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SUMMARY

Florida's prison system spends over $1 hillion
annually to house its prisoners. Approximately
three-quarters of thisamount isfor security and basic
care (food, medica, clothing), with only about seven
percent for discretionary programs (education,
substance abuse counseling and treatment).

Over the past four years, projections of the inmate
population have been revised downward with
concomitant budget reductionsto the Department of
Correctionsbudget. Thereductionswere beieved to
betemporary asit was assumed the prison population
would reach its originally projected growth.

This interim project report proposes a means to
analyze future funding issues for the Department of
Corrections. It proposesdevel opment of atwo-tier
model inwhich expenditureswhich are grouped as
“basc’ or “discretionary”. Theformer areafunction
of thedesign and resultant staffing patternsof prison
facilities. The latter are a function of discrete
legidative decisionsconcerning the leve of inmate

programs to be available within the prison system.

BACKGROUND

Fueled by drug offenses, Floridas prison population
began to explode beginning in the mid-1980s. From
1987 through 1994, early release of prison inmates
due to overcrowding was the central reality of
Florida's crimina justice system. Although therapid
growth in admissions had steadied by 1990, it was
not until amassive prison construction programwas
implemented that early releaseinits variousforms

wasfindly terminated in December 1994. Whenthe
early release programs were at their worst, some
inmates were being released after having served
about one-third of their sentences.

Spurred by public demand to permanently closethe
revolving door andin responseto severa high-profile
crimes, the 1995 L egidature passed three bills that
fundamentally atered the criminal justice system.
Chapter 95-294, L.O.F., mandated that a| offenders
sentenced to prison after the October 1, 1995 would
be required to serveaminimum of 85 percent of their
sentences. Henceforth, inmates could earn gain-time
credits (commonly described as“time off for good
behavior™) only for participation in various programs
(work squads, educational programs) and could get
no morethan 15 percent taken off their sentences for
such participation. Thus, aninmate with afive-year
sentence would serve aminimum of four years, three
months.

The “Evelyn Gort Violent Career Criminal Act”
(Chapter 95-182, L.O.F.) created athird sentencing
schemefor repeat offenders - Habitua and Violent
Habitua Offendersweretheother two. TheGort Bill
required minimum-mandatory sentencesof 30 years
for second degree felonies and 10 years for third
degree felonies.

Chapter 95-184, L.O.F. ratcheted up the sentences
for offenses punished under Sentencing Guiddlines.
Theintent of thislegidation wasto counter concerns
that the punishments under the existing Sentencing
Guidelineswerenot stringent enough to deter future
crimina behavior or to sufficiently punish
transgressions.
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Asthesehillsworked their way through thelegidative
process, the Crimina Justice Estimating Conference
(CIEC) met toforecast thefutureimpact of thesehills
on state expenditures. Using recent history asits
guide, the CJEC projections forecast a significant
increaseto the prison popul ation with aconcomitant
growth in the Department of Corrections capital and
operating budgets. Budget planners in both the
Legidatureand the Governor's Office factored these
projectionsinto their budget alocationswith the result
that an increasing share of state appropriations pie
wasearmarked for crimina justice, primarily for the
Department of Corrections.

To handle the projected popul ation increases the
L egidature authorized the construction of over 3,500
prison bedsin FY 1995-96. Thiswasin additionto
the more than 17,000 prison bedsauthorized in the
previous fiscal year. By the end of Fiscal Year
1998-99 the state' s prison capacity wasin excess of
84,000.

Fortunately for the state's fiscal health, the prison
admissonsprojected by the CJIEC did not materidize
and reductions were made to the Department of
Corrections budget for reallocation to other state
needs. At first, the reductions were based on the
margina cost of housing an inmate in the prison
system (approximately $8 per day for food and
hedlth). Later, asit became clear that the admissons
werenot goingto materidizeasoriginaly projected,
reductions were made to prison staffing. Housing
unitsat variousingtitutions were closed, thus giving
DOC the opportunity to repair aging prisonfacilities
and replace open-bay dormitories with more secure
single-cell housing.

Somesmadller ingdtitutionsweretaken out of inventory
and given to the Department of Juvenile Justice and
the Department of Children and Families. However,
no other Department of Correctionsfacilitieswere
closed. Thiswas justified because the population
downturns were expected to be temporary, and
closing facilitiesonly to re-open them within afew
years was not considered to be cost effective.

METHODOLOGY

To develop afunding model for the prison system
actual expendituresfor the past three years, security
staffing at each institution, and bed capacity were
examined.

The Florida Accounting Information Resource
Subsystem (FLAIR) alows agencies a certain
amount of flexibility is categorizing its expenditures.
The Department of Corrections has created a
comprehensive coding structure that enablesit to
classify expenditures into functional categories
regardless of which budget entity or program funds
have been appropriated in. Thus, DOC is able to
calculate the total cost of operating its prisons
including security (budgeted in the Custody and
Control program), work and educational programs
(budgeted in the Offender Work & Training
program), and health care (budgeted in the Health
Services program). These reports and additional
reports generated by the DOC were examined to
categorize how funds have been and are being spent.

In addition to classification of expenditures into
functional categories, the FLAIR coding structure
used by DOC enablesit to group expenditures by
each mgjor ingtitution from which the Department
calculates an ingtitutional per diem. Additionaly,
DOC maintainsasecurity staffing schedule (called
“post charts’) which specify the staffing necessary for
each indtitution. These reports were examined to
determineif the Department currently has sufficient
funds to support essential departmental operations.

For the purposes of thisandysisexpenditureswill be
classified as “basic” or “discretionary.” Basic
servicesare those related to the housing of inmates
with no additional servicesor programsbeyond the
amount necessary to meet congtitutiona and security
requirements. “Discretionary” services are those
related to theimplementation of policy decisonsasto
what makes up aquality correctiona system - e.g.,
substance abuse treatment, education.
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FINDINGS

The Department of Corrections spends between $1.1
and $1.2 billion annually to house inmates sentenced
to prison. Over three-quartersof that amount isfor
basic care (security, medical, food services, clothing
& laundry), whichisdirectly related tothe Sze of the
inmate popul ation.

Over 70% of the costs of operating prisons are
personnel costs, including the cost of correctional
officers, physicians, nurses,  teachers,
mai ntenance/support personnd, etc. Security staffing
allocationfor correctiond facilitiesare derived from

Table 1l

(in millions)
Category 96-97 97-98 98-99
Security $586.08 $626.23 $666.17

Food Services $83.65 $77.01  $78.57
Cloth/Laundry $18.76  $14.66  $14.98

Education $15.71  $15.86  $19.51
Inmate Services $35.01  $34.08  $37.27
Medical $175.58 $188.67 $195.98
Phys Plant $80.55 $78.76 $77.58
Admin $82.34 $89.59 $96.89
Other $4.95 $0.38 $0.92

$1,082.61 $1,125.26 $1,187.87

a series of “post charts’ which determine the
necessary staffing for different typesof housing units.

These operating costs are averaged for the number of
inmate daysto cal cul ate the average per day cost (or
per diem) of securely housing and caring for prison
inmates. For 1997-98, the average per diem was
$51.80. The per diem for different types of
institutionscan vary greatly. Theaverage per diem
for anadult maefacility was $46.29, that of afemae
facility was $67.96, and youthful offendersingitutions
averaged $76.29.

Although useful for descriptive purposes, using a per
diem rate can frequently obscure the true cost of
providing serviceswhich arediscretionary. By their
very nature, per diems assume that each inmateis
receiving some level of service. Discretionary
programs such as education, are not provided to all

inmates and thus the $1.09 per diem does not
accurately reflect the cost of providing educational
programming.

Costs that are driven by population are the direct
result of sentencing policies established by the
Legidatureand decisonsmadeby thejudicia system
to implement those policies. They arethe result of
decisonsmadein previousyears, and they areless
likely to be directly affected by discrete
gopropriationsdecisons. Thisisnot to say that these
costs are not subject to change; rather, any
efficienciesto begained will bemargina in nature.
Large-scale savings are generated only when the
projected population does not materialize as
expected, as Florida's recent experience attests.

Discretionary expenditures are those which are
directly determined by the Legidature in the
appropriationsprocess. Of those categorieslistedin
Table 1, both inmate services and education are
discretionary, with the exception of that portion of
education expenditures which fund theinmate law
library. For these categories, the Legidature can buy
as much or as little of these services asit wishes.

Theterm* discretionary” should not betakento mean
that the expenditures are not well-spent. Included
among discretionary expenditures would be
educational programming, substance abuse
counsdling and treatment, chaplaincy programs, and
work squads. All of these programsaregroundedin
decisons that some combination of these programs
are good state policy. Work squads serve the dud
purpose of keepinginmates busy and providing free
labor for some small communities; education
programs keep inmates busy and also provide skills
for inmatesto use oncethey returnto thefreeworld;
substance abuse and chaplaincy programs provide
inmates with means to change basic life-style
decision-making processeswhich contributed to their
incarceration.

Security
Asmight be expected, most of the costsrelated to
security pay staff salaries of staff (approximately 85
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percent).  Another 10 percent of security
expenditures pay the contractual costs to operate
private prisons.

Of the componentslisted in Table 2, only thework
squads are discretionary and dependent upon
legidativedecisionsconcerningtheamount of service
itwantsto buy. Therest (gpproximately 94 percent)
are driven by the size of the inmate population.

The department uses* prototype’ staffing patterns(or

Table 2. Percent of Category Costs - Security

Institutional Security 84%
Classification 6%
Medical Security 4%
Internal Work Squads 3%
External Work Squads 2%
DOT Work Squads 1%

“post charts’) for the different types of housing units
initsinventory. In thisway, the security staff for
similar type housing units should be uniform
throughout the sate. Sufficient staff are budgeted so
that al 7 day per week/ 24 hour per day postionsare
covered. Classfication affing isbased on formulas
related to the population. Although the number of
work squads is discretionary, they too follow the
“post chart” mode inthat smilar typesof squadswill
have similar staffing at different institutions.

Gengdly, thestaffing atindividud indtitutionsadheres
to the prototype staffing patterns. For example,
single cdl housing unitswith 2198 bed tota capacity
havetwo officerson thefirst two shiftsand threefor
the evening shift. Additional staffing is provided
when aparticular housing unit is used for aspecia
purpose, for example, close management or
confinement.

Food Services and Clothing/Laundry

As basic services provided to all inmates, these
componentsare population driven. Approximately 8
percent of the average annual per diemisfor food
services and clothing/laundry operations. Staff
salaries make up only about one-third of these

expenditures, and the average FY 1998-98 per diem
was $4.27.

Education

All educationd programming isdiscretionary with the
exception of expendituresfor inmatelaw librariesand
for educationd programsfor inmates with disabilities,
The average 1997-98 per diem for education was

Table 3. Percent of Category Costs - Education

Academic 40%
Vocationa 29%
Library 18%
Other 13%

$1.17, or an annud cost per inmate of approximatey
$427. Thisfigure somewhat distortsthe true picture,
since it assumes that all inmates are receiving
educational services. It is more accurate and
appropriate to base the cost on the number of
inmates actually participating in the programs. For
example, according to the Department of Corrections
1997-98 Annua Report, there were 7,280 inmates
who enrolled in vocationd education courses. Basad
on the estimated vocational education expenditures,
the annual cost is closer to $1,000 per inmate.

Although primarily discretionary, both library
expenditures and educational expendituresinclude
elements of basic services. Library expenditures
include law  libraries as wel as
recreational/educational libraries. The former are
required as a means to provide inmates with
congtitutionally-required access to the courts.
Supplemental instruction, or “special education,” to
eligibleinmatesis provided as required by federa
legidation to inmates under the age of 21 with
learning disabilitiesand it would thus be classfied as
basic services. These expenditures are not
disaggregated in Table 3. The expenditure level,
however, is comparatively small.

I nmate Services

This category isandmost evenly split between basic
and discretionary services. Theinitia reception,
release, and care and subsistence expenditures are



Revised Funding M ethodology for the Department of Corrections Page 5

population driven. However, like educational
expenditures, it can be mideading to expressthesein
terms of aninmate per diem, Since not every inmate
receives these services in a given year. The
expenditures for chaplaincy and substance abuse
treatment and counseling are discretionary.

Medical

Total expenditures for medical care comprise
approximately 17 percent of the total cost of
operating prisons, and thereis continuing discussion
concerning the level of required medical care for
inmates. Variousinitiativeshave beenimplemented

Table 4. Percent of Category Costs - | nmate

Services
Initial Reception 24%
Drua Counseling & Treatr 24%
Wellness 22%
Chaplaincy 12%
Care & Subsistence 10%
Inmate Release 6%
Farming Program 2%
Other 1%

to reduce costs(e.g., medical co-pay, consolidation
of hedth caregtaff infadilitieswithin close proximity).

Notwithstanding the economies that have been
achieved, the basic cost of providing medical care
will remain a function of the size of the inmate
population. In contrast to most of the other
population-driven variables, medica care
expenditures are also afunction of the demographic
make-up of the population. The number of inmates

Table 5. Percent of Category Costs - Medical

Generd 52%
Mental Health 23%
AIDS 8%
Dental 6%
Pharmacy 6%
Hospital Srv 3%
Other 1%

with HIV/AIDSisthe most obvious, but not the only
contributing factor. Aslonger sentencesareimposed
pursuant to changes to sentencing laws, it is

anticipated that the average age of the inmate
populationwill increase, aswill thecostsof necessary
medical care.

Administration, Physical Plant and Other
Theamount indicatedin Table 1 for administration
does not include expenditures for the Tallahassee
headquarters. It does include costs of facility
business offices (e.g., personned, payrall), which are
currently being reorganized into service centers.
Although partly based on the size of the inmate
popul ation, administrative costs are probably more
appropriately analyzed as afunction of the overall
expenditurelevel. Thereisno consensuson either a
definition of “administration” or on what the proper
level of agency expendituresfor thisfunction should
be. However, the institutional percentage of
approximately 8 percent is under the 10 percent
“rule-of-thumb.”

The expenditures for physical plant maintenance
exclude capital improvements but include
preventative maintenance activitiesand utilities. The
latter comprises approximately 50 percent of
expendituresfor physica plant maintenance. Likethe
adminigration category, it isafunction of the inmate
population but not directly driven by it.

Conclusion

The basic funding unit for the prison systemisthe
correctional ingtitution. Similarly, discretehousing
units (their design, capacity and use) are the basic
building blocks of the ingtitution. The department's
use of prototype designs and prototype staffing
patterns implicitly recognize this. Therefore, the
housing units should be the building blocks when
developing the prison budget.

Table 6 isaproposed classification of components
into“basic” and“ discretionary” programs. It should
be noted at this point that the classification scheme
incorporatedinthisreport differssomewhat from that
used by the Department of Corrections. Most
sgnificantly, thisreport includesthe cost of operating
private prisons as part of the security costs. DOC
accountsfor these expendituresseparately, sncethey
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are not factored into the department's per diem.
Additionally, the Department counts education and
medica adminigtration cogts as part of the functiona
area. Inthis paper, an estimated of these costs have
been included as part of overal institutional
administration.

As Table 6 indicates, discretionary expenditures
make up a small proportion of the total.
Discretionary programs should be funded as
“overlays’ on top of the basic servicesincluded in
operating prisonsin accordancewith policy decisons
by the Legidature.

In the past, administrative positions were included
with each ingtitution as part of its prototype staffing
pattern. This practice had the result of treating
indtitutional adminigtration asabasic sarvicedthough,
in reality, most administrative services are only
indirectly associated with the size of the inmate
population. The current reorganization by the
Department of Correctionsmovesmost institutiona
adminigrative staffing to new service centers. Inthis
setting, future funding requests would have the
practical effect of treating administration as a
“discretionary” component and divorce it from a
direct population-driven component.

Although budget decisionsto add capacity generaly
followed the* basic/overlay” model proposed here,
decisions to reduce expenditures when the inmate
population did not materialize as projected did not.
Because the reductions were expected to be
short-term, they were done morein apiecemed than
acomprehens vefashion, with the consequence that
thereductionswere probably lessthan thedeclinein
population warranted. A more comprehensive
approach was taken for the FY 1999-2000
reductionsthat when the Department'sper diemwas
used to calculate the cut. However, the per diem
may be somewhat overstated because it includes
funding for somediscretionary activitiesthat not every
inmate receives.

Based on current CJEC projections, it does not
appear that it will be necessary to authorize additional

prison construction in FY 2000-2001. Authorized
prison capacity (the number of beds authorized for
congtruction by the Legidature) is84,077. However,
because the projections shows a June 2001 inmate
population whichis approximately 2,600 more than
projected for June 2000, it will be necessary to

Table6. Badc and Discretionary Services

% of

Tvoe Component Total
Basc  Facility Security 47%
Badic Genad Medicd D%
Badc Food Sarvices %
Basc Mentd Hedth 4%
Badc Classficaion %
Basc Medicd Security 2%
Basc  Clothing/Laundry 1%
Basc AIDS 1%
Basc Dentd 1%
Basc Phamecy 1%
Badc Inteke& Rdease 1%
Basc Hospitd Services 1%

Total Basc  78%

Overlay Work Squeds 3%
Overlay Education 1%
Overlay Drug Counsding & Tregtiment 1%
Overlay Wdlness 1%
Overlay Other 1%

Total Overlay 7%

Adminigration & Feacility Maintenance  15%

provide additional operating fundsto bring on-line
bedswhich have previousy been constructed, but for
which there was no population demand to open.

RECOMMENDATIONS

1. Funding to bring new prison beds on-line should
be for basic services only with discretionary
services addressed in separate funding decisions.

2. Funding for overlay servicesshould bebased on
the amount of services (e.g., number of inmates
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needing/recelving substance abuse counseling) to
be provided.

In its annua report, the Department of
Corrections should include calculations that
reflect the cost of discretionary programs based
on the number of inmates receiving service.

If necessary to reduce budget all ocations based
on declines in the forecasted population, cuts
should be calculated for basic servicesonly. If
policy decisionsindicate the need or desirability

of cutting discretionary services, thosedecisions
should be made separately.

. When it becomes necessary to construct

additiond correctiond facilities, thedesign should
bereviewed to determineitsfuture staffing and
funding needs, with attention paid to ways to
utilizetechnology (improved perimeter alarms,
video cameras) to and improved designto make
more efficient use of staffing.

COMMITTEE(S) INVOLVED IN REPORT (Contact first committee for more information.)
Committee on Fiscal Policy, 404 South Monroe Street, Tallahassee, FL 32399-1100, (850) 487-5140 SunCom 277-5140

MEMBER OVERSIGHT
Senators Ginny Brown-Waite and Charlie Bronson




