The IRS master file system can also
subtract business taxes due from persons who claim refunds on their individual
income tax returns.
o e
: . Other benefits that the District would derive from computerized master
files for individual income taxes include a current tax return mailout 1isting
and more convenient retrieval of 1nformat1on needed for audit and other
compliance actions.
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Percentage of
- total

Registered for all applicable taxes - 86

Unregistered for one or more taxes 11

Claimed exemption from franchise tax but
had no application on file 3

3
Total 6 100
Of the 13 businesses which were not reglstered for one or more taxes:

None had paid the taxes in question.

9 had moved from the addresses shown in the personai property tax
records and could not be located.

Three were unincorporated businesses and claimed they did not
gross $5,000 (mlnlmum for filing).

- 1 appeared llahle for tax and was so advised.

Personal property tax records indicated that most of the 13 businesses
were small firms which had been in operation from 3 to 8 years. During th_g
time, most had paid personal peroperty tax, but no other taxes, “to the District.

The procedures for identifying new businesses and obtaining their compliance
with personal property tax did not include taking steps to make sure that the
. businesses, also registered for other taxes. Similarly, businesses that
registered for sales, withholding, or franchise taxes were not made specifically
aware of personal property tax requirements, because the registration.form -
does not inciude personal property information. Better coordinating personal
property tax and other business tax collection could improve the overall
compliance program for businesses and increase revenue to the District.

"Mayor's comments

. . [
“The groups responsible for obtaining compliance with the personal
property tax and the other business taxes have coordinated their
activities on an informal basis in the past. A study is currently
in process to ascertain the most efficient and effective way of
formalizing and expanding this coordination."

CLOSER MONITORING OF
TAX EXEMPT ORGANIZATIONS

The District does not appear to have an adequate program for monitoring
exemptions from franchise and sales taxes. = DFR was not obtaining periodic
reports from exempted organizations to insure their continued exemptlon, it
provlded very little gu1dance to such organizations on what portion of their
operations had to be in the District to exempt them from District tax.

As of November 1, 1974, DFR records showed 1,472 organizations exempted
from District franchise taxes and 3,433 organizations exempted from sales taxes.
DFR did not have data on revenue foregone or the scope of these organizations’
exempted operations.

-
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) The basic criteria for all District tax exemptions are that the

. organizations be organized and operated exclusively for religious, charitable,
scientific, literary, or educational purposes and that no part-of the net
earnings benefit any private shareholder or individual. These are also the
criteria under which Federal income tax exemption is granted, pursuant to
section 501 (c}(3} of the Internal Revenue Code. In addition to these criteria,
the District's Income and Franchise Tax Act of 1947 provided that such

organizations must dispense their benefits “to a substantial extent" -within
the District.

: The District does not explain specifically to organizations applying !
for exemption from income and franchise tax what it considers "a substantial.
extent” to be. District personnel responsible for reviewing exemption appll-
cations said that the word "substantial” indicates that judgement is invoived
and in reviewing an application, they. consider the amount of money the organization
sperd or the services it provides in the District. " If the organization's activities
benefit the District to a recognizable extent, it usually is regarded as meeting
the criteria for exemption.

. &
The Oistrict does not -receive current information on the status of
“organizations granted exemptions from either the franchise or sales taxes.
The DFR personnel who administer the exemption program said that organizations
" exempted from income and franchise taxes usually do not furnish the annual
reports the District asks for in the letter notifying them of the approval
i of their applications. In the case of sales exemptions, no periodic reporting
requirements exist, even though sales tax certificates have no expiration date
. and could conceivably be used long after the organization ceased to qualify
for exemption. DFR officials said they had no specific procedures for
monitoring exempt organizations' operations.

Unless the District keeps current information on the operations of
exempt organizations, the District could be put at a disadvantage. For
example, charitable foundations and trusts which generate income in the - . B
District through investments or other profitmaking ventures might redistribute
- their charitable benefits to make their exemption from District taxes disproportionate .
to the benefits distributed in the District.
New York State recognizes the desirablility of keeping the contributions
of exempt organizations flowing to the State and has established an active
. program for supervising charitable trusts and foundations. Under New York's
« program, such organizations must report annua]ly in order to keep their exempt
status. To offset the expense of State supervision, the organlzat1ons must
pay filing fees based on their net worths.

To measure the need for improved supervision of the District's exempted
organizations, we devised certain tests which were performed with the assistance
of DFR and OM%I. Generally, our tests indicated that:

-- Organizations are operating in the District under the presumption
that they are exempt from income and franchise tax.

. -- Other organizations which the District has exempted ‘from franchise
- and income tax apparently have not been exempted from Federal tax:
or have had their Federal exemptions terminated.
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-= Many organlzatlons no longer operating in the D1str1ct are on
record in its active exemption files. ‘
The District needs to review its exemption program with a view toward
deve]oping_ways to strengthen its supervision of tax-exempt organizations.

The District should defing the phrase "to a substantial eXtent," either
from the legislative history surrounding its inclusion in the D. C. Code or
by supplemental legislation. Such action would help exempt organizations -plan
their District activities to maintain their exempt status and provjde maximum
benefits to the District's residents from the tax exemptIOn program.

. A]so, the District shou]d consider establishing app]1cat1on filing
fees in order to-help offset the costs of- administering the program.

.

Mayor‘s Comments

“The Director of the Department of Finance and Revenue acknowledges
that more-attention could ‘be devoted to the area of tax exempt
organizations. He believes, however, that any substantial expandea
effort is not practical at this time because of lTimited resources
and higher priority programs. Further consideration wi]] be given
to expanding our efforts in this area in the future.’

TAX ON RESTAURANT
CARRYOUT SALES INCREASED

We also noted a sales tax compliance problem at restaurants which have
both eat-in and carryout sales. Food purchases made ostensibly for carryout
and taxes at 2 percent were being eaten in restaurant facilities and therefore
should have been taxed at 6 percent. The problem was solved, however, by
the City Council's subsequent passage of the District of Co]umbla Revenue
Act of 1975 which taxes all food or drink sold by restaurants and similar
establishments at 6 percent.

CONCLUSIONS

The District has recognized that the above mattfrs deserve add1t1ona1

attention. To insure that needed changes are made, a/definite plan for
reviewing each of the areas should be established, including a schedu]e for
comp]et1ng the reviews and taking appropriate actlon T
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Walter E. Washington . WASHINGTON, D. C.. 20004
Mayor

Mr. chtor L. Lowe, Director

General Government Division
..U. 5. General Accounting Office

Washington, 0. £. 20548

Dear Mr. Loﬁe:_
Thank yow.for the opportunity to comment on your draft report concerning -
. a review of the administration of the District's self-assessed taxes.

Your principal recommendation is that the District should develop a more
formal system for identifying, analyzing, and documenting various problems
with voluntary-compliance in order to better assure that appropriate.action
'is taken to further reduce such problems. To accomplish this, GAO suggests
compiling certain additional statistics. ' ' :

Although the accumulation of additional detailed statistics will infringe
“on the revenue production of our estremely.limited staff resources we
nevertheless agree that it is povsible that additional useful knowledge -
about taxpayer compliance problems might result. Therefore, more ‘detailed
statistics will be deve]oped where reasonab]y feasible.

As you know, numerous aCtTOnS have-been and continue to be taken to improve "
voluntary compliance with the District's tax laws.” Projects have already
~been initiated to accumulate more detailed statistics on tax,audits and on
the questions most frequently asked by taxpayers. The Director of the s
‘Department of Finance and Revenue has advised me that his current program
‘plan contains more specific projects directed-toward improving voluntary
compliance, The District’ Governmenf will support the Director's programs
for improving the effect1veness of activities conducted to improve vo]untary
compliance with our ‘tax.laws.

LS
k4

The drafs report discusses four add1t1ona1 matters and-contains recommendations

that (1)} the Director of the Department of Finance and Revenue evaluate each
area and initiate the actions he deems appropriate and (2) the District
-Government take such legislative and budgetary steps as may be warranted based
_on the Director's evaluations. ﬂz comments on each of these matters follow.

V1.9.A19 68




APPENDIX I APPENDIX T~

Establish master (historical) computer tax file for the individual
income tax and expedite the completion of the computerized master
business tax System.

We are in agreement with your general observations on this subject area.
As you know, we have developed consistent with available resources limited
capacity in the business tax area. Furthermore, the fiscal year 1976
budget submitted to the Congress contains a request for funds to initiate
a study and analysis of further needed improvements in the Department's
computer utilization.

Better coordinate compliance activities for personal
property tax and other business taxes.

The groups responsible for obtaining compliance with the personal property
tax and the other business taxes have coordinated their activities on an
informal basis in the past. A study is currently in process to ascertain
the most efficient and effective way of formalizing and expanding this
coordination.

The Director of the Dcpartment of Finance and Revenue has advised me that he
will let me know if implementation of improv~1 coordination will require
‘any assistance or action by my office.

Monitor tax exempt organizations more closely.

The Director of the~Departwent of Finance and Revenue acknowledges that more
attention could be devoted -to the area of tax exempt organizations. He
believes, however, that any substantial expanded effort is not practical at
this time because of 1imited resources and higher priority programs. Further
consideration will be given to expanding our efforts in this area in the future.

Revise the tax on restaurant carry-out sales.

The problems referred to in your report regarding restaurant carry-out sales
have been solved legislatively: by provisidns contained in-the Revenue Act of
1975. Specifically, food {groceries)" previously taxed at a 2% rate has been
exempted from the sales tax. _The only food item which is currently in the
sales tax base at the 2% rate is that sold in vending machines. Accordingly,
the sales tax rate on prepared food (restaurant meals, etc.) is the same ?6%)
whether the food, or drink is actua]ly consumed on or off the premises where
sold. :

We appreciate your suggestions. We know that there is always room for improve-
ment in any program and the District is constantly seeking ways of making such
1mprovements Moreover, I was pleased to note that the findings in your report
were in the nature of constructive cuggestions for essentially “f1ne -tuning"

our existing tax administrative ope: 1tions.

Again, I thank you for allowing me to review the report in its draft form and
I hope that these comments will be helpful to you in finalizing the report.

Sincerely yours,

Walter E. Washington
Mayor £9
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APPENDIX B

REPORT TO THE CONGRESS

iBy the Comptroller General of the United Slates

Conditions infLocal Jails Remain Inadequate
Despite Federal Funding for Improvements

. Law Enforcement Assistance Administration
., Department of Justice

s

y;

. Standards for the.adequacy of physical con-
ditions and serv1ces to be provide in local
jails are needed in the United States. The -
standards shou?d be developed jointly by the
States and the'Law Enforcement Assistance
Administration!

This is shown by GAQ's findings that Law
Enforcement Assistance Administration funds
did not result in.adequate improvement of
overall jail conditions and by recent Federal
court decisions nandat1ng that some localities
improve their local jails or close them.

This report raises'questions concerning
whether Law Enforcement Assistance Adminis-
tration funds should be spent to. improve

local jails that remain inadequate--even after
Federal funds are spent.

GGD-76-36 April 5, 1976

o0




COMPTROLLER GENLAAL OF THE, UNITED ETATES
! WASHINGTON, D.C. 2018

10 the fresicent of the Senate and the
Sgeaker of the house of Recresentatives

inis report discusses the less than satisfactory results
~achieved when Low Enforcement Assistance Aoministration (LEAA)
funos were applieo tc the rencvation or censtruction of local
jails. In ly7Z there werc over 3,%00 local jails in this
- country holding apbcut 142,0uU inmetes. Mmany of these lails
were puilt before lY%uL and were in such condition that Federal
courts were ruling that indivicdual jails nac to be improvea or

L

closeu. .
. ¢ we cid the review to determine how LEAA funds were c2ing
applied to the problem ano whether the approach was prooucing

acceptable jails. Thnis repcrt .discusses steps thet LEAA
, coulo teke to cetter assure that local jails. when improvead
L _ " with Feaeral funus, will meet accepteole jail stancards.

he made cur review pursuent to the Buoget and Accountihg’
Act, 1921 (31 vU.s.C. 53), and the Accounting and Auditing act
of 1950 (31 U.S.C. 67). . ‘

. . . } .
e are sending copies cf thls report to the Cirector,

Gtfice of management and Buaget; the Attorney General: and
the Administrator, Law Enforcement Assistsnce Administration.

9/

Y

Comptroller Genersl
of the Uniteo States
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CHAPTER 1
INTROGUCTION

In 1972 there were over 3,900 local jails in the country with about
142,000 inmates. About 75 percent of the jails were small, holding 20 or
fewer inmates. National studies have shown that many local jails are in
poor physical condition and do not provide adequate facilities and services
to rehabilitate the offender.

Local jails (as distinguished from lockups) are authorized to hold
persons for longer than 48 hours and, generally, house persons awaiting
trial (pretrial) as well as persons sentenced to incarceration for a temm
of 1 year or less.” Local jails are generally operated by local law en-
forcement agencies and represent the initial contact that persons have
with the corrections system.

During the past decade the courts have found that some jail systems
constitute "cruel and unusual punishment" in violation of the Constitution.
The conditions found unacceptable by the courts have included both the
physical conditions of the facilities and the lack of adequate programs or
services available to the occupants. OQetails of several relevant Federal
court decisions are summarized in .appendix I.

This report discusses the conditions in 22 local jails in Ohio, Iowa,
Louisiana, and Texas after Federal funding had been spent for construction
and/or renovation and discusses the impact that Federal funding has had on
improving the conditions for local jail occupants.

We reviewed jails of varying capacity to determine if some of the
problems were Solved more easily when handling larger populations. We
also reviewed four State-operated institutions--three in Delaware and one
in Rhode Island 1/--for comparison purposes. The capacity breakdown of
the jails visited was:

1 to 50 14
51 to 150 8
151 and more 4

Chapter 6 discusses in detail the scope of our review.

THE_FEOERAL GOVERNMENT INVOLVEMENT
TN CRIMINAL JUSTICE

The Federal Government helps State and localigovernments improve their
local jails primarily by prqviding funds through the Law Enforcement Assist-

1/The four Rhode Island facilities are discussed as one institution in this
report because one warden administers all of them. These four facilities
are in close proximity to each other though they are not within the enclosure.
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ance Administration (LEPA). LEAA was established by the Omnibus Crime
Control and Safe Streets Act of 1968, as amended (42 U.S.C. 3701). The
act provides for State criminal justice planning agencies (SPAs}, respon-
sible to the Governors, to manage the funds provided by LEAA. Each SPA
must develop a State plan to indicate how it will try to prevent or re-
duce crime and improve the criminal justice system. The SPA is to be
assisted in preparing the State plan by regional planning units composed of
representatives from law enforcement and criminal justice agencies, units
of general local government, and public agencies. The plan, when approved
by the LEAA regional administrator, is the basis for LEAA's grant to the
State.

LEAA's Office of Regional Operations develops guidelines the States
must follow when developing State plans and establishes the policies and
procedures for LEAA regional offices to use when reviewing and approving
State plans. Each LEAA regional office has designated a representative
for each State in its region to provide assistance in developing and re-
viewing comprehensive annual plans. The réyional office also provides
technical assistance to the States when requested.

LEAA's legislation provides funds to be awarded to States and local
governments for programs and projects to improve and strengthen law en-
forcement and criminal justice. These funds are referred to as action
grants and are awarded as either in total to the SPAs which determine fur-
ther distribution of the funds. Discretionary grants are awarded to speci-
fic groups on the basis of LEAA-approved applications in accordance with
LEAA criteria, terms, and conditions.

Action grants are available under two major sections of LEAA's legis-
lation-~part C and part E. Part C was established in the original legis-
Jation, and part E was added in 1971 to supplement, not suppiant, part C
funds. The following describes the major features of the two parts of the
Omnibus Crime Control and Safe Streets Act as of the 1973 amendments.

Part C Part E
Funds available to Al1 aspects of law enforce- Correctional insti-
ment and criminal justice tutions, facili-

ties, programs,
and practices

Percent available
. for:
8lock grants 85 . 50
Discretionary .
grants 15 50

Minimum matching funds
required {percent):

Construction ,

projects ) 50 10
Nonconstruction

projects 10 10

e
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. ’ ) Part C Part E
Matching funds will be Money appropriated in the Money appropriated

aqgregate by the State in the aggregate
or units of general by the State or
local government or units of general
provided’ in the aggregate local govern-

by a private non-profit ments
organization

For fiscal years 1969-74, LEAA was appropriated $2.6 billion, which
included $347.7 million part E funds, to improve the criminal justice
system.” Block and discretionary grants to the States reviewed through
fiscal year 1974 are summarized in the following table.

Rhode Dela- Louisi-
Island ware Ohio ._lowa ana Texas
{ !
Part C (000 omitted) -
Block $ B,793 $5,143 $ 99,520 $26,343 $34,044 $104,315.

Discretionary 1,638 2,525 21,003 2,070 _7,232 19,382
Total  $10,431 $7,668 $120,523 $28,413 $41,276 $123,697

Part E
. : Block $ B60O % 497 § 9,652 % 2,216 $ 3,300 §$ 10,147
Discretionary - 696 783 11,010 417 8,892 7,919

Total $ 1,556 $1,280 $_20,662 $ 2,633 $12,192 § 18,066

Parts C and E .
Block $ 9,653 $5,640 $109,172 $28,559 $37,342 $114,462
Discretionary 2,334 3,308 32,013 2,487 16,124 27,301

Total §11,987 $8,948 $141,185 $31,046 $53,468 $141,763

Correction projects, including projects involving construction or
renovation of local jails, are reported by the States under various
categories. The following unverified date for jail construction or re-
novation projects from 1971 through 1974 was obtained from SPA records and
may not reflect all projects. The projects reviewed were selected from
this data. Information for 1969 and 1970 was not readily available at
some locations.




Funds

Part C: .
Block
Discre-

tionary

Total

Part E:
Block
Discre-
-tionary

Total

Parts C and E:

Block
Discre-
. tionary

Total

Funds Provided for

€onstruction and/or Renovation of Jails

Fiscal Years 1971-74 (note a)

Louisi- Louisi-

Ohio Towa ana - _Texas Ohio JIowa _ ana Texas
————(000 omitted}——

$1,854 $ 809 $2,645 $1,733 2 3 9 2
2,921 - ._200 - 15 - -
$4,775 $ 809 $2,845 $1,733 4 3 -2
$ 990 $ 250 $ 11 $ 996 10 12 - 10

550 280 6,100 270 5 67 69 3

$1,540 $_530 $6,111 $1,266 8 22 50 7
$2,844 $1,059 $2,656 $2,729 - 3 4 8 3
3,471 . 280 6,300 270 12 12 &

$6,315 $1,339 9$8,956 $2,999 5 5 18 2

a/No construction and/or renovation projects were awarded to the State
institutions in Delaware or Rhode Island.
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CHAPTER 2
LOCAL JAILS: PROBLEMS, PROPOSEQ

~ SOLUTIONS, AND DIRECTION OF EFFORT

In the States visited, little has been done to improve overall
conditions of local jails that were renovated. Moreover, neither the
Law Enforcement Assistance Administration nor the State planning agencies
has specific criteria as to what constituted an acceptable facility or
minimum standards against which to evaluate a project for funding pur-
poses. New facilities that had received LEAA funds for construction’
had not incorporated some general standards advocated by corrections
experts but overall were in better condition than renovated jails. The
States had not developed adequate general plans to overcome some of the
pressing problems faced by jail administrators.

The need for jails will not be completely eliminated even if all
communities avail themselves of such alternatives as pretrial release,
halfway houses, probation, and parole, since there will always be some
individuals who either are not willing to accept the constraints in
community-based programs or would present too great a risk to public
safety if placed in such 2 program. Therefore, LEAA and the States
must develop a workable strategy to provide acceptable jail facilities
and services for local communities in & manner that can be economically
and humanely justified.

PROBLEMS IN ATTAINING ACCEPTABLE AILS

The "1970 National Jail Census" 1/ stated that, of the 3,319 local
jails which served counties or were located in municipalities of 25,000
or more, 86 peircent provided no exercise or recreation facilities and
almost 90 percent had no educational facilities. A followup survey
2/ to the "National Jail Census" indicated that rehabilitative-programs -
were very limited. For éxample, about 80 percent of the jails provided
no inmate counseling, remedial education, vocational training, or job
placement. A report by the National Advlsory Commission on Criminal
Justice Standards and Goals 3/ also commented on the poor physical con-

I1/ "1970 National Jail Census," Law Enforcement Ass istance Admlnlstrat1on,
Department of Justice, Feb. 1971.

2/ "Survey of Inmates of Local Jails 1972: Advance Report,” Law Enforce-
ment Assistance Administration, :

3/ "Corrections, "National Advisory Commission on Criminal Justice
Standards and Goals, 1973.
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ditions of jails and the lack of édequate services to those incarcerated. '

These problems are still-conmfronting many administrators throughout
the Nation. Many jails need replacing as illustrated in the following
comments from selected 1974 and 1975 comprehens1ve State plans.

]

--Many local jails are old, deteriorating, and unsafe and are
located in areas too small in population and too short in re-
sources to'Provide adequate correctional services, :

~--Inspection pf facilities indicated a state of general deterjora-
tion compounded by other shortcomings, such as lack of fire ex-
tinguishers, lack of fire exits, and lack of operative fixtures --
toilets, 1auat0r1es, 1ighting, beds, mattresses, heating, windows,
painted walls, and showers. A -survey of basic services provided
to the offender -- meals, exercis®, and special custody -- revealed
an alarming absence of these services as well as a lack of ability
to segregate offenders by age, sex, type of offense, or other
special custody needs. .

--For the most part, the local facilities are general dirty, in
need of paint and repair, poorly heated and ventilated, and some-
times fail to provide adequate security. As a whole, the county
jails can best be described as "warehouses of human flesh" in
which 1ittle or no rehabilitation efforts are made except for main-
tenance work.

--Many county jails and lockups are substandard. These facilities
present health and safety hazards for both prisoners and staff,
and many do not provide secure custody due to structural or equip-

- ment problems. Bn most county jails, work release is the only
treatment program available. _

--The majority of (the State's) jails are in such an advanced state
of disrepair that the introduction of effective rehabilitation
programs is impossible.

The length-of-stay for 1ocal jail inmates can vary from a few hours
to several months, but transiency and rapid turnover characterize the
jail population. 1In 20 locally operated jails visited, more than 70
percent of the inmates were incarcerated less thanm-a- week many Jor alcchol
or traffic related offenses. These offenders generally represent no
danger and could be housed in minimum security facilities.

Local jails, however, also house persons awaiting trial or those
sentenced for periods exceeding 6 months but generally less than 1 year.
Although the number of these persons is low, they represent a much dif-
ferent challenge to the jail administrator. Some probably represent a
danger to other inmates as well as to the community. Thus, the avail-
ability of maximum security arrangements becomes an issue in providing
for the safety of other persons.. . '




Deficiencies—in—the -physical -conditions of the jail may not represent
a serious hazard to the health qf inmates housed for short periods.
However, the length-of-stay for Some persons can be considerable, and
deteriorated physical conditions can be detrlmenta] to the phy51cal well~
being of such persons.

Services offered to inmates who will be incarcerated on the average
less than a week must be nominal. However, such persons should be in-
. formed of services available in the community which may be beneficial
to them. Offering assistance programs to persons incarcerated for a
“longer period would be feasible, but the cost of providing diverse
beneficial programs to a few Tong-term lnmates would probably be more
than the community would approve.

None of the local jails visited were adequately coping with the

. needs of the diverse jail populations. 'The jails offered substantial
security to jail personnel and the community but did not necessarily
provide security-to inmates. The physical conditions were often inade-
quate, and there were little or no rehabilitation services offered re-
gardless of the length-of-stay or an inmate's need.

The money needed to provide adequate facilities and services to the
Jjail population is probably much greater than local and State governments
are willing to provide, especially.when the taxpayers must authorize such
expenditures. LEAA funding represents a limited -source for the amount
- needed for the entire criminal justice system. In addition, for a grantee
to be eligible for LEAA block grant funds, the Federal grant must be
:matched by State and/or local funds. Therefore, the use of LEAA funds
‘for any particular aspect of criminal justice is affected by the extent
to which the State and local governments desire to or are capable of
addreSSIng the problem. :

!
PROPOSED SOLUTIONS

Criminal justice authorities have suggested solutions to the local
ja%] problem, as described in the following sections.

Communlty based corrections

Crlmlnal Justice authorltles, including the 1967 President's Com-
mission on Law Enforcement and Administration of Justice, the Nationgl
Advisory Commission on Criminal Justice Standards and Goals, and the
National Clearinghouse on Crlmlnal Justice Planning and Architecture,
believe that many persons lncarcerated in local jails are not a danger to
society and should not be in jail. According to the National Advisory
Commission, offenders are perceived ds stereotyped prisoners regardless °
of the seriousness of the offense. Authorities stress the need to develop
- a broad range of alternatives to incarceration of the nonviolent offenqér

Along these lines, LEAA and Stafes are dirvecting their effort to
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community-based corrections -- aiternative measure emphasizing community
particination te reduce involvement of offenders with the institutional:
aspact of corrections. Although this solution may reduce thd jaii's
population, il does not solve the problem of how to provide. an adequate
facility -to those considered ineligible for release.

- .
'

State-operated local jails o J

I 1973 the National Advisory Commission on Criminal <Justice Standards
and Goals reported that the most striking inadequacy of jails is their
"avominable” physical condition. Recognizing that few local communities
can b& expected to have sufficient resources to resolve the problem and
provice approcriate services, the Commission recommended that States /
take ovar the operaﬁjon and control of local institutions by 1982. /

. . A

As of laie 1972, only five States operated and contrdlled all of
thet~ 2crrectional facilities -- Alaska, Connecticut, Delaware, Rhode
Islans. and Vermont. Each has only a few facilities. For &xample,

Rhods 1sland haes one location where it incarcerates-all offekders, from
pretrial to those with life sentences. Delaware has jails in 3 different
communities and Connecticut has 11 correctional facilities. s

Regional-operated jails

fhe regional jail concept has been suggested as a solution to the
toca! jail problem for some time. The 1967 President's Commission on
Law. Er.forcement and AdministrAtion of .Justice and the 1973 National
Advisory Comission of Criminal Justice Standards and Goals referred to
this concept under which one/jail would serve multicounty or city-county
needs. With the consolidation of the jail population from several counties,
the size of the operation could justify a better physical plant and some
rehabilitation services. .

in the four States with locally operated -jails visited, SPA officials
endorsed the regional concept; however, there does not appear to be wide-
__spread acceptance and implementation of this concept. These 4 States
have 670 jails, and there are only 3 facilities serving multicounties.
One of these facilities is a farm which has been in existence since 1930
and is limited to sentenced'minimum security offenders. The other two
1/ have only recently expanded into multiparish facilities, and participa-
tion by surrounding parishes has not been fully realized. Moreover, )
within the geogyraphical area served by these facilities, local jails are
still heavily used, which directly conflicts with the concept of regional
. facilities. Parishes within one of the geographical areas often refuse to
send inmates to the regional facility because of\the cost of daily
priscner upkeep. {
Barriers that are difficult to overcome confront efforts to region-
alize jails. With emphasis r. community-based corrections, criminal
Jjustice authorities believe the offender should be kept in the community
into which he will be reintegraged. With a centralized facility serving

1/ Although these facilities are under one administrator, we have considered

~ them as two facilities in this report because of their dissimilar char-
acteristics.
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multiple communities, keeping the individuals involved in their home
communities wou]d be difficult. ) s
A second barrIer acknowledged by criminal Justice experts and re-
ferred to continually by law enforcement personnel contacted is a trans-
portation problem. Under a regional system, the offenders would be sub-
ject to constant movement part1cu1ar1y in the pretrial stage. The
transporting of inmates would require security guards. Some of the local
sheriffs indicated that they were operating with an inadequate staff;
thus, because of the security required to transport offenders, a regional
jail would further stretch their limited resources and would reduce the
time available for actual enforcement activities, .
¢ _

" Various officials contacted also did not consider the regional

concept. to be politically or economically expedient. The regional concept

could remove the local jail from the county along with the jobs it involves.

Moreover, under the regional jail concept, the participating counties -
would have to appropriate funds for capital and/or operating costs to
support an'cperation outside the county.

. - / + .

Because of the 1imited use of regional jails, we did not attempt to—

evaluate the barriers to implementing this concept. We believe, however,
that it would be appropriate for LEAA to study the concept to determine
the validity of cited problems in establishing regional facilities and
develop a plan to eliminate or overcome them.

One variation of the regional jail concept that appears to have
more promise is the combination city-county jail. If a city and contiguous
county determine that the offender population is large enough to justify <
combining the correctional facilities of only the two jurisdictions, the
above-mentioned barriers do not appear to be major problems. LEAA might
study the feasibility of encouraging appropriate cities and counties to
consolidate their operations. .

DIRECTION OF EFFORT | | ’i»' .

A

LEAA has stressed the need to improve communtty -based correctIOns
and, in line with this emphasis, States have also-given priority to
them. While the priorities followed by the units of government appear
consistent with the recommendations of criminal justice authorities, the
need to improve unacceptable local jails which house-thousands of inmates
is not ruled out. Generally, LEAA has prov1dea 1ittle gui.'ance concerning
the need .to improve local jails.

LEAA guidance

. No firmm standards exist as to what physical conditions and re-

habilitative services would be available in a jail after LEAA funds
have been spent. In practice, LEAA funds have been ysed on facilities
which continues to have undesirable characteristics, if judged aga1nst '
criteria deve]oped by certain corrections experts.




e 1971 legislation establishing part E funds required LEAA to pre-
seribe basic criteria for part E applicants and grantees. Part C of the
authorizing legislation does not contain similar language. In anticipa-
tion «f the 1971 legislation, LEAA contracted with the University of
[11incis for the services of a group in the University's Department of
Archi: :cture now called the National Clearinghouse for Criminal Justice
>1ann:ag and Architecture (Clearinghouse). Under this contract the Clear-
inghose developed the publication "Guidelines for the Planning and Design
of Ravicnal and Conmunity Correctional Centers for Adults" (Guidelines).

- : 1972 LEAA issued a directive that made it mandatory for all con-
struc__ion or renovation projects to be reviewed by the Clearinghouse follow-
ng L criteria established in the Guidelines before part E funds could be
award. 1. This directive did not require such review for part C-funded
orodecis.

~—*~e Guidelines suggested general methods for housing offenders and
a2ffering them services -- they did not set minimum conditions to be met.
Clearinghouse personnel told us that the Clearinghouse considers the Guide-
iines to be a flexible planning tool designed to accommodate each unique
situa-ion. They do not consider it mandatory for the project to provide
all trz physical conditions and rehabjlitative programs in the Guidelines.
if the Clearinghouse is unwilling favorably recommend the project proposed
oven after discussions with the prospective grantee, part E funds cannot
be awarded unless the proper LEAA regional administrator approves the
Brosect.

o LAA has established procedures that require projects funded by part E
to be reviewed by the Clearinghouse. However, neither LEAA nor the Clear-
inghouse have established procedures to insure that the Clearinghouse is

advised of the funding stat:s on projects it has reviewed or that recommenda- '

tions are incorporated intz the project.

in November 1974 LEAA's requlations limited the use of its discretion-
ary funds to nat more than & percent of part C funds and 30 percent of part
t funds in any one year for constructing any type of facility. According
to LEAA, this policy was adopted because of limited available funds and
urgent needs in other areas. 3

The above restrictions do not apply to block funds. LEAA permits
zach State to set its own priq:ity for using block funds. However, it
has recommended that the States require local areas to contribute a greater
percentage of the project’s total cist than required by law in order to
increase the total funds available to th2 criminal justice system.

SPA efforts

Under the LEAA concepts, each State determines its own priority needs
and allocates its funds accordingly. In approving the State comprehensive
plans, LEAA does require-that the-major -segments of the criminal- justice
system -- police, ccurts, and corrections -- receive auequate consideration.
However, a State decides the allocation of its funds to the various types
of projects within each system. Funds for corrections can be allocated to
various prodrams, such as pretrial release, halfway houses, probation,

)
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parole, rehabilitative programs and renovations in large institutions,
training of personnel, and local jail projects.

The need fur improving local jails may not insure that_such projects
will receive higher funding priority than other correction projects whose

need may be as great,

renovation projects varies among States.
number of jails and the number of 1mprovement projects funded in 1971-74 for

the States visited.

The pattern of funding local jail construction or

The following chart shows the

Number of
Jails
(note a) Projects
Ohio 160 84
Iowa -92- 19
Louisiana 96 n
Texas 322 28

a/ Number of jails as reported in the "1970 National Jail Census."

In Ohio, although there were numerous grants for small amounts,

multiple small grants were awarded to the sam2 grantee,
were awarded for facilities in only 48 of Ohio's 88 counties.
and Texas, large amounts were granted for relatively few projects.

Therefore, grants
In Louisiana
lowa

awarded only a few grants -- some for new construction for combined city-
county detention facilities and some for minor renovation of -existing

facilities.

The small number of jail projécts in these States is not necessarily

indicative of the number needing improvements.

Officials of LEAA regional

offices generally agreed that most local jails in their regions were in
The following discusses the needs in each State
and some reasons why LEAA assistance had not been provided to meet these

unacceptable condition.
needs.

Ohio

In referring to county jails, Ohio's 1974 Comprehensive Criminal

Justice Plan stated:

"Thus, many of these jails are hopelessly inadequate to provide
even reasnnable security and sanitation, Tet alone needed pro-
grammatic services,"

In 1971 the Ohio Buckeye State Sheriff's Association surveyed the
‘The survey showed that many of the jails were

88 counity jails in Ohio.

in poor condition and identified the 15 worst jails.

Small project

grants were awarded in 1972 and 1973 for renovating and repairing inade-

quate jails disclosed in the survey,

Ohio has currently adopted a policy

that new construction projects will geperally be limited to facilities




that serve an area encompassing a population of 150,000 or more and is
placing primary emphasis on conmunity-based corrections. The 1974 State
plan allocated only $156,000 for constructing or renovating adult facilities,
down from more than $1.8 million in the 1972 plan.

Iowa

Iowa's 1974 Comprehensive Criminal Justice Plan state that many
local jails were in satisfactory condition based on the Iowa Department
of Social Services' inspections. However, the consensus of SPA and other
State officials contacted was that local jails were in poor condition.
Moreover, Iowa's 1973 plan stated that most county jail time is literally
"dead time" with no programs aimed at rehabilitation or reintegration.

The SPA, however, has a policy directed toward community-based
corrections rather than constructing and renovating local jails. Con-
struction will, generally, be considered only if it involves a combined
city-county law enforcement center. The SPA believes these centers have
proven to be politically expedient while being cost effective and providing
a "higher level" of services to the inmates. Four of the six projects
reviewed were for this purpose. 1/ In each case, the facilities previously
serving the locality had been closed or condemned. .

The Iowa SPA in commenting on our report cited the following funding
problem: '

“One other aspect which deserves mention is 2 requirement in the

federal act as amended in 1973 which mandates the state to provide

one half (1/2) of the 1ocal match. In a construction project such .
as the report deals with, the state share would therefore be 25%

of the total cost. This stipulation has had the effect of curbing

financial assistance in regard to this matter and as.a consequence

has also diminished the chances of continued work in improving

available services. Thus, it is difficult to expect realistic ob-

jectives to be achieved without realistic support to be available

to achieve said objectives." '

The SPA director Suygesied that the Congress eliminate the one-haif State
share stipulation.
Louisiana

In commenting on local jails in Louisiana's 1974 State plan, the SPA
said:

"The majority of these facilities are aged, overcrowded, and con-
structed without forethought of sound correctional practices.”

gdefore fiscal year 1975. the Louisiana SPA had encouraged local jail
improvement. However, two SPA funding policy changes now preclude or
- discourage using LEAA funds for jail improvements in the State. Currently,

1/ Although these projects did achieve some consolidation, the ability of
these facilities to offer some of the desirable standards -- both physical .
and programmatic -- not practicable because of the small capacity of the
rew facilities (4, 12, 18, and 31).
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the Federal share of a construction project funded under part C of the act
cannot 2xceed 50 percent of the cost, and the State must provide at least
one-half of the non-Federal funding. The State government is not willing
to spend funds to provide its share for construction. Therefore, the SPA
has adopted a policy not to fund construction using part C block funds.

Any new local construction would be 1imited to discretionary or part E
funds. Under part E funds, the SPA 1imits the Federal funds to only 50
percent of the project cost rather than up to 90 percent as authorized by
the act. The SPA also requires the local government to provide the entire
50-percent non-Federal share. '

In addition, the Louisiana SPA has adopted other.fﬁndiné policies to
better insure that regional jails are developed. The SPA believes that
regionalization will

--foster greater rehabilitative measures,

--provide adequate security measures to meet modern-day
correctional standards, and

--result in economic advantages.
Texas

Texas recognized its local jail needs in its 1975 Criminal Justice
Plan when it commented: '

"Detention facilities in the State mainly suffer from lacks -- lack
of repair, lack of acceptable security standards, lack of programs
that might minimize the social damage sometimes inflicted on persons
detained, lack of financial and service resources, lack of community
support, and lack of personnel training.”

In Texas, priorities for projects to be funded with LEAA money are
determined primarily at tne regional planning unit ievei. At the time of
our review, there had been new requests for jail improvement projects in
Texas. This was attributed, in part, to the community attitude that jails
are places of punishment. However, as a result of recent Federal court
orders to improve local Jjail conditions, more attention might ‘be given to
focal jails.

In commenting on this report, the Texas SPA stated:

"The Texas Criminal Justice Division (SPA) has been cognizant of the
serious problems in the jails, but with limited funds in the area of
jail renovation and construction and 254 counties in the State, the
agency has been concentrating primarily on assisting the counties
in the corrections system planning process. Unfortunately, once the
county or counties (consolidation? have reached a decision based on
comprehensive planning, in most instances, sufficient funds are not
available on the local level to finance a major portion (66 2/3 to
75%) of the renovation and construction phase of the project. Based
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on these conditions, a s1gn1f1cant increase of funds from other sources
is desperately needed.”

The Texas SPA was concerned that the conditions found the few Jjails
we visited might not present a true picture of the jail problem in Texas.
Accordingly, the SPA cited a survey of Texas jails completed by the Texas
Department of Corrections’ Research and Development Division.. The survey,
done from November 1973 to November 1374, covered 94 percent of the State's
counties and found that:

--Approximately 49 percent of the jails have from one to four full-
time employees and 50 percent 1nd1cate that they use part-time
help.

--Approximately 58 percent of the county jails do not provide 24-
hour supervISIOn for each cell block.

--SIxteen percent of the jails were built before 1500 and 61 percent
were built before 1940.

--Forty-four percent of the counties were in the process of con-
structing or renovating their jails.

--An estimated 12 percent of the jails added additional bunks dur-
ing peak periods, while 40 percent reported sleeping prisoners on
the floor.

--Sixty-seven percent of the jails indicated that their bed capacity
ranged from 3 to 40, and 29 percent indicated their bed capacity
ranged from 41 to 1,431.

-;The number of cells in each county jail ranged from 1 to 30 for 85
percent of the jails and from 31 to 100 for 6 percent of the jails.

~-Apnroximately 42 percent of the jails reported serving less than
three meals per day, and the onsite survey revealed the absence of
dietary programs for the jails. In addition, a significant number
of jails .indicated having inadequate facilities for serving or
preparing meals. _ . ,

-=The onsite-shrvey revealed that 10 percent of the jails provided
visiting rooms, 58 percent provided religious services, and 70
percent provided commissary services.

--A maximum of 12 percent of the counties indicated the use of re-

hab1litatlon programs in theiv jails.~ ‘ R i

--Approximately 48 percent of the counties indicated that they were
experiencIng plumbing and/or clectrical malfunction.

In our opinion, the Texas survey shows that the cond1t1ons we found ln the
renovated Jal'ls were rather common in the State.

: 'w
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. The SPA believed that the "mechanism" n~ ‘~d to upgrade Texas jails
may be contained in recently passed State legisfation. However, this
action does not resolve the problems of financing needed improvements. The
SPA described the recent legislation thusly:

"In 1975, the Legislature of the State of Texas passed House Bill
No. 272 which established a Commission on Jail Standards. The
Commission was created due to increasing pressure from Federal

. Courts acting on law suits that have so far targeted facilities and
treatment of prisoners in twenty (20) Texas jails. Reports show
only six (6) of the 254 counties have jails that meet State health
department standards on sanitation, health and population.

"Basically, the duties of -the Commission are: (1) to promulgate
reasonable rules and procedures establishing minimum standards for
the construction, equipment, maintenance and operation of county
jails; custody, care, and treatment of prisoners; the number of
jail supervisory personnel and for programs and services to meet
the needs of prisoners; and programs of rehabilitation, education,
and recreation in county jails; (2) to provide consultation and
technical assistance to local government officials with respect to

" county jails; (3) to review and comment on plans for the construction
and major modification or renovation of county jails; and (4) to
inspect county. jails annually to insure compliance with State law,
comnission orders and rules and procedures promulgated under the
Act. In addition, to the above general duties, the Commission has
specific enforcement powers as follows:

“When the Commission finds that a county jail is not in compliance
with State law or rules and procedures of the Commission, or fails

to meet the minimum standards.prescribed by the Commission or by
State law, it will report the noncompliance to the cor.:ty commissioners
and sheriff of the county responsible for the jail that is not in
compliance. The Commission will send a copy of . the report to the
Governor. The Commission will grant the ‘county or sheriff a reason-
able time, not to exceed one year after a report of noncompliance,

to comply with its rules and procedures and with State law. If

the county commissioners or sheriff does not comply within the

time granted by the CommISSIOng the Commission may, by order,
prohibit the confinement of prisoners in the noncomplying jail and
designate another detention facility for their confinement. The
county responsible for a noncomplying jail will bear the cost of
transportation and maintenance of prisoners transferred from a
-noncomplying jail by order of the Commission. The Commission, in
-lieu- of- closing-a-county-jail, may institute an action-in-its-own- - -:
name to enforce, or enjoin, the violation of its orders, rules, or
procedureés, or of Article 5115, Revised Civil Statutes of Texas,
1925, as amended. The Commission will be represented by the Attorney.
General." :

The diverse approach to funding local jail projects is matched by the
diverse level of improvement achieved by the various projects as described




in the following two chapters. Appendix II contains details on the
amounts and purposes of the projects selected for review.

| 16 59




® ' CHAPTER 3

NEED TO IMPROVE OVERALL

PHYSICAL CONDITIONS OF LOCAL JAILS

Only 29 to 76 percent of the desirable characteristics for local jails
generally cited by various criminal justice authorities were present in
the 22 local jails reviewed. The 22 jails included 6 newly constructed
facilities and one renovated facility not previously used as a local jail.
. The conditions in some of the jails appeared similar to conditions in
other jails which had been found unacceptable by the courts.

DESIRABLE CHARACTERISTICS
FOR LOCAL JAILS

What_are acceptable phy51ca1 conditions in local jails? There are no
na&ﬁona]ly acknowledged standards.. Although some States have established
criteria for inspecting local jail conditions, an American Bar Association
report publishad in August 1974 stated that only 15 States have statutory
authority to prescribe and enforce minimum standards and inspect local
jails. Other States may have established inspection requirements but have
no procedures for insuring corrective action.

. Several associations or groups have issued advisory standards or dis-
cussed desirable characteristics for Jocal jails. These lnclude

~-"Guidelines for the Planning ahd Design of Regional and )
Community Correctional Centers for Aduits," National Clearing-
house for Criminal Justice Planning and Architecture.

" --"Guidelines for Jail Operations," National Sheriffs' Association.
~--"Corrections,” National Advisory Commission on Criminal Justice .
Standards and Goals. ,
--"A Manual of Correctlonal Standards,ﬂ American Correctiona? ‘

Association.” {

., Using these sources, we developed a compendium of desirable character-
istics to assess the phys1ca1 conditions of the local jails visited. We
grouped the characteristics into four major categories.

e - -Under the category of inmate- securlty'and safety, we assessed whether
the jails had (1) populations not exceeding capacity, (2) single occupancy
cells only, (3) adequate segregation of offenders by sex, age, and degree
of violence, (4) operable emergency exits and fire extinguishers, {5)
operable cell doors, (6) matrons present for female offenders, and (7)
no drunk tanks. )

To ass the sanitary cond1tlons. we c0n51dered whether c£13ls had
operable toflets and wash basins.and whether showers Were cledn and worked.

¢




We also considered the availability of such personal items as soap and tooth-
paste and the cleanliness of such things as blankets, sheets, and towels. .
+ To assess inmate comfort and rehabilitation, we considered whether dining

facilities were separate from the cell blocks and whether such things as

recreation facilities, ventilation, and lighting were adequate. Regarding

privacy, we assessed such things as whether visiting space was separate

from the cells and whether there was a private ar-a where the prisoners

were searched when first imprisoned.

INADEQUATE CONDITIONS

The absence of a significant number of desirable characteristics in
the jails visited, after the jails had spent Law Enforcement Assistance
Administration funds, indicates the extent of deficiencies in local jails
and the need for .a strategy for improving sucn facilities.. To assume that

~—every-jaiTl-should have all of these characteristics is unrealistic. Inmate

) comfort, rehabilitation, and privacy characteristics increase in importance
proportionately to the length-of-stay. Other characteristics, espec1a11y
inmate security and safety, are 1mp0rtant regardless of the length of in-
carceration.

In cvaluating the conditions at each location, we determined the total
number of 1isted features available at a particular jail ‘and computed it as
a percentage of the total items applicable to that particular jail, The
following table summarizes by State and by general area the characteris—
tics found in locally operated jails. The detail for each jail is shown
in appendix III.

. Percentage of
Desirable Features
Found by State

Ohio Iowa Louisiana

~u

wumber of jails visited 5 6 )

Desirable features available:
Inmate security and safety:
Range . 40/60 40/80 40/100
Average . ‘50 60 £ 58

Sanitation: :
Range 43771  23/79 - 36/86
Average . 57 63 . 61

Inmate comfort and

rehabilitation: -
Range E - 10/70  10/40 20/80 20/50
Average _ 28 22 45, - 34

Privacy:

Range . © 25/75 50/100 25/100 25/100
Average : 45 n * 64 55
- 1
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Ohio Towa Louisiana Texas

Total: ,
Range 34/68 29/63 34/76 42768 »
Average 46 52 57 ' 54

We also visited some State-operated facilities serving the type of
population that is housed in local jails in other States. These States
had not used LEAA funds to physically improve their institutions, but we
visited them for comparative purposes. Qur evaluation of the physical
characteristics of these facilities indicated that, generally they of-
fered a better facility to inmates although they did not meet all de-
sired characteristics, as shown in the following table and illustrations

" ¥ and IX. - The detail for each facility is shown in appendix III.

Percentage of
Desirable Features

Found by State | .

" Rhode Island = Delaware

Number of jails visited : ~ 1 3

Desirable features available:
Inmate security and safety: ‘
Range : 56/71

Average , 79 61
Sanitation: . )
X Range 64/93
Average ¢ 89 81
Inmate comfort and
rehabilitation )
Range 90/100
Average 98 - 93
Privacy: -~ : - . >
< Range 100/100
Average 100 100
Total: ‘ .
Range e 74787
Average 92 82

- Some of the more common problems in the jails are (1) lack of adequate
segregation of classes of inmates, (2) multiple occupancy cells, (3) the.
presence of guard corridors, 1/ {(4) drunk tanks, and (5) lack of dining and

F

1/ A quard worridor is a passageway between the exterior wall and the back
of the cells. Inmates are generally not permitted in these corridors.

‘ - : 9o 7
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" and does not offer any privacy, even for minimum secu

recreation facilities and space for rehabilitation programs. Some lack
operable toilets in cells and laundry facilities for inmates' personal
clothing and do not provide items such as toothpaste, razors, sheets, -or
pillows. Regular visiting space is frequent]y not se?arate from cell areas

ity offgnders. The
following sections discuss why some characteristics are deemed desirable
and why the facilities visited were or were not acceptable.

Inmate security and safety

g

This category includes the features of jails that provide protection
to the inmate, such as_segregation of various classifications of inmates
and female supervision of female inmates.

According to the criteria we used, cells should be designed for single
occupancy. In addition, all handling and supervision of female prisoners
should be by female employees, and 24-hour matron serv1ce should be avail-
able. Novmally, no male employee shou]d enter the women's quarters unless
accompanied by the matron. ,

Four of the 22 local jails visited had only single occupancy cells.
The other 18, including 3 of the new facilities, had multiple occupancy
facilities with varying capacities. For example », the McLennan County,
Texas, jail had eight single occupancy cells, two- 4-man cells, eight
6-man cell, and two 16-man domitories.

Jail adminsitrators usually allowed all males to leave cells and
congregate in cell block corridors. In three jails, the cell doors would
not lock, although the doors to the cell block did lock. Operable cell
block doors are necessary to assure the safety of the public, and
operable cell doors are necessary to provide for the safety of all inmates.

I1lustrations I and II depict a typical cell in the new facility in
Kossuth County, Iowa. This facility has single occupancy cells. However,
single occupancy cells were not present in all the Iowa jails which re-
ceived LEAA funds. As shown in-iJlustration 111, the area to house fe-
males in Woodbury County, Iowa, was constructed to house at least three in
a room. The depressing cell areas in the Hamilton County, Chio, jail

“{illustration IV) and the Sussex Correctional Institution in Delaware.

{(i1Tustration V) also show cells in which at least two persons were kept.
The Hamilton County jail had 170 double occupancy cells. The jail pop-
ulation on the date of our'visit was 235 inmates, and the jail generally
housed an average of 270 inmates.

Desirable .teristics for housing female inmates were not always
met. Five of the 22 Tocal jails did not provide adequate audio .segretation
of adult female inmates from wie inmates. For example, in _Perry County,
Ohio, the second floor of the jail was used to house female offenders, if
the male population. did. not exceed the firsf floor capacity. If the second
floor was. needed for male inmates, female 1nmates were transported to a
neighboring county jail. No provision had been made for audio segregation
between floors. Eleven facilities failed to provide audio segregation be-
tween aduTts‘and Jjuveniles.

/
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In regard to fire protection, nine of the local jails and one State
facility did not have operable emergency exits and five local jails and the
same Stateé facility did not even have fire extinguishers or hoses avail-
able. These conditions are probably not even acceptable under local fire
and building safety regulations.

Nine of the 20 local jails having accommodations for females did not
provide 24-hour-a-day female supervision. Although it might be argued
i that it is not necessary to have 24-hour matron service, it is considered ¢
essential by correctional experts. A recent event demonstrated the
reason why a matron should supervise female inmates 24 hours a day.

&

On August 27, 1974, a female inmate stabbed to death a male Jaller
whom she alleged was attempting to rape her. She was-charged with first"
degree muymder but was subsequently acquitted of the reduced charge of
second degree murder. When the incident occurred, the woman had been in
jail for 81 days. The jail had no matron on the staff and,. according to
the Southern Poverty Law Center's "Poverty Law Report,”

"Women * * * had no privacy while bathing, changing clothes, ,

or using toilet facilities. Prior to the jailer's death, they . .
were under 24-hour surveillance by closed circuit television

cameras which male personnel, or anyone in the Ja1ler S off1ce, ,

would watch N : '

B . . . ) ,J 2 ‘ L]
Since the incident, attdrneys for the woman have filed a Federal court
suit asking, among other things, that constitutional standards be set for
care of female inmates in this particular county's Ja11

Sanitation

This category includes the toilet and shower accommodations available
to inmates as well as other hygiene items. A pervasive characteristic of
the jails visited was their general low level of sanitation and:.cleanli-
ness, which affects the health and morale of inmates and staff conf1ned .
together in the jail. Such elementary commodities as towels, toothpaste,
safety razors, 1/ and clean bedding were frequent]y in short supply or
totally absent. ;

Moreover, since single occupancy cells are more desirable for housing
inmates, they should be equipped with necessary plumbing.to assure that .
cells need not be opened at night. The lack of operable ftoilets in each
cell precluded some jails from being able to confine the1y31nmates within
the cells. Four of the 22 local jails visited had cells which either did
not contain & toilet or did not have an operable toilet at the time of
our visit. For instance, the Logan County, Ohio, jail has 3 toilets for the
ent1re 2-tier main cell block with a capacity of 18. One of these is in
‘an isolation cell; the others are for the rest of the inmates.

. [ . ~

_/Safety ‘razors and blades are accounted fo by the jail staff to guard
. against theft and. misuse ' :
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The depressing physical characteristics of some jails visited are
illustrated by the cells in Hamilton and Logan Counties in Ohio and in
the Sussex Cofrectional Institution in Delaware. (See illus. IV, V, and
VI). Some of the cells in Hamilton County were improved by the 1nsta11a—
tion of new toilets in front of the in-the-wall facility.' However, due to
Timited local funds, not all the cells were improved. The cell shown was
one that was improved under the LEAA-funded project. ‘

The condition of shower facilities also varied greatly as shown in
illustrations VII, VIII, and IX. Four of the 22 local jails and 1 of the.
State-operated fac111t1es we visited had, in our opinion, very unsanitary
shower facilities that were extremely rusty and moldy. =

Inmate comfort and rehabilitation ' ' : | i
THis category includes | " .
--the dining area outside the cell and toilet area, |

'--adquate ventilation and 1ighting within each cell,

--recreation space, and . _
Al } ) . -~
--absence of guard corridors. . . o0 ' .
The principle of human dignity and’ the purposes of rehabilitation require
that offenders be agcorded generally accepted standards of ‘decent 1iving.
This applies to food, clothing, and shelter, as well as physical and
mental health needs including recreat1on
Accord1ng to the criteria we use 1nmates should not eat in cells,
particularly if the cells contain sanitation facilities. The National
Clearinghouse for Criminal Justice Planning and Architecture suggests
that the dining setting convey a sense of eating tegether in an informal
environment and recommends individualized seating through moveable furni-
ture and sma]l tables. Stralght 11ne eatﬁng a rangements should be avoided.

Tﬁe State -operated Ja115 had separaba4¢1n1ng faC1 1t1es, however, on]y
three of the local Jjails had such facilities, and.two.of -these involved:
facilities at the miltiparish minimum security farms) The dining facilities
at the Hamilton County, Onhfio, jail consisted of permanently affixed tables
with a bench on one side, as shown in illustration X. Although all irmates

- must face the same direction, at least the eating arﬁa was not in the cell.
" block area.i.Typically, either a picnic-type combination dining/vecreation

table was.located in a cell block corridor or no dining arrangement;was pro-
vided, thus|forcing inmates to eat in their cells. Illustrations III and
X1 show thejcombination dining/recreation table arrangement. 1In 1ﬁ,of the

Jlocal jailsivisited, inmates must eat in full view of toilet faci]ities, g

facilities had either picnic table or table and chair accommodations; and
7 facilities offered no accommodat1ons and inmates ate in- the1r ce]Is

;Recreap?on should be recognized as a wholesome element of norma’ life,
and-numerouF criminal Justice sources advocate the need for récreat: in




facilities. However, only four of the Jocal jails had indoor recreation
facilities and only f1ve had outdoor facilities. o

Many facilities are designed generally for maximum security and in-
clude guard corridors, areas between the cells and exterior walls. [The
National Clearinghouse for Criminal Justice Planning and Arch1tecture does
not believé guard corridors are needed even with maximum security. They
diminish natural lighting and prevent access to an exterior view. I1lus-
tration XII shows a typical guard corridor. Seventeen of the local jails
had guard corridors which restricted the outside area that an inmate could
view from his cell. This situation contributes to the boredom and frustra-
tion that offenders inisuch facilities experience. ; o /L

o .
Privacy i A I
- This category 1nc1udes the type of space svailable forr(1) visiting
: fam111es and officials and (2) rece1v1ng or admitting procedures.

_ As important as it is to provide a hea?%hy, safe environment to in-
-mates, the ability to have frequent visits 1n an area that-affords privacy

L1s also important. Short length-of-stay inmates who offer 1ittle custody
“risk could be allowed face-to-face visiting in informal settings, and special
consultation rooms should be available for visits from law nforcement
personnel, attorneys, and clergy. Space should also-be’ ilable so in-
coming prisoners can be searched 1n private. q Sl

I1lustration XIII shows the visiting fac11]ty for the 2§11dress County,
" Texas. jail. It consists of a small part through which the nmates converse
with visitors. Many of the facilities we visited.did not hav adequate .
visiting space. Normal visiting space (excluding that provided for mee%}ngs
with legal counse1) was separate from the cell area in 11 of the local
jails we visited. The visjting spacé afforded privacy for conversations in
only six of thesegfacilities. Illustration XIV i3 an example of private
viziting“space maae availabie for confercnces with attorneys. Most of the
jails did provide some type of private area for legal discussions.
v ‘ '
" Five of the local jails d | not’gﬁve a pr1vate area for search. Prior
to LEAA-aided renovation, the Hamilton County, Ohio, jail, conducted strip
searches iri an open corrldor between the two main ce]l blocks. The renova-
t1on project provided a private area for strip searches.. -

-

CONCLUSION ~ . -

_QEQ______ o LT QHQR _ _

;\ 0vera11 ¢he local jails we visited did not appear‘t&vbe in adequate

physical cond1t1on even after receiving LEAA funds to improve them. Many ,e\\;//r\
. ©f the characteristics considered in criminal justice’experts and federal

“courst.to be neceSSary to classify the Ja1ls as phy51ca11y adequate were
not present.. / ‘ . I

Ther%\%beﬂmarﬂmous greement on the starudaf‘ds necessary in

jails fo e them acceptable/ for Musing offenders. -Objections might be
* taken o the. Crlt&f?& we used to access  the physical adequacy of the
Jjails. .I m1ght beiargued that offenders do not deserve such, fac111t1es

f ! ) \ : - e )

23 '
. Qs




Qur purpose in doing the criteria we did was not necessarily to endorse

the aspects of those criteria, byt to assess the improvements in the .
conditions of jails after expenditure of LEAA funds,

Any public facility should meet certain minimum safety and health
standards. Thus, LEAA and the States should address what standards and
criiteria should be applied to judge the adequacy of the physical condi-
tions of local jails. The criteria we cited earlier in this chapter could

be a starting point for arriving at standards acceptable to both LEAA and
the. States.




CHAPTER 4

NEED FOR ASSISTANCE TO INMATES IN LOCAL JAILS

Local jails are considered to be the intake point of the criminal
justice system and, as such, should provide an opportunity to help in-

_ mates at an early stage. Five jails offered no services, Fifteen of the

.. _=~<Counseling. . . _.

22 locally operated jails provided only limited services, which were
gererally religious- or alcoholic-oriented or limited work release. The
two farms offered more services. (See app. V.} The four State-operated
facilities offered a greater variety of services, but these were not
available to all classes of inmates.

The Preszdent s Commission on Law Enforcement and Administration of
Justice stated in 1967,

"*x * * ayen the short term of most misdemeanant sentencing can
be turned to advantage given more adequate resources and better
developed processes for referral to communzty treatment agencies
outside the c31m1na1 justice system."

The National Adv1sory Commission in 1973 recommended as ore of its stan-
dards that local correctional facilities provide activities-oriented to 'the
inmates' individual needs, personal problem-solvinn socialization, and

skill development. The Commission recommended tha. .nese activities in-
clude: - " '

--Educational programs avaz]ab]e to all residents in cooperatzon
with the local school district.

~-Vocational programs provided by. an appropriate State égency.

~-A job placement program operated by State empioyment agencies '
and local groups represent1ng employers and local unions.

Although services are considered desirable, there are no nat1ona11y acknow-
ledged standards.

According to jail adm1n15trators. one reasons why assistance programs
had not been provided was the inmates' short length-of-stay. Extensive

~assistance programs are not practical’ for this class of inmate. However,

considering the number of inmates incarcerated at the local level and the
apparent pattern in their demographic background, such as young age and
alcohol-related offenses, minimal counseling should be provided so the
offenders could use further services upon release, This counseling could -
be provided by a jail staff member or a volunteer. For longer term in-

mates, greater consideration needs to be given to work or assistance re-

lease programs.




In most communities, the educational system., church and civic groups,:
social- welfare agencies, and county alcoholics anonymous crganizations could .
provide some assistance. Representatives of the organizations we contacted
were willing to provide assistance although, in some instances, financial
Timitations restricted the extent of help that could be offered. Generally,
the organizations had not been contacted by personnel responsible for jails:
furthermore, there is no requirement by either the Law Enforcement Assistance -
Administration or the States that the local jail officials do so.

CHARACTERISTICS OF INMATES IN JAILS VISITED

We developed or obtained demographic data to determine the characteris-
tics of the inmates in the 22 local jails and the 4 State-operated facili-
ties visited. '

Local jails

Some of ‘the data for the locally operated jails is shown on the
f0110w1ng page. ‘More information is in append1x IV.

The demographic data shows that the inmate population was predominantly
under 30 years of age. Traffic- and alcohol-related offenses constituted
a significant percentage of the reasons for incarceration--over 50 percent
in about half the jails. In all of the locally operated jails, excluding
the farm which houses sentenced inmates only, more than 70 percent of
the inmates were incarcerated less than a week.

~ As shown in appendix IV, the Jocal jail population consisted pre-
dominantly of male residents of the county in which the jail is Jocated or
of neighboring counties. In addition, 60 to 90 percent of the individuals
were awaiting trial: '

W

#  State-operated jails - - ' | T

- . 4
Demographic- data for the four State-operated jails was obtained from

recent State studies. The studies show that inmates of State-operated

. _facilities_are also predominantly under 30 _years of.age.. The offenses. and
lengths-of-stay of inmates at these institutions. however, are not compar- -
able to those in local jails. Local jails primarily house persons awaiting
trial and offenders sentenced to Tess than 1 year. State-operated jails
also house such persons. as well as those sentenced to longer terms, inciuding
1ife in prison.

The Y970 and 1972 national studies on local jails have shown that jail
inmates are predominantly young males; over half are pretrial detainees cr
otherwise not convicted. Sentenced inmates are usually associated with
misdemeanors, the most common being drunkenness or vagrancy, traffic vio-
lations, and drug possession. The 1972 study reported that about 6 in 10
were less than 30 years old. The demographic data we obtained also showed
that the percentage of jnmates under 30 ranged from 37.5 percent to 85 per-
cent with the median be1ng 59 3 percent.

i\\!!b
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Percentage of inmates
With alcohol-
Under .or traffic With 1ength-
30 years related of-stay less
Jail : . of age offenses than 7 days

i

.-‘ i

Ohio: ' ’
Licking County . 51,
Perry County - . 56.
Logan County . 59,
Shelby County ' . 59.
Hamilton County . a/4.

N
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Iowa: :
Dubuque County . 45,
Kossuth County. . 52.
Woodbury County . 18.
Monona County . ) 33.
Appanoose County 85. ’ 42.
Scott County . . 39.

L0 ~J4 WO 0
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Louisiana:
Quachita Multi-
parish. prison
{note bg
East Carroll
Multiparish: L
Jail 37. . 87.5
Famm 60. ; (c})
St. Martin Parish 60. . 89.9
Leesville City 71. . 83.7

78.0

Texas: '
Bastrop County 43.4 . . - 88.7 -
Atascosa County - 59.3 5 - 92.3
. ) “Gillespie County 60.0 . 100.0
= .. MclepnanCounty — 59.1 - -~ 39.8- - - ~865"
' Childress County 44.5 . 88.9

g/A1éhol- and traffic;éelated of fenses are handled at the Cincinnati Work-
house. There is also a program in operation in Cincinnati to handle
drunk drivers in lieu of incarceration.

b/Separate records for the jail and farm populations were not maintained.

c/Only sentenced minimum security offenders are housed at the prison farm.




-AQAILABILITY OF SERVICES : ~

We inquired as to the availability of services-at the jails, such as those

-~ suggested by criminal justice experts and those available from community

resources {(vocational and educationai agencies and alcohol, drug, religious,
or social service counseling agencies).

Local jails

A summary of services available to the inmates of the 22 Tocally operated
jails is shown below. More information is in appendix V.

Louisi- :
Chio Iowa ana Texas Total
Number of jails visited . § 6 6 5 22
Number of jails offering
these services:
Work release - 2 - 7
Furlough , - - 2 - 2
Educational release - - - -
Vocational training - - 2 -
Vocational counseling - - 2 -
Job placement - - 1 - 1 3
Education - - 2 - 2
~ Alcohol 1 3 1 1
Drug abuse - - ] 1
Religious 4 3 5 2 14
Social service counsel-
ing 1 - 1 -

The locally.operated jails, even those with a larger capacity, offered
practically no services. Work release and religious services were the most
commoniy available, but even the existence of these varied among the States.

.In almost every. instance,-local-jail-administrators-attributed the lack—of - -
- services to inmates' short length-of-stay. They believed services are not

practical unless an inmate is confined for at least 90 days, which generally
was not the case in the’jails visited.

As shown in appendix V, 5 of the 22 jails offered no services and 7
offered only 1. The Hamilton County, Ohio, jail, the largest of the local .
jails we visited, offered only religious services. The two multiparish
farms in Louisiana offered the most services, but these facilities housed
only sentenced minimum security inmates. “,

State-operated jails

The two State-operated systems shown in the following table generally
offered a number of programs for inmate assistance. The existence of such
programs supports the apposition that larger institutions, with inmates

- serving longer lengths-of-stay, are mere likely to offer services.

1oy
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. : ) Rhode Island De]aware Total
- Number of jails visited . 1 ' 3 4

Number of jails offer%ng
these services:

Work release ] "3 4
Furlough - .3 3
Educational release ] -3 4
Vocational training 1 2 3
Vocational counseling 1 2 3
Job placenent 1 1 2
Education 1 3 4
Alcoho! 1 3 4
Drug abuse - 3 3
Religious 1 3 4

1 3 4

Social service counseling

Even the services in these State.institutions, however, were Timited
in capacity and had restricted participation. In Fhode Island, where all
types of offenders are housed at the location, services were availakie only
to sentenced inmates, even though about 20 percent of the approximately 366
inmates were awaiting trial. Jobs in most shops, such as the printing,

“tailoring, publication, and hobby shops, were available only to inmates ir
n ‘the maximum security unit, and about 75 of the 366 inmates in maximum
- security were employed in those efforts. The work release program had
. only 25 participants, and only 3 inmates were in study release programs.’

In Delaware, educationa) and vocational programs were available to

both sentenced and pretrial inmates but the programs were limited. There

was no vocational training or counseiing available at the Women's Correc-

tional Institution, and only jobs in a furniture shop or farmwork were

available at the Sussex Correctional Institution. In addition, sentenced

or pretrial inmates could participate in vocational or educational programs
__ﬂ__"_mﬂnnnly_lf.Jt-could—be-showa—that—the—anmate—wouidﬁbe-fncarcerated-ﬂung—ennugh““"“_

to complete a course.and had th. basic intelligence quotlent to handle course

material. Only sentenced inmates could participate in work release, and the

approximate number of participants was 71 of an average daily populetion of

700. .

The services available at the facilities we vISIted are deta11ed in
appendix V. -

AVAILABLE COMMUNITY RESOURCES ‘ -

In the communities visited, we inquired into the availability of
organizations to provide minimal services to local j2il inmates. The
organizations contacted included school boards, alcoholic programs, em-
ployment services, ministerial soc1et1es, and pubiic welfare agencies.

Since State-operated jails do offer various services--even if on a restric-
' tive basis--we limited our effort to communlties in the four States opera-
. . tlng local jails.
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Resources were available in many communities, and organizations were
willing to provide some. services. However, 63 nercent of the organizations —
visited had not been contacted by jail admlnwstracvﬁg Another 23 percent
had been contacted infrequently. >

As an-example, representatives of. five organizations we contacted
in Childress, Childress County, Texas, commented on sérvices. Representa-
tives of Alcoholics Anonymous -and the State employment service indicated
they- provided 1imited services and were willing to continue with no
additional financial resources. The superintendent of schools and members
of the Council of Ministers had not been contacted by the jail administra-
tion and did not provide services but would be willing to do so. The
superintendent of schools indicated that additional funding would be needed.
A representative of the Department of Public Welfare stated the department
could provide assistance only to inmates' families,

We received similar responses from five organizations in Centerville,
Appanoose County, Iowa. The five organizations--the Indian HiTls Community
College, the County Ministerial Association, and the three discussed be-
low--had not been contacted and did not pro nﬁnde services but were willing
to.do so. However, the lowa State Department of Social Services and the
Iowa employment service indicated a need for additional funds and/or
staffing. The super1ntendent of the district community schools stated
that by law, any services provided by the schools had to be limited to
persons under 20 years of age.

The following table summarizes by State the results of our inquiries.

.Ohio - Iowa Louisiana Texas Total

Number of communities visited 5 "5

Number of organizations contacted 25

"-Contacted by jail off1c1a1s to
"+ provide services:
No contact
Informat and/or in- -
frequent contact 36
Currently providing services 16

Organization's attitude toward
providing services:
Willing to provide services
Unable to provide services
Unwilling to provide services
Currentiy providing services

Restrictions to providing services:
' No restrictions
Inadequate resources st
"Miscellaneous ’

'\“
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. Sixty of the 109 organ1zat1ons contacted (55 percent) were willing to
. provide services; however, 36 of the 109 organizations (32 percent) stated
their present financial or staffing resources would restrict such services.
o .

Therefore, other means should be found to supplement such groups'
efforts. One available resource could be community volunteers. Criminal
justice experts belijeve that volunteers are a viable resource for rehabili-
tative programs. They also point out that volunteers can serve a secondary
purpose of communicating to citizens an awareness of the conditions of
jails and possibly exert community pressure to improve the jails. i

.

An LEAA-funded study 1/ concluded that between 60 to 70 percent of
the criminal justice agencies surveyed had volunteer programs. Literature
on criminal justice includes exampies of successfu] programs using volun-
teers, such as:

--In a Royal 0Oak, Michigan, program volunteers are a major element
in an extensive program.for misdemeanants which offers individual o
and group counseling, job placement assistance, and aid with family :
problems. Partial pay dis provided for some participants, but many
other citizens serve without pay.

~--The objective of a project in Westchester County, New York, was to
demonstrate how citizen volunteers could effectively enrich the
activities program in a short-term institution. Forty-one volun-
: teers with various professional backgrounds but without any prior
. experience working with offenders were recruited and trained in
the special requirements governing work in -a correctional institu- .
tion. Courses in needlecraft, typing and shorthand, personal
grooming, nursing. and arts and crafts were organized. The results
showed that citizen volunteers can enrich the activities program 1n
a short-term correctional institution... ... ... —=
--Charlottesville, V1rgln1a, has a program involving about 100 volun-
" teers working with individual inmates at the county jail. A broad
range of inmate programs operate in the jail including work release;
alcoholism counseling; remedial educational, art, and hobby programs;
and limited indoor recreation. Al1 are conducted without cost to
the jail. ' :

- On the basis of information developed in the LEAA-funded - study
and the three locacions just mentioned, jail administrators apparently -actively
sought and used community resources. However, in the local jails visited,
the administrators made 1ittle effort to contact the community to obtain any
services for the inmates. One reason for their lack of action may have been
the pressing needs to attend to other duties. One way to ease the problem
would be for each jail to use a county social service worker, a volunteer,

~ 1/"Guidelines and Standards for the Use of Volunteers in Correctional Pro-
. grams,” National Institute for Law Enforcement and Criminal Justice, Law
Enforcement Assistance Administration, Aug. 1972,

1ng




or someone hired spec1f1cally to act as a resource person and counselor to o
inmates in the jails to encourage the inmates tod_t;%nvaﬂable community .
resources. Such an approach is a relatively effartless and’ inexpensive way N
for small jails to at least begin to address the needs of offenderE: L

CONCLUSION o : :

Local jails have not prov1ded adequate serv1ces to inmates; more needs
to be done. However, because of the Jow number of offenders 1ncarcerated
in the jails for long periods, it is apparently impractical and probably
cost ineffective to assume that such jails should develop sophisticated
service programs. Nevertheless, some actions could be taken.

" Local jails could rely much more.on community resources already avail-
able. More consideration could begiven to work programs. Finally,
local jails could employ resource counselors to talk to the inmates about
their problems and to act as catalyst to get the inmates to avail themselves
of services once they leave the Jail. At a minimum, LEAA and the State
planning agencies should do a better job of encouraging local jail adminis-
trators using LEAA funds to use those community organizations available to
assist inmates. LEAA and "the SPAs should also work together to.develod
standards and criteria citing the services needed for different offenders
and the types of community assistance that jail admiristrators should seek.
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s OVERALL CONCLUSIONS, RECOMMENDATIONS S e

o

" : ANO AGENCY COMMENTS
"« CONCLUSIONS ‘ |

Inadequate physical conditions and lack of services are still problems
in local” jails. The lack of action in some communities to correct these
problems has led the courts to order communities to either improve the
conditions.in Jocal jails or close them. Such court action lndlcates the
general lack of priority given the problem by executive agencies at all
levels of government.

4

Both the Law Enforcement Assistance Administration and the States
have emphaSIZed commun1ty~based correction programs as alternatives to
lncarceratlon This emphasis appears consistent with congreSSIOnal inter-
est in' community-based correction efforts. But even recognizing that
emphasis should be given to improving other aspects of the corrections
system,’the Tack of progress in improving local jails is disconcerting, as
is the fact that in many cases LEAA funds have been.used for minor improve-
ments_and repair of jails., Such actions have undoubtedly improved the
Jalls, but from an oversl] standeInt the impact on their condltion has
been 1ns1gnif1cant

. The problem cal]s for- some national leadership from ‘LEAA. ™ LEAA should,

z consider _what_long-term role local jails should have in our correctional
system based on research and evaluation and then adopt funding strategies
to move the Nation toward that-end.

One issue that could be addressed is whether LEAA should continue to
allow its funds to be used to correct minor problems .in local jails--
especially small ones that house mainly nonviolent offenders for period
usually less than 1 week--when improvements will not result in the jails'
meeting certain minimum standards. Even if LEAA decides to continue funding
local jail improvements to prevent court-ordered closure, how long should
such a policy continue? Such efforts, at best, overcome on]y imediate
needs. :

We believe that LEAA and the States should insure that block grant
funds are used tg bring local jails up to certain minimum standards .for
physical conditions and programs to assist inmates. The Federal Govern-
ment has some cbligation to try to bring about improvements when its funds
are spent. States or localities should use their own funds if they want to
make minor .improvements in jails which will not meet minimally acceptable
physical standards. Also, LEAA should require States and grantees to
tst'lfy the use of funds for specific local jails if lt appears that _

gional Jﬁ!]S might be more eft3c1ent and- effective. .

o LEAA cou!d be a positive force in improving the jail situation through
. . its plan approval process and its ability to persuade the States to move
in certain directions. This would be in 11ne with the response of the De-
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partment of Justice to our May 28, 1975, report ent1tled; "Federal Guidance
-—-..Needed if Halfway Houses Are To Be a Viable Alternative To Prison" (GGD-75-
'""70] In. that response, the Oepartment acknowledged the need for ﬂ1n1mum
standards for’ fac1Y1t1es and that LEAA had leverage through block® grant
fUnds to encourage f0110w1ng standards.

RECOMMENDAT 10NS TO THE ATJORNEY GENERAL

Ne recommend that the Attorney General direct the LEAA Adm1n1strator

#

to:

 --Agalyde LEAA's position regarding the way Tocal jails should be

usad in the entire correctional effort, including a study of the
barriers-to establishing regional facilities and the means to

- overcome these barriers. One possibie action LEAA could take ‘would
be to requ1re justification for funding local jail improvements. if

it appears’ that regional jails might be more efficient and effec-
N tive. , .

--Establish, in con3unct1on with the States minimum standards for
physical conditions of -l1ocal jails 'that must eventually be met if
LEAA moneys are provided to improve such jails and require, as a
condition of awarding any such, funds, that the communities seeking
such funds, that the communities seeking such awards submit .a' plan
detailing what actions, over a specified period, would be taken
to bring the jail up to the established standards. ' (The p)an wou'd
_ serve as a basis for allowing LEAA to seek recovery of Federal

. funds spent on the jails if the community does no+ adhere to the

actions and timetable deta1led in it.) . .

-<Establish, in conJunct1on with the States, minimum standards as to.

the services needed for different types of offenders in local jails °

and the types of commun1ty assistance that jail- adn1n1strators
should seek. .

--Institute procedures us1ng resources within LEAA reg1ona1 off1ces to
act as catalysts to encoyrage State and local officials to seek out
community resources for-.services for inmates in local jails.-

To help accomplish_the above, we recommend that LEAA suggest to State
planning agencies that they require Jocalities seeking funds to\1mprove
jails to specify in their grant applications (1) what type of services are
operated by the jail to assist offenders, {2) what services -are available
within the community, and (3) what plans the jail administrator has to use
available community resources to improve services provided offenders.

~ AGENCY COMMENTS

The Department of Just1ce by letter dated February 9 1976, generally
‘agreed with our conclus1on§'and recommendations. (See’ appp.VI ) The
Department stated that:

&
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--LEAA intends to make upgrading jails and minimizing their yse one
of its national priority program thrusts.-

--LEAA will attempt to develop a funding policy to achieve a more
_effective correctional system at the local .or regional level. =
" LEAA's objective will be to insure that a methodology is developed
{by the State or-localities and lmplemented to accomptish the de-
sired cbjectives).

-
i -

--In LEAA]s judgment, efforts by the National Clearinghouse for
Criminal Justice Planning and Architecture and the National Ad-
visory Commission on Criminal Justice Standards and Goals havx
provided the cornerstone for the States to develop jail standards.
- LEAA will fund State efforts to deve]op such standards

~<In add1t10n. LEAA will try to better assure that steps are taken
to. upgrade State and local jail concitions by requivring more de-
tailed information from the communities or their-plans tc achieve

- established physical standards and desirable services for the
lnmates

The Department also p01nted out certain limitations that preclude LEAA
from directly being able to .improve local jail conditions. The Department
stated that while LEAA recognizes the leadership role it must piay and
plans to Yse every resource at its disposal, the block grant concept
places primary responsibility on the States for formulating and enforcing
standards for local jails. The Department also noted that the program’s
matthing fund requirements reflect the extent to which local governments
.desire to or are capable of addres$ing the local jail problem. The Depart-
ment ‘stated that if local governﬁents are not committed to improving jail
conditions, they SImp1y wi]l not "buy-in" to an LEAA program, particularly
lf strict standafd- settlng requirements are conditioned wlth the grant.

— If effectively implemented, the Department 's proposed "actions should
better assure that Federal funds are used to improve local jail conditions
as opposed to perpetuating unacceptable situations. However, we continue
to believe' that LEAA and the States sfiould determine the extent to whiich.
certain standards sPould-apply to ail States. Progressive States and’
iocalities will, by definition, probably establish acceptable standards. K
The more difficult qug;tlon to answer is how to develop acceptable standards
and conditions- in those States less willing to change. One way is to place
a condition on the use of appropriate Federal funds. Developlng agreed
upon minimum standards could facilitate.positive changes in such localities
shou]d they choose to use LEAA funds for local jails. :

RECOMMENDATION T0 THE CONGRESS

&

while the Department of Just1ce agreed wlth our recunmendatlons that
minimtim standards are desirable when' spending Federal moneys to improve
local jails, it stated that it did not believe ‘the block grant concept
gives the agency sufficient power to mandate agreed upon national minimum

standards to be applied if Federal funds are used in constructlng or re- .-

novating local Jjails.
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We belijeve that LEAA, in cooperation with the States, does have the
flexibility to develop agreed upon minimum standards. In addition, the
issue of whether LEAA, in conjunction with the States, can develop minimum
standards has also been addressed in several of our previous reports to
the £ongress on the LEAA program. _/ We, therefore, recommend that the
cognizant legislative committees discuss with LEAA whether the block grant
concept does contain sufficient flexibility to enable LEAA and the States
to adopt agreed upon minimum standards to be applied nationwide when
determining whether LEAA funds could be used for certain types of projects
or whether additional, clarifying legislation is needed. _

-

1/"Difficulties of Assessing Resu]ts of Law Enforcement Ass1stance Adminis-
tration Projects to Reduce Crime," B- 171019 March ‘19, 1974.

“Federal Guidance Needed lf Halfway Houses Are To Be a Viable A]ternat1"e'
to Prlson,“ GGD-7- 70 May 28, 1975,

r
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CHAPTER 6
SCOPE_OF REVIEW

The policy of the Congress under the Omnibus Crime Control and Safe
Streets Act of 1968, as amended, is to assist State and local governments
in (1) Strengthening and improving law enforcement and criminal justice,
(2) developing new methods for preventing and reducing crime, and (3)
detaining, apprehending, and rehabilitating criminals. We reviewed the
conditions of local jails to assess what effect the Law Enforcement
Assistanc? Administration grant program has had on-improving conditions of
local jails.

~ To assess LEAA's role, we looked into operations at LEAA headquarters
and at the regional offices in Boston; Philadelphia; Chicago; Dallas; and
Kansas City, Kansas.

To obtain basic information on Tocal jail improvements, we visited
State planning agencies and 26 jails in 6 States as follows:

pg

LEAA region State Jails
Boston I Rhode Island 1
Philadelphia III Delaware 3
Chicago V Ohio 5
Dallas VI Louisiana 6

Texas 5
Kansas City VII Iowa 6
Total : 26

The States were selected for review on the basis of (1) the amount of LEAA
funds used for construction or renovation, 2; the types .of facilities
(1ocal, regional, qnd State-operated), and (3) the geographic coverage.

The jails reviewed were selected on the basis of LEAA funding, jail
capacity, and geographic distribution. Seventy-five percent of local
jails in the United States have a capacity of 20 or less and, therefore,
14 jails visited were small.. However, we visited 8 medium-sized jails with
a capacity of 51 to 150 inmates and 4 jails-with a capacity exceeding 150.
The four facilities visited in Rhode Island and Delaware are State-operated
. and were selected for comparison with the locally operated jails in the
- four other States. Two facilities visited in Louisiana were minimum
security regional farms serving multiple parishes.

We talked with officials and reviewed records at the-LEAA reg¥onal
offices, each State planning agency, and selected regional planning units.
We reviewed the conditions of jails, the policies and procedures to improve
these conditions through LEAA funding, and the extent of actual funding.

g
o
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At the jails visited, we discussed with jail administrators the condi-
tions of the jails, the availability of services, and the extent of efforts
to improve inadequate conditions. Between July 1974 and April 1975, we ‘
inspected each jail and randomly sampled the jail records to obtain demo-
graphic data on the inmates. We also contacted representatives of agencies
providing services to the communities where the Jai1s were Jocated to
determine their knowledge of the needs for services in local jails, the
extent to which they had been approached for aSSIStance and their willing-
ness and ability to provide services.
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APPENDIX I _ ‘ APPENDIX I
. _ ' ANALYSIS OF LEGAL STANDARDS FOR
MAINTENANCE AND SERVICES REQUIRED
TO BE PROVIDED PRISONERS IN LOCAL JAILS

Local jails, in principle, are subject to local law, including
municipal ordinances. However, the past 6 years have witnessed a rapidly
accelerating and not yet settled development of Federal case law pertaining-
to the operation of State (including local) prison facilities, a develop-
ment largely attributable to the collapse of two obstacles to relief:

(1) the abstention doctrine (Federal judicial nonintervéntion) and (2)

the requirement of exhaustion of State remedies. The latter is now viewed
as inapposite; the former, proscribed. Procunier v. Martinez, 416 U.S.
396, 400 et seq. (1974); Wilwording v. Swenson, 404 U.S. 249 (1971);

Jones v. Metzger, 456 F.2d 854 (6th Cir. 1972); Wright v. McMann, 387

F.2d 519, 522-523 (2d €ir. 1967). The breadth of recent decisions may

be ascribed to the application of the concept of pendent jurisdiction, a
concept that allows Federal district courts to interpret, correct viola-
tions of, or enforce ancillary State law. See, e.g., Taylor v. Sterrett,
499 F.2d 367, 368 (5th Cir. 1974), cert. denied, u.s. , 43
U.S.L.W. 3500 U.S. Mar. 17, 1975, applying Hagans v. Lavine, 415 U.S. -
528, 545 et seq. (1974). . ' , :

. It is now generally recognized that a prisoner is deprived only of
those rights "expressly or by necessary implication, taken from him by
law." Moore v. Ciccone, 459 F2d 574, 576 (8th Cir. 1972), quoting from
Coffin v. Richard, 143 F.2d 443, 445 (6th Cir. 1944), cert. denied 325

. U.S. 887 (794%). ‘

Among basic requirements, courts have included: (a) the essential
elements ‘of personal hygiene {(e.g., soap, towel, toothpaste, toothbrush,
and toilet paper); (b) clothing and blankets; (c) access to sinks (in-
cluding hot water) and showers; (d) clean laundry {or use of laundry
facilities) provided on a reasonable basis; (e) essential furnishings
(elevated bed, mattress, a place to sit, and sanitary toilet facilities);
(f) adequate drinking water and diet, prepared by persons screened for
communicable disease in kitchens meeting reasonable health standards;

(@) shelter; (h) adequate (but not excessive) heat; (i) exposure only to
reasonable noise levels; and (j) light and ventilation. To the extent
isolation ‘or segregation cells may still be used at all, .for punitive or
administrative reasons (including a prisoner's own protectiong, such
detention facilities’ should be so designed as to allow custodial (preferably,
medical or psychiatric) supervision. Prisoners may not.be housed in
unsanitary or permanently overcrowded cells, or under conditions which
may be reasonably anticipated will eridanger personal safety or sanity.
See, e.g., these Arkansas cases: Finney.v. Ark. Bd. of Corr., 505 F.2d
194 {8th Cir. 1974) (Finney), aff'g in part, rev'g in part Holt v. Hutto,
363 F. Supp. 194 (E.D. Ark. 1973), modifying Holt v. Sarver, 442 F.2d .
¢ 304 (8th Cir. 1971) (Holt I11), aff'g 309 F. Supp. 362 (E.D. Ark. 1970),
(Holt I1), 300 F. Supp. 825 (E.D. Ark. 1969), (Holt 1J. ‘

A
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" APPENDIX I ' APPENDIX 1

While local jails may be exempt from compliance with local health

“and housing codes, prison conditions are unlikely to meet minimum community

standards of decency if they totally fail to comply with essential health,

- safety, and housing (particularly space, ‘'ventilation, plumbing, heating,

electricity, or sanitation} regulations. Cf.-Gates v. Collier, 501 F.2d
1291 (5th Cir. 1974), adopting and aff'g 349 F. Supp. 881 {N.D. Miss. 1972}.
Similarly, courts have ordered that prison kitchen standards be made to
conform with State board of public health restaurant standards. Little

v. Cherry, 3 Pris. L, Rep. 70 (E.D. Ark. Jan. 31, 1974}.

While the nature of appropriate medical treatment falls within the
sound discretion of medical personnel, prisoners may not be deprived of
competent medical and dental care. Gates v. Collier, supra; Némman v.
Alabama, 349 F. Supp. 278 (M.D. Ala. 1972). Adequate supportive facilities
should be available ~- not necessarily within the prison -- to meet
reasonably foreseeable medical and dental needs, including pharmaceutical
and medically prescribed dietary requirements. Finney, supra, 202-204;
Steward v. Henderson, 364 F. Supp. 283 (N.D. Ga. T973).

Medical care must include treatment of drug dependent prisoners, or
medically supervised drug detoxification. Wayne County Inmates v. Wayne
Co. Bd. of Commr., 1 Pris. L. Rep. 5, 51. 186 (Mich. Cir. Ct. 1971, 1972),
substantive issue not disputed on appeal, sub nom., Wayne County Jail
Inmates v. Lucas, 216 N.W. 2d 910 (Mich. 1973). Differences in services
afforded based on anticipated length of imprisonment have been permitted,
provided at least that classification of services afforded prisoners is
rational, is based on differences in sources of available funding, and
does not deny basic medical needs. Kersh v. Bounds, 501 F.2d 585 (4th
Cir. 1974}, cert. denied, , u.s. » 43 U.S.L.W. 3452 (U.S.
Feb. 14, 1975).

Reasonable access to the courts-may not be denied or obstructed.
Johnson v. Avery, 393 U.S. 483 (1969). Facilities must be adequate to

permit confidential attorney-client visits. A basic collection of representa-

tive 1egal materials (including case law and search materials) should be
available at least on a loan.basis. Gilmore v. Lynch, 319 F. Supp. 105
(N.D. Calif. 1970}, aff'd under the name of Younger v. Gilmore 404 U.S.
15 (1971). Library size and number of required copies of basic materials
necessarily depend on the size and character of the institution. If
materials may not be removed to the cells, size-'and furnishings should
be adequate to afford prisoners a reasonable opportunity for research
and study. Cf. White v. Sullivan, 368 F. Supp. 292 (S.D. Ala. 1973);
Stone g. Boone, 3 Pris. L. Rep. 285 (D. Mass., Oct. 10, 1974} {consent
ecree}.

Prisoners must be permitted to follow the tenets of their religion,
including the right to conform to dress and dietary requirements, insofar
as their religious beliefs can be reasonably accommodated. Ross v.
Blackledge, 477 F.2d 616 {(4th Cir. 1973)}. Chapel or similar facilities
ang religious materials must be adequate to accommodate the needs of
i.inority faiths, if available to others. Pitts v. Knowles, 339 F. Supp.
1183 (W.D. Wis. 1972), aff'd 478 F.2d 1405. Religious privacy must be
protected with services being held in places where prisoners not choosing
to attend are not made unwilling participants. Cf. Edwards v. Davis, 3
Pris. L. Rep. 54 (D.N.C. Dec. 11, 1973) (consent decree}.
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APPENDIX I ) . : APPENDIX I

Prisoners are not entitled to benefits not generally recognized as
rights enjoyed by the commnity at large. James v. Wallace, 382 F. Supp.
1177 (M.D. Ala. 1974). Adult education is not provided as a matter of
right, and except as otherwise required by local Taw, rehabilitative
services including educational or job training programs need not be .
provided for adult prisoners. But cf. Holt III, supra, 378-379; Finney,

supra, 209.

Moreover, where Tocal jails are used to house persons detained under
civil-commitment or pretrial detainees unable to raise bail, facilities
must be designed and equipped to meet additional requirements. The
detainee is presumed not guilty of criminal misconduct; he may not be
punished without or. before trial. He may be held only under conditions
comprising the least restrictive means of achieving the purpose requiring
and justifying his detention. Hamilton v. Love, 328 F. Supp. 1182, 1192
(E.D. Ark. 1971). Note, "Constitutional Limitations on Pretrial Detention,"”

- 79 Yale L. J. 941, 949-950 (1970). Detention may not be more punitive

than incarceration within the State's penal system; it should not be

., substantially more burdensome than detention in other State or Federal

institutions used for the same purpose, in the same area. Rhem v. Malcom,
507 F.2d 333, 336-337 (2d Cir. 1974) (Rhem III), aff'g in.part, rev'g in
part 377 F. Supp. 995 (Rehm I1), 371 F. Supp. 594 [Rehm I) (S.D.N.Y. 1974);
Inmates of Suffolk County Jail v. Eisenstadt, 360 F. Supp. 676 (D. Mass.
1973), aff'd 494 F.2d 1196 (st Cir. 1974), cert. denied 419 U.S. 977
(Eisenstadt). :

Detainees committed. under civil commitment for psychiatric evaluation
or treatment should be committed to facilities designed to provide suit-
able professional treatment and evaluation. Cf. 0'Connor v. Donaldson,

u.s. 43 U.S.L.W. 4929 (U.S. June 26, 1975) vacating Donaldson
v. 0'Connor, 493 F.2d 507 (5th Cir., 1974); see the latter, and cases
cited therein, 518-527.

Whether or not the courts will eventually require classification of
detainees, they have recognized that maximum Security conditions cannot
be justified as "the teast restrictive means" of assuring that the great .- -
majority of pretrial detainees will appear at trial. In individual cases,
courts have held that detainees were entitled: (1) to have privacy (in-
cluding, -in one case, the right to be Tocked in as well as out of the

cell), Rehm I, supra, 628, in others, to single cell occupancy, Eisenstadt,

360 F. Supp. 676; (2} to.associate with other detainees (to assembie,

‘e.q. for reli?ious services, United States ex rel. Jones v. Rundle,

453 F.2d 147 (1971); (3) to enjoy access to a broad range of reading and
writing materials, (Inmates v. Peterson, 353 F. Supp. 1157, 1168-1169

(E.D. Wisc. 1973) (Peterson)); {4) to engage in recreational activities

and to use recreational facilities, (Rehm I, supra, 594); and (5) to have
outside communication by telephone (Brenneman v. Madigan, 343 F. Supp.

128, 141), letter (Peterson, supra, 1167-1168), and personal contact,
including visits by children (Brenneman, supra) and, in one case, conjugal
rights arranged in a discreet and cricumspect manner (Government v. Gereau,
3 Pris. L. Rep. 20 (D.V.I. May 30, 1973)). '
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APPENDIX I _ APPENDIX I

Courts have ordered the reduction of jail population, the closing

of nonconforming jails, or substantial alteration of existing facilities,
including: (1) removal of cells to provide recreational areas, (2) dis-
mantling of prisoner-visitor telephone systems and walls separating
prisoners from their visitors, and (3) the installation of outside tele-
phones. E.q., see Rehm II, supra. Generally, detainees have a right to
participate in training or educational programs offered other prisoners.
Wilson v. Beame, 380 F. Supp. 1232 (E.D.N.Y. 1974). And one recent case
has held that a pretrial detainee participating in a State-approved,
medically supervised (mathadone) drug treatment program prior to arrest N,
is entitled to continue the prescribed course of treatment, and could not
be subjected to forced (withdrawal) detoxification even though medically
ﬁupegvised. Cuknik v. Kreiger, 3 Pris. L. Rep. 221 (E.D. Dhio, July 16,
974). o

i
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' . APPENDIX 11 APPENDIX I1I
" PURPOSE OF LOCAL JAIL

. ] PROJECTS REVIEWED

The Ffollowing information describes the facility on which Law En-
forcement Assistance Administration funds were spent and the results
that were to be achieved with the funds.

PERRY COUNTY, OHIO

Year facility built -- 1886

Current capacity -- 21

Proposed project cost -~ $75,436

LEAA funds awarded --'$28.125'$part C)
$25,125 {part E)

Purpose of the project was primarily to install electronically
operated cell doors, a fire escape, two-way monitoring, a ventilation
system, vandalproof lighting, toilets and showers, steel-framed bunks,
and a visitor speaking and observation port. Painting was also included.

@ LICKING COUNTY, OHIO

Year facility built -- 1879

Current capacity -- 68

Proposed project cost -- $78,980

LEAA funds awarded -- $50,000 (Part E)

' : 'Purpose of the pfbject was primarily to install toilets and showers,

electrical lighting, ventilation, steel bunks, and visiting ports.
Painting was also included. , ©-

SHEL8Y COUNTY, OHIO

o Year facility built -- 1893
: Current capacity -- 45
Proposed project cost -- $105,270
o LEAA funds awarded -- $35,000 (part C)

Purpose of the project was sprimarily to convert one cell into a
maximum security cell; install toilets, showers, and ventilating fans; -

improve the laundry and kitchen facilities; and remodel one cell block
“to segregate juveniles. _

LOGAN COUNTY, OHIO
" Year facility built -- 1870

ek,
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APPENDIX 11 N APPENDIX I1I

Current capécity -~ 18
Proposed project cost -- $45,390
LEAA funds awarded -- $34,040 (part E)

Purpose of the project was primarily to convert one cell into a
maximum security cell; install toilets, a shower, and a steel-screened
enclosure for visiting and temporary holding; and improve existing he- {ing,
ventilation, lighting, and electrical wiring. Painting was also included.

HAMILTON COUNTY, OHIO. 4

Year facility built -- 1917

Curre