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Prison Support Costs Continve Dramatic Rise _

Costs of operating the state’s prison system have risen sharply and will
continue to increase, principally because of the dramatic increase in Cali-
fornia’s prison population. The increase in the prison population results,
in part, from changes in sentencing policies made by the Legislature.
These changes include determinate sentencing, longer terms for specific
crimes, and prison terms for crimes which previously would have been
punishable by a county jail term or probation. Chart 1 shows that the
number of male felon admissions to state prisons for every 100,000 persons
in the 18-to-49 age group has risen sharply since 1971-72.

Chart 1

Felon Admissions to Prison :
Per 100,000 Male Californians (Age Group 18-49)
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Given projected inmate and parole population growth, we estimate that
the department’s General Fund costs will exceed $2 billion by 1990-91.
This estimate is probably a minimum, however, primarily because the new
prisons the department plans to occupy during the next few years will be
more staff-intensive and costly to operate than existing facilities.

Growth in Corrections’ Costs Far Exceeds Appropriations Limit.
The costs to support the prison system have grown and will likely continue
to grow much faster than the growth in appropriations which is allowable
under Article XIIIB of the Constitution. Chart 2 shows the cumulative
percentage growth in the department’s General Fund budget -and the
state’s appropriations limit since 1980-81. Given this situation, it is likely
that funds may have to be diverted from other General Fund programs
to pay for the prison system in future years. Those programs that are most
vulnerable are obviously those that receive the largest amounts of General
Fund support—education, health, and welfare.
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We discuss the future of expenditures for correctional programs in more
detail in The 1987-88 Budget: Perspectives and Issues. We offer options to
control these expenditures in that publication as well as in The 1986-87
Budget: Perspectives and Issues.

Chart 2

Growth in Department of Corrections Budget
and State's Appropriations Limit
1980-81 through 1990-91
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Insmuhon and Parole Population Plans Uncertain

We withhold recommendation on that portion of the department s sup-
port budget related to the increased costs associated with inmate and
parolee population growth, pending analysis of a revised budget proposal,
population projections, and construction schedule, to be included in the
May revision. .

The budget proposes an additional $115 9 million ($115.8 million from
the General Fund and $122,000 from the Inmate Welfare Fund) and 3,459
new p0s1t10ns to accommodate inmate population growth in institutions,
supervise and provide services to additional parolees, and fund associated
population-driven support service costs.

Our analysis indicates that there are uncertainties regarding the rate at
which the inmate and parolee populations will grow, as well as uncertain-
it:ieslinvolving the department’s pf) an to house inmates in new and existing

acilities. :
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First, the population projections used to develop the budget usually are
changed significantly before the Legislature appréves the Budget Bill. For
example, the Governor’s Budget for 1986-87-was based on a projected
inmate population of 58,060 by June 30, 1987; the department lowered its
projection to 57,360 in -February 1986. (The department subsequently
raised the projection to 65,135 last August.) In addition, the inmate popula-
tion currently is below the levels which the department projected for the
current year. The department indicates that, as of January 25, 1987, there
were 59,564 inmates in prison, or 803 less than the projected level for this
date. Consequently, it is likely that the population updates which are
reflected in the May revision of the budget could be very different from
what is reflected in the Governor’s Budget submitted to the Legislature
in January.

Second, the population-related budget proposals are based on construc-
tion schedules that call for nearly 5,000 new geds to be activated at three
new institutions and five new camps in 1987-88. Given recent uncertain-
ties in activation of new prison facilities and the department’s track-record
in meeting construction schedules, these proposals are open to question.
If the department finds that it cannot complete construction of new facili-
ties as scheduled, new housing plans involving more overcrowding will
have to be developed to accommodate the inmate population. An updated
construction and activation schedule will be available at the time the
department submits its May revision. = _ :

Third, the Department of Finance reduced the CDC’s inmate popula-
tion projection for the budget year by 1,000 inmates to reflect the impact
of parole revocation guidelines that are being established by the Board of
Prison Terms. Although the guidelines are likely to have an impact on the
inmate population, our-.analysis indicates that there is no analytical basis
for this reduction, because the guidelines are still being developed and’
have not yet been approved by the board. Furthermore, néither the CDC;
the board, the Youth and Adult Correctional Agency, or the Department
of Finance could explain how the 1,000 inmate reduction was derived.
Board staff indicate that the guidelines probably will be available prior to
the May revision. (We discuss the development of guidelines in more.
detail in our analysis of the Board of Prison Terms—please see Item 5460.)

For these reasons, it is very likely that the department’s budget request
will be revised significantly prior to the May revision. Pending receipt and
analysis of the revision, we withhold recommendation on $115 million—
the amount requested for management of prison population growth and
parolee services, less amounts we recommend be deleted in other issues
discussed below. '
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‘ THE GROWTH OF PAROLE VIOLATORS , ~
One of the primary reasons for the dramatic increase in the inmate
population has been the significant rise in the number of parole violators

returning to prison. Chart 3 shows the growth in parole violators since
1982. ‘ c ‘

Chart 3 )

Department of Corrections Inmate Population
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Parolees Returned to Custody. Each year, thousands of inmates
leave prison on parole. The period of parole for most inmates—those
serving determinate sentences—is specified in statute. The parole period
for inmates serving indeterminate sentences (for murder and attempted
murder) is determined by the Board of Prison Terms (BPT). In all cases,
the CDC establishes the conditions for parole, and the BPT is responsible
for lrevg‘king parole and returning a parolee to prison if such conditions are
violated.

When a parolee is charged with a violation of the conditions of parole,
and does not waive his or her rights to a hearing, the board holds a
revocation hearing to determine if there is probable cause to believe the
person has violated parole, If the board finds good cause for the violation
charge, it can revoke parole, return the parolee to prison, and determine
the length of the revocation sentence.

Many parolees are arrested for a new criminal offense and are returned
to prison to serve a new term. However, a much larger number of parolees
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are returned to prison by the board for violating conditions of parole
which may not necessarily subject them to criminal prosecution. These
types of violations are considered technical violations, and include viola-
tions such as failing urine tests for drug usage, failing to report to a parole
officer as required, failing to follow the officer’s instructions, failing to
participate in drug testing, or absconding.

According to the CDC, in 1981-82, 2,643 male parolees were returned
to custody for technical violations of parole, while 1,865 were returned for
anew crime. By 1985-86, the number of technical violations had increased
to 13,505, while the number of parolees with new offense terms had in-
creased to 5,066. Approximately 47 percent of the persons released on
parole in 1985-86 were returneti) to custody for technical violations, while
18 percent were returned as a result of a new offense. Chart 4 illustrates
that the rate at which parolees are returned to prison: for technical viola-
tions has increased faster than the rate at which they are returned for a
new crime.

Chart 4

Annual Parole Violation Rates
1981-82 through 1985-86 '
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While parole violators who are returned to prison for a new offense must
serve whatever term is imposed by the court, the law specifies that techni-
cal parole violators can be returned to prison for a maximum of one year.
According to the BPT, the average length of sentence for technical viola-
tors was eight months in 1985-86, although 40 percent were sentenced to
one year. Once returned to prison, technical violators tend to be classified
as minimum security inmates. Of those technical violators returned to
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prison and classified in 1985-86, 62 percent were classified at Level 1
(minimum security), 20 percent at Level II, 15 percent at Level III and
3 percent at Level IV (maximum security).

.Reasons for Increasing Parole Violator Population in Prison. There
are several reasons for the increase in the number of parole violators
returning to prison. First, the most obvious reason for the increase in
parolees returning to prison is the growth of the parole population. The
male parole population supervised in California increased from 25,258 in
1984-85, to 28,984 in 1985-86—a 15 percent increase in one year. The CDC
estimates this population will increase further to 34,085 by the end of the
current fiscal year, and to 39,565 by the end of the budget year. Data from
CDC shows a 197 percent increase in the parole population between
1981-82 and 1987-88.

While the number of parolees has increased, the percentage of parolees
returning to prison has increased even more. Over the past few years,
there has been dramatic growth in the number of parolees held pursuant
to an arrest by local law enforcement or by the department’s parole and
community services division for a violation of the conditions of parole. For
example, the number of male felon parolees arrested increased from 19,-
761 in 1984-85 to 25,024 in 1985-86, or 27 percent in one year. Additionally,
there has been an increase in the proportion of parolees who are referred
by the department to the BPT for revocation and who are subsequently
returned to prison. In 1983-84, 64 percent of the parolees referred for
revocation by CDC to BPT were returned to prison. By 1985-86, this
amount increased to 74 percent:

Until recently, the CDC held many parole violators in county jails pend-

ing their parole revocation hearing. In addition, violators with short revo-
cation sentences were not returned to prison, but were able to complete
their sentences in county jail (the CDC paid counties to house these
violators). There have been increasing restrictions on the use of county jail
beds, however, and the CDC estimates that about 900 beds available to the
department statewide were lost between February 1985 and July 1986.
Because of jail overcrowding and related court injunctions, many counties
no longer accept parole violators for temporary housing in their jails, while
other counties will hold a limited number of parolees for a limited time.
For example, Orange County no longer accepts parole violators for tem-
porary housing, while San Francisco is now holding only 60 parole violators
for a limited time of up to 5 days. San Diego County is now the only large
county which allows unrestricted use of jail beds for parole violators.
Because of these restrictions, increasing numbers of parole violators are
being held in prison, pending parole investigation and a revocation hear-
ing.
Parole Violator Population Expected to Continue to Increase. The
CDC expects the number of parole violators returning to prison to contin-
ue to increase. In 1985-86, parole violators represented 48 percent of the
total prison intake. The CDC estimates this number will increase to 53
percent by the end of 1987-88. Furthermore, as more county jails face
overcrowding and court injunctions, the department estimates the loss of
jail-beds will continue, which will increase the number of parole violators
the department must house in overcrowded state prisons.




Item 5240 YOUTH AND ADULT CORRECTIONAL / 815

Extend Work/Training Program to Technical Parole Violators

We recommend enactment of legislation providing that parole violators
may earn work credits to reduce their parole revocation sentences in the
same way as inmates earn work credilts to reduce their sentences under the
existing work/training incentive program, We further recommend a Gen-
eral Fund reduction of $88,889,000 to reflect the major savings that will
result from the enactirient of the proposed legislation. (Reduce Item 5240-
001-001 by $88,5589,000).

The inmate work/training incentive program, which was established by
Ch 1234/82, was designed to reduce unproguctive idleness of inmates and
provide them with valuable work and training experience. As the CDC
indicates, inmates engaged in useful work are less likely to become behav-
ior problems within the institutions. Current law specifies that “every
prisoner shall have a reasonable opportunity to participate in a full-time
credit-qualifying assignment in a manner consistent with institutional se-
curity and available resources.” _

The work/training incentive program reduces incarceration costs
dramatically by reducing the time many inmates serve in prison. This is
because the program allows inmates who work or participate in a full-time
educational or vocational program to earn work credits that reduce their
sentence by one month for each month of such participation. Other in-
mates earn sentence credits of one month for every three months of
eligibility or participation. Such inmates include those who are willing to
participate in a full-time assignment but are not assigned, through no fault
of their own; those who are assigned to a less-than-full-time program; and
inmates that are involuntarily unassigned (i.e., inmates receiving medical
or psychiatric treatment; inmates in reception centers, enroute, or in
orientation; and inmates awaiting release or transfers) . Under current law,
however, inmates who refuse to work or who are disciplined for acts of
misconduct are ineligible to earn work credits, or may have credits with-
drawn by the department. _

In spite of the legislative policy that all inmates shall receive work
credits if they paricipate in work or education programs, or if they are
involuntarily unassigned, parole violators who are returned to custody for
technical violations of the conditions of their parole currently may not
earn work credits. Although these parole violators are housed in state
prison and treated like other inmates in other respects, they technically
are in prison under the authority of the BPT. Board policy does not allow
these individuals to earn work credits. »

In the past, the Youth and Adult Correctional Agency argued that pa-

role violators should not earn work credits because they were retained in

the custody of local law enforcement agencies where the availability of
work programs varied a great deal. However, as a result of the increasing
restrictions on the use of county jail bed space for detaining parole viola-
tions, in our judgment this argument is no longer valid. Currently, the
majority of parolees who violate the conditions of their parole and are
returned to custody, are housed in state prison.

In addition, the CDC staff we talked with during our field visits indicate
that the policy of not allowing the parole violators in prison to earn work
credits, makes it more difficult to manage this population. Although many
parole violators do work, they earn privileges such as canteen and visita-
tion rights, rather than work credits. When inmates who are eligible to
earn work credits engage in acts of misconduct, the department may deny
them credits or take away credits they have already earned, which direct-
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ly affects the length of time the inmate will stay in prison. A technical
violator, however, has less incentive to behave because the department
cannot directly discipline him or her in the same way it does the general
population, nor can the department administratively increase the parole
violator’s revocation sentence. Extending a. revocation sentence is the
responsibility of the BPT and can only be accomplished upon recommen-
dation of the department after a formal hearing by the goard.

Finally, by denying parole violators credits, an inequitable system exists
whereby a parolee returned to prison for committing a new criminal
offense could actually serve less time for the offense than a parolee re-
turned to custody because of a technical violation of parole. This is because
the parolee who is returned for a new offense is eligible to earn work
credits, while the technical violator is not. For example, a parolee convict-
ed of possession of specified drugs could be sentenced to 16 months or
more in prison. Because he or she is able to earn work credits, however,
the actual time served could be reduced to eight months. A technical
violator appearing before the BPT for drug possession, however, could be
sentenced to one year with no possibility for a reduction in the term.

Fiscal Impact of Extending Work/Training Incentive Program to Tech-
nical Parole Violators. We estimate that if legislation were enacted to
allow technical parole violators to participate in the existing work/training
incentive program, this could reduce tge need for approximately 6,700
prison beds on an ongoing basis. ‘ .

We estimate that the state could realize annual General Fund savings
of approximately $89 million in prison operating costs, less minor adminis-
trative costs, because technical violators would have their revocation sent-
ences reduced in the same manner and extent as sentences are reduced
for other inmates under the existing inmate work/training incentive pro-
gram. This could, in turn, potentially reduce the state’s need to construct
two new prison facilities that could cost up to $570 million in capital outlay
expenditures.

The Legislature has statutorily adopted the policy that every prisoner
shall have a reasonable opportunity to participate in a full-time credit-
qualifying assignment. Altgough the BPT could change its policy adminis-
tratively to allow technical parole violators to earn work credits, it has not
done so. Accordingly, we recommend that legislation be enacted to clarify
the law to specifically extend this policy to technical parole violators. Such
legislation would provide that parole violators’ revocation sentences could
be reduced in the same way as inmates’ terms of imprisonment may be
reduced under the existing work/training incentive program.

Because of the established legislative policy regarding the inmate work
program and the potential for major General Fund savings in the budget
year, we recommend that the legislative changes be adopted either in
urgency legislation or in companion legislation to the Budget Bill. On this
basis, we further recommeénd a net General Fund reduction of $88,889,000
from the department’s budget on the assumptions that the legislation will
take effect on July 1, 1987, and the provisions will affect all technical parole
violators who are incarcerated on the operative date of the legislation.
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Better Alternatives Needed for Parole Violators

- We recommend that the department report prior to hearings on the May
revision of the budget on alternatives to reduce the growth in the parole
violation rate and the number of parole violators housed in prison.

The Department of Corrections recognizes that parole violators are
taking up an increasing number of scarce prison beds. However, the only
proposal included in the budget to-deal with the burgeoning parole viola-
tor population is a request to contract for additional bed space in private
community facilities to house technical violators. Our analysis indicates
that there are problems with the department’s proposal and that it should
look at other alternatives to handle the growing parole violator popula-
tion. - - v » o :

CDC Proposal. In order to reduce the number of parole violators
taking up space in prisons, the department requests $13 million for 5
community facilities that together will house between 695 and 845 beds
for technical parole violators in the budget year. These facilities are pri-
vate facilities that the department would contract for on a joint venture
basis. They are intended to house technical parole violators who are con-
sidered minimum security risks. The private contractor would provide the’
building, support staff, and services (such as food, furnishings, and an
inmate educational program), while the department provides on-site se-
curity staff and related services. The department is contracting for one
80-bed community facility in the current year.

The request to contract for these community facilities is incorporated
in the department’s inmate and parole population budget change pro-
posal. As indicated above, we are withholding recommendation on this
proposal until the time of thé May revision. Our preliminary analysis
indicates, however, that the proposal to contract for beds in:community
facilities will cost considerably more than prison beds. According to the
Governor’s Budget, the average per capita cost to house a minimum secu-
rity inmate in prison will be less than $13,000 in the budget year, while the
cost per inmate in the proposed facilities would range from about $17,000
to $24,000. Co

Although these facilities would provide some relief for the overcrowded
conditions of the institutions, only one would provide unique programs
that are not provided in prison. This facility would be a substance abuse
treatment unit. The department:advises that the primary goal of this
facility would be to provide (1) intensive drug abuse counseling and:drug
and alcohol treatment, (2) job skill development and instruction :in job
search techniques, and (3) job placement in the community. Whilé this
program is expensive (about $24,000 per inmate), it couldy reduce the
intake of parole violators to the extent that it reduces parolee recidivism.

Other Alternatives. Although the proposed community facilities
should provide some relief by reducing the number of parole violators
housed in prisons, we believe that the department also should consider
special programs and altérnatives that could reduce the growth of parole
violators. The Department of the Youth Authority recently identified
several programs specifically for parole violators in its “Population Man-
agement and Facilities Master Plan.” Some of these special programs may
require higher initial funding or staffing levels, but may generate long-
range savings in support and capital outlay costs by reducing the grow
of parole violators housed in state facilities. We suggest that similar pro--
grams should be considered for the CDC as well. Specific options include:

1. Employment Specialists/Job Developers. One option would be
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to establish an employment specialists/job developer program in parole
services to concentrate efforts and resources on job development and
placement for-parolees. For example, a pilot project implemented by the
Youth Authority increased the number of parolees who secured employ-
ment, and reduced parole revocation rates. According to the Youth Au-
thority, employability was the critical factor for the positive parole results.

2. Institutional Parole Violator Program. A second option would be
to establish a special program: for parolee violators who are returned to
prison. Two parole violator programs have been implemented by the
Youth Authority which focus on the areas in which the parolee failed on
parole and on the skills the parolee needs to complete parole successfully.
The programs provide a short-term intensive program of counseling, edu-
cation, community work experience, and parole preparation in order to
make parole violators ready for return to the community in a shorter
period-of time than would be the case if they were housed with the general
inmate population. :

3. Intensive Parole Re-entry Services. A third opion would be to in-
crease and intensify contacts made with parolees during their parole.
Because the first few months following release from prison are the most
critical period of transition for the parolee, increasing the number of
contacts made with parolees and reducing parole caseload ratios might
reduce the revocation rate. The Youth Authority proposes to double its
re-entry services so that newly released parolees will be seen a minimum
of eight times per month. The Youth Authority estimates that there will
be a 10 percent reduction in its revocation rate as a result of this proposal.

4. Electronic Surveillance. Another option involves the use of elec-
tronic surveillance devices to monitor and control the activities of parole
violators who would otherwise be returned to prison. The parolee could
maintain a job, attend school or training in the community, and be restrict-
ed to his or her home at other times. The Youth Authority proposes to
implement such a program on a pilot basis as one component of its plan
to increase the use of community-based detention and temporary deten-
tion. N »

5. Parole Assistance Service Program. Another option would be to
establish a parole assistance service program. The State of Virginia recent-
ly contracted with a private organization to develop such a program,

- Specifically, one portion of the-Virginia program is an effort to reduce
the use of incarceration for parolees who are returned to the state’s parole
board for revocation because of technical violations. This is accomplished
through the development of additional resources to substitute or supple-
ment those previously utilized for parole. Staff develop highly structured
plans for the parolees’ release into the community ang present the plans
to the parole board for review and approval. Plans consist of an evaluation
of parolee progress; housing, employment and vocational training re-
sources; third party supervisors; and special treatment services.

Analyst’s Recommendation. In order for the Legislature to (1) as-
sess the adequacy of the department’s proposal to provide special housing
for parole- violators, and (2) ensure that the department has considered
a variety of options for reducing the number of parole violators returning.
to prison and taking up scarce bed space, we recommend that the depart-
ment submit to the Legislature a report which evaluates alternative ap-
proaches to alleviating this problem such as those discussed above. The
report should address in a comprehensive fashion:
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e The potential impact of each option on the parolee revocation rate
and public safety,
¢ The potential costs and benefits of each option,
e The effect each option could have on the need for prison beds, and
o A reevaluation of the department’s request for use of community
facilities to house parole violators, with an analysis of the benefits and
costs associated with each facility. :

We further recommend that the department sybmit this report to the
Legislature prior to hearings on the May revision of the budget.

Restitution Center Proposal Contains Too Many Uncériainiies

We recommend a General Fund reduction of $830,000 requested for
establishment of a restitution center, because the department’s proposal
contains too many uncertainties and is premature. (Reduce Item 5240-001-
001 by $830,000).

The budget proposes $1,462,000 from the General Fund to establish a
50-bed pilot “restitution center” in which inmates would live while work-
ing in the local community. The amount requested includes $659,000 for
17 positions to operate the center and $803,000 for support of inmates who
would live in the center. The department indicates that it plans to locate
the center in leased space in an unknown location.

Background. Chapter 1520, Statutes of 1984, permits the depart-
ment to establish restitution centers as a’means by which persons sen-
tenced to prison could maintain a job-and pay their victims financial
restitution. The measure specifies that after-tax earnings of inmates must
be paid to the department, and used to reimburse the inmate for costs
directly associated with employment, such as transportation, special tools
or clothing; union dues, etc. The statute also provides that one-third of the
remaining wages would be used to reimburse the CDC for the costs of
operating and maintaining the center, one-third would be used to pay
restitution to the victim pursuant to an agreement with the victim or court
order, and one-third would be placed in a savings account for the inmate.

The department advises that the proposal is still in the “concept stage,”
but that the center would probably house minimum security inmates
convicted of “white collar” crime.

In our judgment, the department’s proposal is poorly developed and
incomplete. :

No Basis for High Cost. Our analysis indicates that the costs of this
proposal are very high and without a firm basis. The department indicates
that the requested amount for inmate support was based on a rate of $44
per day per inmate. This amount includes costs to lease a facility and to
pay for inmate food, clothing, medical care, and other support items (the
department budgeted funds for the 17 positions separately). The depart-
ment was unable, however, to substantiate the $44 rate, but indicatede:hat
the rate was comparable to the amount budgeted for private community
facilities that house technical parole violators. Our analysis indicates that
the rate for a restitution center should be Iess than the rate for the speci-
fied community facilities, because rates for such facilities include costs for
all support staff (except for security), while the restitution center rate
does not include costs for any support staff. :

In our judgment the costs to house inmates held in a restitution center
should be among the lowest inmate per capita costs in the department.
This is because (1) Chapter 1520 requires tll)lat a portion of the inmates’
wages be paid to the CDC to operate and maintain the center, and (2) the
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department would provide no education or work program at the center,
since the inmates would ‘go to work each day. The department has not
budgeted any revenue from the inmates’ wages, however, and, in fact,
when both the cost for inmate support and additional CDC positions are
considered, this proposal would result in annual inmate per capita costs of
more than $29,000, or more than double the average per capita cost for
minimum security inmates housed in state prisons. :

Planning is Incomplete. In addition to-the cost considerations, our
review indicates that the department has not taken the preliminary steps
that are necessary to establish a restitution center. At the time this analysis
was prepared the department advised that it had not decided where to
locate the facility and had not examined available leased space. Because
Chapter 1520 specifies that the location of the center must be approved
by the county board of supervisors or city council in the jurisdiction in
which the center will be located, siting the center could be a lengthy
process. In addition, Chapter 1520 requires the department to reimburse
the county or city in which the facility is located for any additional direct
law enforcement costs resulting from establishment of the center. No
funds have been budgeted for this purpose. I

Chapter 1520 also requires that the cﬁ)epartment adopt regulations for
administering restitution centers and that the regulations be approved by
the Office of Administrative Law (OAL). The department advises that it
has not begun to develop regulations. Regulations such as these have
usually required months of review and processing by the OAL before they
can be adopted. ’ .

Analyst’s Recommendation. We believe the department deserves
credit for attempting to establish a program that may relieve some over-
crowding in prisons while keeping inmates productive through employ-
ment. At the same time, however, our analysis indicates that the
department has neither justified the costs of the proposal nor undertaken
the necessary planning for the center. For these reasons, we recommend
that the Legislature not approve the proposal at this time. Because the
department must care for inmates who would not be housed in the center,
we recommend that $632,000 of the requested amount be approved (the
costs of housing 30 minimum security inmates) and that the balance of
$830,000 be deleted. -

Department Should Report on Costs of Proposed Classification System

We recommend that the department report during budget hearings on
the fiscal and programmatic costs and benefits of the options it has identi-
fied for. modifying its inmate classification system.

The department plans to implement a modified inmate classification
system:during the budget year. The modifications are contained in the
final report of the department’s exhaustive inmate classification system
study, which was released in the spring of 1986. The study reviewed three
specific options for changing the current classification system. '

We recommend- that before the department implements its selected
option, it present an analysis to the Legislature of the fiscal and program-
matic costs and benefits of the different options presented in the report.

Classifying 'Ininates by Security Level. The concept behind the de-
partment’s classification system is to predict future inmate behavior in an
objective, consistent manner. It:assigns a score to each inmate, based on
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points given for sentence length, personal characteristics, prior criminal
record, and prior behavior while incarcerated. Inmates are then divided
into four security groups according to their classification scores, with Lev-
el IV being the greatest security risk and Level I the lowest security risk.

The department uses the classification scores when it assigns inmates to
particular institutions. For example, Level IV inmates are generally as-
signed. to Folsom and San Quentin State Prisons and the Southern Max-
imum Security Complex, which are the state’s primary Level IV
institutions, and generally have higher staffing levels than lower security
institutions. The classification system is also used in determining what type
of institutions to build in the future.

Classification and Inmate Housing. Because inmate classification is
an objective, point-scoring system, it is rare that the number of inmates
at a particular classification level equals the number of prison beds at that
level. In recent years, capacity shortages at higher level facilities have
required the department to “override” classification scores by housing
inmates with higher security ratings in institutions designed for inmates
with lower ratings. For example, the department advises that at the end
of the current year, it will have a shortage of 2,857 Level IV beds and 1,775
Level I beds, and a surplus of 3,539 Level III beds and 1,643 Level II beds.
In order to house the inmate population in its existing facilities, the depart-
ment will have to make classification “overrides” to house many inmates
outside of their security level.

Findings of the Report. The department’s report concludes that the
current classification system “overclassifies” inmates in that it may result
in housing inmates in higher (and more expensive) security levels than
necessary. The report also found that the current system is driven primar-
ily by the length of an inmate’s prison sentence, while in-prison behavior
is given too little weight.

The department identified three options for modification of the system.
The first option would result in 30 percent of Level IV inmates being
reclassified as Level III inmates. The second option would result in a 50
percent drop from Level IV to Level 111, while the third option would
result in a 70 percent drop. .

The department ultimately chose to implement the first option—the
option that makes the fewest changes to the current system. The report.
concludes that the revised system will result in many of the inmates who
have received “overrides” and who are housed in facilities below their
current classification level, being reclassified so that their classification
will match the level in which they are presently housed.

The department indicates that in selecting one of the options presented
in the report, it did not consider the fiscal implications of the three options
on the department’s support budget. : :

Consultants Disagree with Department’s Choice. Last year, the As-
sembly Ways and Means Committee commissioned the National Council
on Crime and Delinquency (NCCD) to review the department’s report.
The NCCD issued several findings about the department’s study and
concluded that the results of the study do not fully support the CDC’s
decision to adopt the first option. The NCCD recommended that the
second, less costly, option be adopted instead, and that certain factors be
added or eliminated from the classification scoring system to enhance the
system’s ability to predict inmate behavior.

Implementation Planned for the Budget Year. The department ad-
vises that the changes in the classification system must be approved by the
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Office of Administrative Law (OAL) before they can be implemented.
The department anticipates that the OAL review process will begin in
February 1987, and take approximately six months to nine months to
complete. Aftér that time, the department will begin to rescore each
inmate’s classification rating.

Department Should Consider Fiscal Impact. As we indicated in
The 1986-87 Budget: Perspectives and Issues (please see page 179), one
way for the Legislature to reduce the costs of operating the prison system
is to classify inmates at the lowest possible security level, given public
safety considerations. There are significant cost differences between the
three options the department reviewed. This is because each option would
result in different numbers of inmates at the higher security levels, and
the higher security levels have the highest staffing levels.

We are concerned that the department did not consider the fiscal im-
pact of the proposed revisions to the classification system. Although
changes in the system may not result in immediate savings because of the
large number of “overrides,” the long-term fiscal implications could be
very significant, given that many new beds at various levels will be activat-
ed at new prisons in the coming years. If all inmates were housed in
institutions that matched their classification level, our review indicates
that choosing the second option over the first option could result in major
General Fund savings. Based on data contained in the department’s re-
port, we estimate that savings would exceed $12 million annually when the
full effect is realized.

Therefore, in order to fully inform the Legislature of the implications
of the department’s proposal, we recommend that the department report
at budget hearings on the fiscal and programmatic costs and benefits of
the options it has identified for modifying the inmate classification system.

Physical Fitness Incentive Pay :

Last year during budget hearings, the Legislature expressed concerns
about a provision in the department’s Unit 6 collective bargaining agree-
ment relating to physical fitness incentive pay. Specifically, the agreement
required the state, beginning January .1, 1987, to pay eligible peace officers
an additional $65 per month for successfully completing a physical fitness
test. As a result of the agreement, the state is required to pay employees
an additional $780 per year merely because they are physically able to
perform the jobs for which they were hired. Those who are not physically
able to perform their jobs will not get the bonus. They will just get their
regular salary. The administration advised the Legislature that the provi-
sion was included in a bargaining agreement that covered 1985-86 and
1986-87, and that the issue would be reviewed again during collective
bargadining negotiations for 1987-88.

Neither the CDC’s budget request nor the employee compensation
item in the 1987-88 Budget Bill contains any funds for fitness pay for the
department for the budget year, although the Department of Personnel
Administration advises that it is likely that the fitness pay provision will
be included in the 1987-88 bargaining agreement. To the extent that the
agreement includes this employee benefit, the CDC’s budget may be
underfunded by more than $4 million from the General Fund in the
budget year, and may require a deficiency allocation. We discuss this issue
in greater detail in our analysis of the employee compensation item
(please see Item 9800). S
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Costs for Toussaint v. McCarthy Not Budgeted

A significant factor affecting the department’s support budget and oper-
ations in recent years has been Toussaint v. McCartE y—a 1984 court d%ci—
sion in which the U.S. District Court for the Northern District of California
ordered the department to take immediate steps to correct specific defi-
ciences in the administrative segregation housing units at San Quentin
and Folsom State Prisons. The court issued a permanent injunction in 1984

-and appointed a.court monitor to oversee and report on compliance with
the injunction. v . ' L

The. 1986 Budget Act included $2.2 million to fund 271.5 positions for
Toussaint for the first two months of the current year. Chapter 1314,
Statutes of 1986, provided $10.8 million for the remaining ten months, for
a total of $13 million in the current year. The positions, which include
correctional officers, counselors, teachers, and maintenance workers,
were authorized on a one-year, limited-term basis.

Fewer Positions Will be Needed in the Budget Year. Two recent
events will reduce the number of positions needed to comply with Tous-
saint in 1987-88 to below current-year levels. - .

" First, the U.S: Court of Appeals for the Ninth Circuit issued a unanimous

decision on September 30, 1986 which overturned portions of the 1984
order. The department advises that the appellate decision changes a nuni-
ber of the requirements imposed by the district court which should reduce

‘the need for positions, although the decision is subject to interpretation
and further litigation. ‘ ,

Second, the department is in the process of moving inmates who are the
subject of the Toussaint case out of the administrative segregation housing
units at Folsom and San Quentin and into units at the new California State
Prison-Sacramento County and the Southern Maximum Security Com-
‘plex. As the administrative segregation housing units are converted to
general population housing units, fewer ‘staff will be needed to comply
with Toussaint. _ A : ;

Funding Requirements for the Budget Year. The 1987-88 Gover-
nor’s Budget does not include any funds for operating costs associated with
Toussaint v. McCarthy, although funds certainly will be required. The
department is still reviewing the impact of the appellate decision on the
department’s operating budget, but indicates that up to 100 positions may
be needed in the budget year. If 100 positions were required to meet the
_Toussaint requirements, we estimate that the additional costs could reach
$5 million from the General Fund in 1987-88. T v

The CDC and Department of Finance acknowledge that funding will
be needed to meet the requirements of Toussaint that were not over-
turneéd by the appeals court. The Department of Finance advises that a
budget amendment letter will be forthcoming. L

Reporting Requirements. The 1986 Budget Act required the depart-
ment to report to the Legislature on the staffing and funding implications
of court actions in Toussaint and provided that any savings resulting from
the actions revert immediately to the unappropriated surplus of the Gen-
eral Fund. The department submitted a preliminary assessment of the
appeals court’s ruling on November 3, 1986. In addition, the Department
of Finance advised the Legislature on December 23, 1986 that approxi-
mately $2.9 million provided in the current year to comply with Toussaint
will not be needed and will revert to the General Fund.

The Supplémental Report of the 1986 Budget Act requested the depart-

me;fa L(l) submit a report to the Legislature by December 1, 1986 validating
2115
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the workload requirements of Toussaint. On November 25, the depart-
ment advised the Legislature that it would not submit the report until
Aprill, 1987, because it could not address the workload issue effectively
until it had made further study of the appeals court’s ruling. v

Legal Services Positions Not Justified ,

We recommend deletion of five positions for expanded in-house legal

services, because the department has not presented evidence that its avail-
able legal resources are inadequate, for a General Fund savings of $193,-
000. (Reduce Item 5240-001-001 by $193,000). ‘
" The budget include $193,000 for five additional positions in the depart-
‘ment’s legal services unit. The positions include three staff counsel posi-
tions, one legal assistant, and one legal stenographer. The department
advises that the positions would provide legal advice and consultation,
support litigation efforts, draft and review legislation and regulations, and
represent the department at administrative hearings. ‘

The department contends that current staffing in the legal services unit,
which includes three legal counsel positions and one stenographer, is
inadequate, because no positions have been added to the unit since 1972.
The department points out that the need for legal work has increased as
the inmate population and number of CDC employees have more than
doubled since the unit was created.

Although it is true that no additional staff has been added to the depart-
ment’s legal unit recently, our analysis indicates that other legal resources
available to the department—both within the CDC and the Department
‘of Justice (DOJ)—have grown in response to the increases in depart-
ment’s legal problems. Furthermore, we believe that the department’s
proposal is inconsistent with state policy to provide centralized legal serv-
ices through the DOJ. " h

Other Legal Resource Not Considered. Our analysis indjcates that
the department’s proposal fails to recognize that there are other staff
within the department to handle the legal affairs workload, and that this
staff has grown in recent years. For example, the department administra-
tively established five positions during the current year to handle work-
load associated with contractor claims, and is requesting $204,000 for the
budget year to make these positions permanent (we discuss. this proposal
later in this analysis). In addition, the department’s court management
services unit was designed specifically to provide in-house litigation sup-
port. There are currently nine positions in this unit, two of which were
added in the current year specifically to handle work associated with a
major court case—Toussaint v, McCarthy. o .

Our analysis indicates that the department also did not consider the
growth in legal services provided by the DOJ. The DOJ provides general
legal advice and consultation to the CDC as it does for all state agencies.
Because of the increased litigation involving CDC, the DOJ established a
correctional law unit last year with 24 attorneys and 5 paralegals, and the
Legislature approved 8 additional attorneys for the unit in the current
year. Consequently, in the current year, there are 32 attorneys and five
paralegals in this unit assigned full-time to litigation activities related
solely to the Department of Corrections. In addition, the DQJ is request-
ing eight more attorneys and five more paralegals for the unit in the
budget year. If DOJ’s request is approved, the unit would have a total of
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50 positions in 1987-88. £

There are other legal units at the DOJ which provide legal services to
the CDC. For example, in 1985-86, the DQJ assigned one attorney to new
prison construction litigation full-time. The department added a second
attorney in the current year, and is requesting a third in the budget year.
The DOJ is also requesting 1.5 additional attorneys for.legal work associat-
ed with the CDC’s persorinel actions for 1987-88.

The Department of Finance indicates that it did not consider the DOJ’s
staffing—either existing staff or the 15 new positions requested for. the
bucélfget year—when it approved the CDC’s request for additional legal
sta

State’s Legal Services Should be Centralized. = Our analysis further
indicates that the department s request to add legal staff in-house is incon-
sistent with the state’s policy of encouraging efficiency by centrahzmg the
state’s legal services in the DQJ.

For these reasons we recommend that the request for five addltlonal
positions be deleted, for a General Fund savings of $193 000. o

Construction Claims Process Needs Clarification

We withhold recommendation on $204,000 and five positions requested
from the 1956 Prison Construction Fund for construction claims review,
pending legislative review of the process the department plans to use to
review the claims.

_ The budget includes $204,000 from the.1986 Prison Construction Fund
for. five positions in the department’s legal services unit. The positions,
which include a staff counsel, two engineers, a staff services analyst, and
a legal stenographer, would handle additional workload associated with
contractor claims and arbitration in the new pnson construction program.
The positions were created administratively in the current year at a par-
tial-year cost of $111,000.

The positions requested are in addition to three pos1t10ns (staff counsel,
engineer, and legal stenographer) that the Legislature approved last year
for contractor claims review, At that time, the department advised that
the new prison construction program could generate up to $20 million i in
claims from contractors. The department now indicates that last year’s
estimate was too low. The department advises that additional positions are
needed at this time because claims will range from $74 million to more
than $200 million, or up to 10 percent of the costs of the entire new prison
construction program’

In -our analysis of the department’s capltal outlay budget, we 1dent1fy
several unanswered questions associated with the claims review process
(please see Item 5240-301). They include: (1) Why are contractor claims
anticipated to exceed $200 million? (2)' What steps has CDC taken or
proposes to take to reduce claims significantly over the next 10 years? (3)
What procedures is the department using to evaluate, process, and settle
ci)ntractor claims? and (4) What funding sources are available to pay such
claims?

In our capital outlay analysis, we recommend that the department pro-
vide the Legislature with answers to these questions. Until this informa-
tion is provided and the Legislature has had an opportunity to review the
department’s claims review process and the proposed source of funds to
play c}f}ums we withhold recommendation on the request for the addition-
al sta
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Unjustified Equipment : '
' We recommend a General Fund reduction of $194,000 to eliminate over-
budgeting for equipment. (Reduce Item 5240-001-001 by $194,000).
Further, we withhold recommendation on $7,929,000 requested from the
General Fund and $6 million requested from SAFCO for equipment,
‘pending an explanation of the department’s specific equipment needs, as
required by the State Administrative Manual. o
The department requests $19.9 million for equipment at various institu-
tions. This amount includes $13.9 million from the General Fund and $6
million from the SAFCO, (The department advises that there is no specif-
ic distinction between equipment purchases proposed from the General
Fund or SAFCO.) - B
In our review of the department’s budget, we found that the depart-
ment submitted information to the Legislature to justify equipment pur-
chases of only $6 million-—$13.9 million less than the amount requested in
the Governor’s Budget. The department does not have an expenditure
plan for the remaining funds. , .
“'Budget Detail Reflects Overbudgeting. Our analysis of that portion
of the equipment request for which the department has provided details,
indicates that certain equipment items were double-counted, while others
were overbudgeted. The items which were double-counted by the depart-
ment include: $100,000 for vehicles, $75,000 for photo copiers, $5,000 for
metal detectors, and $2,000 for floor buffer machines, for a total of $182,-
000. In addition, while the request includes funds -for many of the same
items of equipment, some of these items differ in price-for mo apparent
reason. These items include hand-held metal detectors, floor buffer ma-
chines, food serving carts, and ice machines. If all were purchased at the
price of the least expensive item, the department could save $12,000.
Without further documentation of the need for these funds, we have no
basis for recommending that they be approved. Accordingly, we recom-
mend deéletion of $194,000 from the General Fund request. . SR
Undocumeénted Request Totals $13.9 million. We recognize that a
department that operates twenty 24-hour care facilities will need to pur-
chase substantial amounts of equipment in the budget year. At the same
time, however, the CDC has not provided any information whatsoever on
how it intends to spend $13.9 million of the amount it requests for equip-
ment. According to Section 6120 of the State Administrative Manual, each
department must prepare schedules detailing the specifics of, and the
need for, the various items of equipment included in its budget request.
We see no justification for exempting CDC from the rules which apply to
other state departments. y ‘ f
- Without a specific list of the equipment the department plans to pur-
chase, it is difficult for the Legiﬁatur_e to exercise its responsibilities to
oversee the expenditure of state funds. Consistent with state procedures,
the department should specifically advise the Legislature how the remain-
ing $13.9 million ($7.9 million from the General Fund and $6 million from
SAFCO) requested for equipment will be spent. Thus, we withhold rec-
ommendation on the remaining portion of the request, pending receipt
and review of a detailed list of equipment the department plans to pur-
chase in the budget year. '
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Special Repair Projects Uncertain—Again

We withhold recommendation on $3,136,000 requested from the 1.986'
Prison Construction Fund for special repairs and deferred maintenance,
pending an explanation of what projects the department proposes to un-
dertake in the budget year.

The department requests $3.1 million from the 1986 Prison Construction
Fund for special repairs and deferred maintenance projects at various
institutions. In-order to document its request, the department submitted
to the Legislature a list of 98 projects that it estimates will cost-a total of
$11.1 million; or $8 million more than the budgeted amount. The depart-
ment mdmates that it will not decide which spec1ﬁc projects to undertake
until later in.the current year. -

We recognize the need to fund spemal Tepair and deferred mainte-
nance, -especially for the department’s aging institutions. At the same
time, however we believe that the department should specifically advise
the Leglslature how the $3.1 million in special repair funds will be spent.
Without this information, the Legislature is unable to oversee the expendi-
ture of state funds. Consequently, we withhold. recommendation on the
request, pending receipt and review of a list showing the specific special
repair and deferred maintenance projects the department p ans to under-
take in the budget year. :

It should be noted that this is the second year in a row in Wh1ch the
department has failed to submit a speczﬁc expenditure proposal for special
repairs to the Legislature.

Department Fails to Develop Preventive Mamtenance Program. In
the Supplemental Report of the 1986 Budget Act, the Legislature directed
the CDC to develop a preventive maintenance program to schedule fu-
ture repair and maintenance projects at existing and new prlsons Preven-
tive maintenance efforts conducted by other. state agencies have
improved the management of, and budget accountablhty for, mainte-
nance and repair projects because the work is planned in advance.

The department was directed to report to the Legislature by October
1, 1986 on the developmeént of a preventive maintenance program. At the
time this analysis was prepared, however, the department had not submit-
ted the report. .

Budget Bill Language Provides I.eg|sluhve Oversughf

We recommend that the LegzsIa ture include language in the Budget Bill
to facilitate oversight for the activation of personnel and program manage-
ment services for new institutions (Item 5240-001-001).

- The 1984, 1985 and 1986 Budget Acts contained language to ensure that
the Leglslature is notified (1) before positions are filled at new institutions
and camps, and (2) when the department amends its contract for program
management services for new prison construction. This notification pro-
vides the Legislature with valuable information for the oversight of new
prison construction and activation efforts. The 1987 Budget Bill, as intro-
duced, does not contain either provision.

Personnel Activation Language. The previous Budget Acts requlred
the department to notify the Legislature 30 days before filling authorized
positions at new institutions. The 1986 Budget Act also contained a similar

rovision for new camps. All of the positions for the new institutions were
Eudgeted for activation based on construction schedules for the new insti-
tutions and camps. The language was intended to ensure that the depart-
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ment not fill the positions as initially planned if there were substantial
delays or changes in the new prison and camp construction schedule.

In our judgment, this language is necessary in the budget year, because
the department plans to open more than 4,700 beds at three new institu-
tions, and five new camps. The department acknowledges that because
staff were hired too early at the California Medical Facility-South at Vaca-
ville, which opened in 1984, the state incurred major unnecessary General
Fund costs for salaries and benefits. o

‘In addition, the language has:provided the Legislature with a better
opportunity to review the department’s spending practices. In:October
1986, for example, the department notified the Legislature that it intend-
ed to fill positions at the new California State Prison-Sacramento before
the: positioris were budgeted to be filled, because construction of the
facility was ahead of schedule. In reviewing ‘the department’s proposal, we
found that the department did not have funds to support the positions, and
had not notified the Legislature that it would need additional funds to hire
the staff earlier than anticipated by the budget..

‘Consequently, ‘we recommend that the Legislature restore the lan-
guage. Specifically, we recommend that the Legislature adopt the fo]low-
ing Budget Bill language, in Item 5240-001-001: -

“No positions for the new prisons and camps ‘proposed for activation in
1987-88 may be filled prior to 30-days advance notification to the legisla-
tive fiscal committees and the Joint Legislative Budget Committee, or
not sooner than whatever lesser time the Chairperson of the Joint Legls-
lative Budget Commlttee or his or her de51gnee may in each mstance
deterimine.”

Contract Amendment Language. The previous Budget Acts also re-
quired the department to submit to the Legislature any contracts or
amendments to existing contracts covering program management serv-
ices for new prison construction. The language required the department
to provide this information at least 30 days before entering into a new
contract or amending a contract. This provision was designed to ensure
legislative overs1ght of the capital and program management aspects of
the new prison construction program.

We believe this language will continue to be needed in the budget year.
The department indicates it plans to continue to use the services of its
capital expenditure management firm, Kitchell CEM, although the state’s
five-year contract with Kitchell will expire at the end of the current year.
The contract has been amended 13 times since 1982 resulting in total costs
for capital program management services of $28.5 million: In addition, in
January 1987 the Auditor General found that the department’s rates for
program management and consulting contracts (including Kitchell) were
too high, and that the department could have saved more than $900,000
in 1984-85-and 1985-86 if it had provided reasonable rates of profit to
contractors. -

Because of the magnitude of thlS contract, the need for ongoing legisla-
tive oversight of the construction management program, and the an-
ticipated ‘shortfall in prison construction bond monies (pléase see our
capital outlay analysis of the Department ‘of Corrections—Item 5240-301),
we recommend that the language be restored. Specifically, we recom-
mend  that the Legislature adopt the followmg Budget Bill language in
Item'5240-001-001:
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“Notwithstanding any other provision of law, at least 30 days prior to
entering into any contract, or amending any existing contract for pro-
gram management services, the Director of Corrections shall submit the
proposed final contract to the fiscal committees. and the Joint Legisla-
tive Budget Committee, or prior to whatever lesser time the Chairper-
son of the Joint Leglslatlve Budget Committee, or his or her designee,
may in each instance determine. Program management services in-
clude all services provided by the department’s capital expenditure
managers (Kitchell CEM or any successor) to assist in the planning and
1mplementat10n of the department’s new prison constructlon pro-
gram. .

Prison Industry Authority Losing Money

We recommend that the Prison Industry Authorily present the Iegzs]a-
tive fiscal committees with a report prior to budget hearings on its short-
term and long range plans to become more financially viable.

" Chapter 1549, Statutes of 1982, restructured the prison industries pro-
gram and spec1f1ed that the Pr1son Industry Authority’s (PIA) expendi-
tures would not be subject to annual review and approval by the
Legislature. This provided PIA with maximum flexibility to operate as if
it were a_self-supporting private business, and to allow it to respond to
changmg market conditions quickly. Chapter 1549 expressed the Legisla-
ture’s intent that the “operation of the prison 1ndustr1es program be self-
sustaining, financed from its own operating resources.’

Our: analysis indicates that PIA is having difficulties in malntalmng
profitability. In addition to its unstable financial condition, our review of
PIA indicates that it is not operatmg in the self-sustammg manner which
the Legislature intended.

Financial Losses. The Authorltys annual report to the Leglslature
shows that PIA suffered a net loss of more than $890,000 in 1985-86. Sixteen
of its 40 enterprises lost money, and four institutions were not profitable
in the aggregate. Although this is the second year during PIA’s three years
of operation that it has reported a loss, PIA advises that extraordinary
circumstances contributed to the loss, 1nclud1ng (1) the high costs of
subcontracting laundry services for state hospitals because it was unable
to provide services in-house due to delays in the construction of laundries,

g (2) the costs.of Ch 1366/86 (AB 3921), which required:specified state
funds to pay the U.S. Treasury for a reimbursement claim. resulting from
a federal audit. The PIA staff acknowledge, however, that start-up costs
for new enterprises will continue to increase, and-that PIA will probably
continue to suffer losses at least through 1987-88.

$78 Million Provided for Expansion. Although PIA was des1gned to
be self-sustaining, it has sought and received nearly $78 million from the
Legislature in the past three years. Ch 1413/85 (AB 727) provided.a $15.9
million General Fund loan to PIA for expansion of industry programs in
new prisons. While PIA is supposed to cover its costs out of its revolving
fund, backed by loans from the General Fund or private lenders if neces-
sary, it received an additional $62 million from the 1986 Prison Construc-
tion Fund, pursuant to Ch 532/86 (AB 4356). The $62 million was not a
loan, however but a direct appropriation for capital expansion. at seven
new prisons..

Proposed New Industries Will Lose Money. Our review of PIA’s
proposed e 1pansmn indicates that some of the new enterprises PIA is
planning will lose money. For example, three of the eight enterprises
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planned for the new California State Prison-Kings County at Avenal are
projected to operate at a net loss, and one of the profitable enterprises is
projected to generate only $3, 9299 in net annual income. It is the policy of
PIA to enter into individual enterprises that may lose money, provided
that the industry operations for an entire prison are profitable in'the
aggregate.

Limited and Uncertain Markets. Our review found that PIA has re-
lied almost entirely on sales to the state (primarily the Department of
Corrections) and has been unsuccessful in penetrating markets at the local
level. Staff report that 50 percent of total sales are to the CDC, while only
about 4 percent to 5 percent are to local governments.

In addition, the expansion of PIA operations is not always well—coor-
dinated with other state departments. For example, PIA indicates that its
laundry at the new California State Prison-Sacramento County will begin
operations in June 1987, and will serve Napa State Hospital and the Veter-
ans’ Home of California. Staff from the Veterans’ Home; however, indicate
that there is no plan for PIA to take over the home’s laundry operations
.in either the current or the budget year. :

Inmate Employment Goals Difficult to Attain. The CDC and. PIA
have a stated goal that PIA enterprises in new prisons will employ 42
percent of inmates who participate in the inmate work/training program.
While PIA’s plans for new enterprises are based on the 42 percent goal,
staff indicate that it will become increasingly difficult to meet this quota,
given the projected growth in the inmate population. Further, the high
start-up costs associated with new industries place constraints on PIA’s
-ability to expand its operations.

Legislative Review is Minimal. The current ongoing legislative re-
view of PIA is provided indirectly through the Joint Committee on Prison
Construction and Operations. The joint prison committee has the author-
ity to review and approve various aspects of CDC’s prison construction
program, including construction of new facilities to house ' enterprises
proposed by PIA.

Our review indicates, however, that PIA frequently submits plans to the
joint prison committee which have not yet been approved by the Prison
Industry Board, and which occasionally change after they are reviewed by
the committee. For example, three enterprises proposed for the California
State Prison-Sacramento County were replaced with different enterprises
after review by the joint prison committee. In addition, PIA indicates that
it is proposing that the Prison Industry Board replace four enterprises
proposed for the California State Prison-Amador County that have already
been reviewed by the committee.

Analyst’s Recommendation. When the PIA was removed from the
-annual budget process, the Legislature gave up a substantial amount of its
ability to oversee PIA’s operation. Although the PIA has flexibility to
operate like a private business, it continues to have difficulties, even with
large infusions of funds prov1ded by the Legislature. Because of the finan-
cial implications of problems outlined above, we recommend that prior to
budget hearings the PIA present the Leglslature s fiscal committees with
its short-term and long range plans to become more financially‘viable.
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Reimbursements from PIA Understated

We recommend that the department reevaluate its estimate of reim-
bursements it expects to receive from the Prison Industry Authority and
report to the legislative fiscal committees prior to budget hearings.

The -budget includes $1.2 million in reimbursements from'the Prison
Industry Authority (PIA) for the budget year. This is the same amount the
department received in 1985-86 and the same amount the department
estimates it will receive in the current year. Our review .suggests that
estimated and budgeted reimbursements from the PIA are understated,
resulting in the department providing an indirect General Fund sub31dy
to the PIA. .

In the Supplemental Report of the 1954 Budget ‘Act, the Legislature
directed the CDC and the PIA to review and audit all reimbursements
paid by PIA to the department. PIA issued a report in 1985 and agreed to
increase its building rental rates, pay for gas and electricity based on a
proratéd share of actual costs, andp pay water and sewer fees based on a
prorated share of costs or allocated square footage, depending on the
institution. The PIA’s report indicated that reimbursement rates would be
reexamined on an ongoing basis, espe01ally for new prisons scheduled for
activation in 1985-86 and bey ond.

For 1985-86 the study 1ndlcated that PIA should pay an additional $400,-

-000 in reimbursements. Thus, in its actions on the 1985 Budget Bill the
Legislature reduced the the department s General Fund budget by that
amount, plus an additional $31,000 for workers’ compensation benefits for
inmates: employed by PIA, and correspondingly budgeted total reim-
bursements of more than $1 6 million from PIA in 1985-86.

For the budget year, the CDC again estimates that it will receive only
$1.2 million in reimbursements from PIA. Our analysis indicates that PIA’s
reimbursements to the CDC should be considerably greater, because the
PIA indicates that it will open three new enterprises at three institutions
during the current year and 47 new enterprises in six institutions durmg
the budget year. The CDC indicates it did not consider additional reim-
bursements from PIA when it developed its budget request, but acknowl-
edges that it should receive additional reimbursements. At the time this
analysis was written, the department‘was unable to estimate the amount
of additional reimbursements it should receive, but indicated that the
actual dollar amount would depend on the:amount-of space leased for PIA
enterprises in the budget year, utility requirements of these enterprises,
and the dates they are scheduled for activation.

- Although we acknowledge that PIA continues to have financial difficul-
ties, in our judgment, PIA should not receive indirect General Fund subsi-
dies through the Department of Corrections’ budget. For this reason, we
recommend that the department reevaluate the amount of reimburse-
ments it will receive from PIA and report its findings to. the leglslatlve
fiscal committees prior to budget hearings. :

What is the Status of Hospital Licensure?

We recommend the adoption of supplemental report language du'ectmg
the department to prepare specified reports on the progress ofthe hospital
licensure efforts.

Previous Licensure Efforts Although the Leglslature appropriated
$1.7 million for 66 positions requested by the department in 1981-82 to
meet licensure standards for hospitals at the California Medical Facility
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(CMF), the California Institution for Men. (CIM), and San Quentin State
Prison, only San Quentin actually: was licensed.

The department indicates that the 1981-82 request was madequate to
meet licensing standards, primarily because of inadequate planning. Ac-
cording to the department the request understated the number of staff
needed because it failed to use appropriate staffing formulas. In addition,
the department indicates that there was no assessment of capital outlay
or equipment needs, inadequate policy and procedure developrnent and
insufficient monitoring from the central office staff..

Current Licensure Efforts. In the 1985 and 1986 Budget Acts, the
Legislature again provided funding to increase staffing, upgrade equip-
ment, improve procedures, and address capital outlay deficiencies in or-
der to meet Department of Health Services (DHS) licensing standards at
three prison hospitals—CMF, CIM, and the. California Men’s Colony
(CMC)-and to maintain the licensure at San Quentin. Specifically, the
Legislature appropriated $4.5 million and authorized 256 positions in 1985
-86, and an additional $795,000-for 28 more positions in 1986-87. In addi-
tion, the 1986 Budget Act provided $130,000 for detailed program planning
to meet capital outlay needs, and $392,000 for preliminary plans and work-
ing drawings.

In order to monitor the department’s progress in obtaining hcensure
the Legislature directed the department in the Supplemental Report of
the 1986 Budget Act to submit status reports on the licensure effort on
October 1, 1986, and April 1, 1987 and copies of any follow-up licensing
surveys of prison hospitals conducted by DHS. At the time this analysis was
prepared, however, the departmenthad not submitted e1ther the October
report or copies of DHS surveys.

We discuss the licensure situation at San Quentin in our cap1ta1 outlay
analysis of the Department of Corrections (please see Item 5240-301).-

Reporting Requirements Should be Extended. We believe that it is
imperative that the department provide reports to the legislature on an
ongoing basis so that the Legislature can monitor the department’s
progress toward achieving licensure. This is particularly important given
both the magnitude of funds provided to the department for hospital
licensing and the department’s previous failure to achieve licensing with
funds appropriated by the Legislature expressly for that purpose. Accord-
ingly, we recommend that the Leglslature adopt the following supple-
ment report language:

“In order for the Legislature to monitor progress on the Department of
Corrections’ prison hospital licensing efforts in 1987-88 and thereafter,
the department shall submit to the legislative fiscal committees and the
Joint Legislative Budget Committee: (1) quarterly reports on progress
towards licensure, and (2) copies of any follow-up licensing surveys of
prison hospitals conducted by the Department of Health Services, along
with the Department of Corrections’ plan of corrections in response to
these surveys. The quarterly reports should include: an update of
progress made toward licensure since the previous report, a listing of
vacant positions in each of the prison hospitals and an ‘explanation as to
why any of the positions are not filled, an updated timetable showing
when the department anticipates that ‘each hospital will be licensed, a
status report on any legal action taken against tge department regard
ing hospital licensure, an -explanation for any change in the depart-
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ment’s licensure cf)lans that were submitted to the Legislature previous-
" ly, and a detaile descrlptlon of goals for the next quarter.”

Loaned Positions Should be-in: Agency’s Budget -

We recommend that three positions that the department is. Ioanmg to
the Youth and Adult Correctional Agency be financed from the agency’s
budget rather than the department’s budget, because the staff are working
for the agency ‘on an ongoing basis. (Reduce Item 5240-001-001 by $159,000
from the General Fund).

The department’s budget includes $159 000 from the General Fund for
three positions that. are assigned to the Youth and Adult Correctional
Agency on a full-time basis. The positions were initially loaned to the
agency in 1985 when the agency créated the position of undersecretary, for
prison construction. At that time, the three employees worked directly
with the undersecretary and were funded by the department, primarily
because their duties relatéd solely to the support and monitoring of the
department’s prison construction program,

‘According to the agency and the Department of Finance staff, however,
the work of these three employees is no longer tied directly to the prison
construction program, but rather to the overall functions of the agency,
which include the supervision and policy direction of the Departments of
Corrections and Youth Authority, the Boards of Corrections and Prison
Terms, the Youthful Offender Parole Board, the Narcotic Addict Evalua-
tion Authonty, and the Prison . Industry Authonty Staff indicate that the
?gency will need all three positions on an ongoing basis for the foreseeable

uture

In our judgment, it is more appropnate for staff to be funded by the
agencies and departments to which they are assigned and for whom they
work on a regular basis. ThlS provides the Legislature with a more accu-
rate picture of the agency’s workload and actual spending practices.

" For this reason, we recommend a transfer of the three positions to the
agency and a reductlon of $159,000 in.the department’s budget. In our
analysis of the Youth and Adult Correctional Agency’s budget. (please see
Item 0550) , we recommend a corresponding augmentation to the General
Fund appropriation to reflect the transfer of the three positions.

Local Assistance Budget Needs Reevaluation

We recommend that the department reevalua te its needs for IocaI ass1st-
ance funding and report its findings to the legislative ﬁscal committees
prior to budget hearings.

The department proposes an approprlatlon of $3O 2 m11110n from the
General Fund for local assistance. This is an increase of about $1 million,
or 3 percent, above estimated current-year expenditures.

The local assistance budget for the CDC consists primarily of reimburse-
ments paid to cities and counties for specific services. Under current law,
the department reimburses local governments for expenditures incurred
for: (1) transporting persons committed to the CDC, (2) returning fugi-
tives to justice from outside the state, (3) detaining parolees and inmates
in local detention facilities, and (4) court costs and other. charges incurred
in,the connection with an 1y inmate and any crime committed at a state
prison by an inmate, employee,. or a visitor.

Current-Year Savmgs Uncertain.. Since the enactment of the 1986
Budget Act, the CDC has adjusted its expenditure estimates to reflect a
$5.2 million savings in local assistance reimbursements in the current year.
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The department advises that recent restrictions on the use of county jail
beds has resulted in a substantial decrease in the number of -parolees
detained in local facilities. This correspondingly has reduced the amount
the department needs to reimburse local governments for the costs of
parolee detention,

The basis for the department s estlmate of savings is questlonable
however. For example, the CDC estimate is based on the reduction in the
number of parolees detained only in Los Angeles County, rather than on
a comprehensive review of the changing availability of county beds state-
wide. Furthermore, the department used an average daily jail rate of $44
per inmate per day to calculate the reduction in reimbursement costs,
while our review indicates that Los Angeles County has a total of 14
different approved daily jail rates which range from $29.88 to $293.96.
Because the department uses the estimate of current-year expenditures as
a base for calculating the amount it requests for the budget year, any
inaccuracies in the current-year estimate 11kely will be reflected in the
budget-year request as well.

Impact of New Legislation Not Considered. The department ad-
vises that it did not consider the fiscal impact of Ch 1310/86 (SB 1521) in
estimating local assistance amounts for either the current year or the
budget year. This measure, which became effective on January 1, 1987,
expanded’various’ reimbursement provisions so that local governments
can claim specific costs that previously were not reimbursable. Further-
more, it standardized procedures and expedited the reimbursement claim
process for certain costs. At the time the Legislature was considering SB
1521, however, the department indicated that the bill could result in
half-year costs of at least $300,000 in 1986-87 and full-year costs of at least
$600,000 in 1987-88 and annually thereafter.

To ensure that the department accurately estimates its needs for local
assistance funds in the budget year, we recommend the CDC and Depart-
ment of Finance reevaluate the local dssistance request and provide the
fiscal committees with an'update of the estimate prior to budget hearings.
The department specifically should re-examine the estimated current-
year savings and take into consideration the fiscal impact of Ch 1310/86.

Local Government Claims Process Needs Revision T '

We recommend that the Legislature amend the Budget Bill to require
that claims for reimbursement for the costs of detaining state parolees be
filed by local jurisdictions within six months of the tlme in szch the
service is performed.

- The 1986 Budget Act and the 1987 Budget Bill specify that local govern-
ments must submit certain claims for state reimbursement to the State
Controller within six months of the time in which the service is performed.
This filing deadline applies to claims for reimbursement of costs incurred
for transporting inmates, and claims for court costs and other charges
incurred in the connection with any inmate and any crime committed at
a state prison by an inmate, employee, or visitor. Other claims, however,
can be submitted at any time after the costs are incurred. Spemﬁcally,
reimbursement claims for costs incurred by local governments for “the
detention of parolees may be submitted at any time to the CDC for rev1ew
and approval, and payment by the State Controller. :
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Department staff indicate that the lack of deadlines for claiming parolee
detention costs makes it difficult to estimate budget expenditures for local
assistance reimbursements. According to the department, some counties
have submitted reimbursement claims for costs associated with the deten-
tion of a parolee several years after the parolee was detained. For example,
in 1985 the department discovered that Los Angeles County had more
than $19 million worth of claims dating back to 1982. (The department was
not required to reimburse the county for these claims, however, because
Ch 1437/85 (AB 1948) waived the claims while at the same time it forgave
a large state claim against the county.)

" In our. judgment, limitations on the time period within which local
government may submit claims would assist the department in more
accurately estimating its local assistance needs. Such time limits would
reduce the likelihood that either the department would need a General
Fund deficiency allocation to pay counties that file large claims for prior-
year costs, or would needlessly tie up funds that could be used for other
purposes-if counties delay filing claims.. :

Accordingly; in order to extend the same six-month filing limitations on
claims for parole detention costs: that already apply to other types of
claims, we recommend that the Legislature amend the language in Item
5240-101-001, provision 1(e) of the Budget Bill to provide that any claims
for reimbursement for parolee detention costs shall be filed by local juris-
dictions within six months after the end of the month in which such costs
are incurred. :

Reversion ltem—Technical Issue

We recommend that the Legislature add a new Item to the Budget Bill
to revert funds not spent for Ch 932/85. - R

Chapter 932, Statutes of 1985, authorized the lease-purchase financing
of the Southern Maximum Security Complex at Tehachapi, and appro-
priated $6 million for the first semiannual rental payment for the facility.
According to the Department of Finance, the total payment for rent and
insurance amounted to $5,736,549, or $263,451 less than the amount appro-
priated in Chapter 932.

The Department of Finance advises that it has already counted the
unexpended balance of the appropriation as part of the unappropriated
surplus of the General Fund. Our analysis, however, indicates that the
funds have not reverted, because Chapter 932 did not contain'language
to transfer the unexpended funds to the General Fund. Consequently, in
order to revert to the General Fund the unneeded portion of the appro-
priation in Chapter 932, we recommend that the Legislature amend the
Budget Bill to add the following reversion Item:

“Item 5240-495—Reversion, Department of Corrections.
Notwithstanding any other provision of law, the unencumbered bal-
ance contained in Section (4) of Chapter 932, Statutes of 1985, as of
June 30, 1987, shall be reverted to the unappropriated surplus of the
General Fund.” . S
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Prison Construction Fund: = = | . ‘Bud‘get p. YAC 28
Requested 1987-88 .........ccouumrrririverenmnnnnennns SERRO reviririenennns | $17,974,000
Recommended approval.................. eevenens revesrerensensstesesesannentresaens 2,850,000
Recommended reduction .............ccoeune. eererrsesnsarsarsresresnenesestens 3,628,000
Recommended augmentation ............ccoeeeeciecnesenrinnnnenne 661,000
Net recommended approval ... 3,511,000
Recommended pending ............clvncnnsivninnieeiene e 11,496,000

: o Analysis
SUMMARY OF MAJOR ISSUES AND RECOMMENDATIONS . page

1. New Prison Construction Program. Recommend that pri- 837
or to budget hearings, the department provide its plan for
addressing the 20,000 inmate increase in the latest projec-
tion of inmate population for 1990." ,

. 2. Contractor Claims. Recommend that prior to legislative 839
hearings on the budget, the department provide the Legis-
lature with (1) an explanation of why contractor claims on
new prison construction are anticipated to exceed $200
million, (2) details of the steps CDC will take (or has tak-
en) to reduce significantly the future claims, (3) CDC’s
procedures for evaluating, processing and settling contrac-
tor claims and (4) CDC's-plan for financing the potential
additional $200 million in contract costs due to claims.

3. Hospital Licensure—San Quentin. We recommend that . 843

. the department explain to the Legislature during budget :
hearings: (1) its decision to surrender licensure at Neumill-
er Hospital, San Quentin prison and (2) its plan, budget
and timeline for providing health care services to inmates
at San Quentin. :

4. Hospital Licensure—Chino, Vacaville, San Luis Obispo. . 844
We withhold recommendation on $9,676,000 under Items
5240-301-746 (15), (16) and (19), pending receipt of infor-
mation confirming that the proposed work will result in

. licensing the hospitals. ‘ ‘ .

5. Emergency Electrical System Improvements at 11 Institu- 845
tions. - Reduce Items 5240-301-746(2), (3), (5), (10), (11),

(17), (18), (20), (21), (23), (24) by a total of $611,000.
Recommend funds for preliminary plans and/or working
drawings be deleted because the department has not sub-
stantiated the need for the additional planning money
(please see Table 5 page 844 for a summary of these
projects). v . L

6. Rehabilitate Sewage Treatment Plant—Deuel Vocational 846

Institution, Tracy. Reduce Item 5240-301-746 (7) by $500,-
000. Recommend that working drawings and construc-
tion funds be reduced to delete funds for increasing plant

capacity above the previously approved level.

7. New Domestic Water Supply—Deuel Vocational Institu- 847
tion, Tracy. Increase Item 5240-301-746(9) by $661,000.
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Recommend that the $60,000 budgeted for working draw-
ings to expand the domestic water supply be augmented to
Elrlcl)wde working drawings and construction because pre-
inary plans for the project have been completed, and

. construction should begin in the budget year.

8." Expand/Rehabilitate Sewage Treatment Plant—California 847
Institution for Men, Chino. Reduce Item 5240-301- :
746(14) by $800,000. Recommend that additional con-
struction funds be deleted because currently available
funds should be sufficient to finance expansion of plant
capacity to 700,000 gallons per day, con51stent w1th the
legislatively approved project.

9. Yard Gun Posts—Southern Maximum  Security Complex, 849
Tahachapi. Withhold recommendation on $55,000 re-
quested under Item 5240-301-746 (4) for preliminary plan-
ning and working drawings to install gunposts in eight
exercise yards because the Legislature needs to assess the
policy implications of this proposal. :

10. Soledad Recreation Yard Lighting. Reduce Item 5240-301- 850
746(6) by $107,000. Recommend funds for working
drawmgs and construction of recreational yard lighting be
reduced by $107,000, because the department has not justi-
fied the need to increase the cost over the amount previ-
ously approved by the Legislature.

11. Renovate Locking Devices—California Institution for 850
Men, Chino. Reduce Item 5240-301-746(13) by $46,000.
Recommend that only funds for preliminary plans be pro-
vided because the request for working drawings is prema-
ture.

12. McCain Valley Conservation Camp—>San Diego County. 850
Reduce Item 5240-301-746(1) by $886,000. Recommend
that funds for preliminary plans, working drawings and
construction at this new conservation camp be deleted
because the department has not provided any information
to justify construction of additional improvements at this
site. Withhold recommendation on the balance of $1,765,-

000 for acquisition pending receipt of the lease agreement
and the state’s appraisal for the property. '

13. Minor Capital Outlay—Statewide. Reduce Item 5240- 851
301-746(22) by $678,000. Recommend funds for eight . -
minor capital outlay projects be deleted because the

. projects are not adequately justified (please see Table 8
page 852 for a list of these projects). Further recommend
Budget Bill language to change the funding source for one
project.

ANALYSIS AND RECOMMENDATIONS
New Prison Construction Program

We recommend that prior to budget hearings, the Department of' Cor-
rections provide the Legislature with a plan for addressing the increase of
20,000 inmates in the projected 1990 prison population.

California continues to experience a significant increase in the number
of prison inmates. As of January 4, 1987, California’s prison population
stoodat 59,194 inmates while the des1gn capacity of all existing prisons and
state-contracted community facilities stood at 34,500. Consequently, the
existing prison system is overcrowded by about 72 percent.
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The Legislature has authorized and funded construction of new prisons
that would bring the prison design capacity to about 51,000. By the time
these new prisons are completed, however, the prison population is ex-
pected to far exceed this new capacity. In fact, in the fall of 1986 the
Department of Corrections (CDC) increased its projection of inmate
population for June 30, 1990 from 68,000 inmates to 88,000 inmates. More-
over, the population is expected to grow to 95,000 inmates by June 30,
1991—86 percent over the design capacity of the new system. Thus, Cali-
fornia’s prisons will continue to be substantially overcrowded despite the
construction of 24,000 permanent new beds at a cost of over $2 billion.
Chart 1 illustrates the relationship of these inmate population projections
to the available prison capacity. . ‘

Chart 1

Department of Corrections Comparison of
Capacity and Inmate Population

1981 through 19912 (in thousands)
100 =

904 esees Fall 1986 CDC Poputation Projection Lartt
—_ ay 1986 Projected PoBuIation .’

80l '****=' Overcrowding Capacity
m—— Design Capacity

704

L
81 82 83 84 85 8 - 8 88 89 90 91

2 Data as of June 30 of each year
b o ding d at 20 percent of desigh capacity

New Plan Needed That Addresses. Increased Population. According
to its Facilities Master Plan, CDC’s goal is to “. . . reduce crowding to
‘manageable’ levels.” The plan also indicates that “Systemwide; the de-
partment considers 120 percent of design bed capacity as ‘manageable’
(that is 12 people in-an area designed for ten).” If CDC is to attain its goal:
of reducing crowding to “manageable” levels, it will have to prepare a
plan that responds to the most recent population. projections. The budget
document, however, provides no insight into how CDC plans to address,
this change. In fact; the budget does not include funds to plan or construct
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any additional prison capacity beyond purchase of a 120-bed camp facility
currently leased by CDC for women inmates.

In view of this impending situation, we recommend that prior to legisla-
tive hearings on the budget, CDC submit a plan to the Legislature on how
it proposes to address the projected population increase, including fund-
ing requirements and an implementation schedule. This information is
needed so that the Legislature can begin to weigh the various options it
has to deal with this problem. These options, some of which we identified
in the 1986-87 Budget: Perspectives and Issues (page -176). include:

« Selectively reducing prison terms;

¢ Intense supervised probation;-

¢ Releasing selected inmates a short time prior to the end of their

-sentence; . .

+ Modifying the conditions for parole violation in order to reduce the

number of parolees returning to prison; '

o Increasing inmate/work training assignments;

o Increasing the use of community beds; and

¢ Constructing additional prison capacity.

Contractor Claims on Prison Projects—Potential $200 Million Cost

We recommend that prior to legislative hearings on the budget, the
Department of Corrections provide the Legislature with (1) an explana-
Hon of why contractor claims on new prison construction are anticipated
to exceed $200 million, (2) details of the steps CDC will take (or has
taken) to reduce significantly the future claims, (3} CDC'’s procedures for
evaluating, processing and settling contractor claims, (4) what funding
sources are available to pay such claims.

The CDC is responsible for administering the contracts for construction
of new prisons. To assist in this effort, the department has hired a capital
expenditure management firm and several construction management
consultants. :

The department estimates that construction contractors will file claims
against the state totaling from $74 million to $200 million over the next ten
years. In general, contract claims represent disputes over contractor re-
quests for additional compensation for work/costs the contractor believes
were outside the bid contract. This could include items such as work that
was state-required but not included in the original bid documents, or
additional overhead costs that the contractor believes were caused by the
state. , : : :

If a claim is settled in favor of the contractor, the state agency adminis-
tering the contract has three options for financing the additional compen-
sation. First, the claim can be paid from funds set aside in the project
contingency. Second, if no funds are available in the original appropria-
tion; the department can request an augmentation through the Public
Works Board. Augmentations are limited to 20 percent of the original
amount, with amounts over 10 percent to be reported to the Legislature.
Finally, the department can request a new appropriation, through the
budget or other legislation such as the traditional claims bill, to finance the
settlement. In the event the claim can be paid using funds in the appro-
priation or through an augmentation of less than 10 percent, the Legisla-
ture would be unaware of the claim payment.

Claim Volume is Unprecedented.- Table 1 compares CDC’s. claim
amount with the level of capital outlay and related claims for two depart-
ments. It shows that the rate of claims in comparison to total capital outlay
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expenditures for the other agencies is less than 1 percent while CDC’s
claims could reach 10 percent, if the department’s estimate of a $20 million
annual exposure materialized. =~ '

- Table 1

Department of Corrections ‘
1987-88 Capital Outlay Program :
Comparison.of Contractor Claims to Capital Outlay Budgets
Selected Departments :
(dollars in millions}

: ‘Capital Outlay Estimated
Departments Expenditures* Claims"® Percent
Transportation . -$1,003 ¢ 855 05%
Water Resources . 423 25 0.6

Corrections ' 200 E 20.0 10.0-

* Average for five years, 1983-84 through 1987-88, actual and projected, excépt-CDC average for ten years.
b Department of Corrections data.

Budget Proposal. As mentioned in our analysis of CDC’s support
budget, the department requests $204,000 to establish five positions to
handle additional workload associated with contractor claims and arbitra-
tion. These positions were established administratively in the current year
and are in addition to three positions approved by the Legislature for this
purpose last year. One year ago, when these latter positions were author-
ized, total state exposure for such claims was estimated at up to $20 million.
One year later, state exposure has iricreased ten fold to in excess of $200
million, or up to 10 percent of the entire new prison construction program.

Our analysis indicates that the CDC proposal and estimate of potential
claims exposure pose significant policy and fiscal issues for the Legislature.
At the time we prepared this analysis, information was not available to
assist the Legislature in evaluating this issue in four key areas:

1. Why are contractor claims on new prison construction anticipated to
exceed $200 million? - .

2. What steps has CDC taken, or proposes to take, to reduce claims
significantly over the next ten years? ' ‘

3. What procedures does CDC utilize to evaluate, process and settle
contractor claims? : ‘ : ’

4. What funding sources are available to pay such claims?

The level of state exposure and the absence of information to answer
these four basic questions raises serious concerns about the department’s
management of the new prison construction program. As Table 1 indi-
cates, neither Caltrans nor the Department of Water Resources, both of
which manage extensive capital programs, are experiencing anywhere
near the rate of claims anticipated by CDC. Moreover, it is particularly
disturbing that the new prison construction program would generate such
claims when the state has hired expert management consultants, at a cost
in excess of $57 million, to assist the CDC with construction management.
We have been unable to identify any steps taken by CDC to correct the
current management of these contracts so that such claims are reduced
to a manageable level. : ' s e

Current 'Year Settlement Raises Additional Concerns. The policy
and fiscal concerns surrounding the department’s claims procedures were
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first brought to light during the current year when the Joint Legislative
Budget Committee was asked to concur in a $3.6 million settlement of a
contractor’s claim at the California Medical Facility, South at Vacaville. In
attempting to ascertain the basis of this settlement, we were advised that
the terms of the settlement, approved by CDC ofﬁ01als were confidential.
In the absence of information by which to evaluate ‘the claim and the
payment of public funds, the Joint Legislative Budget Committee advised
the Director of Fmance that it did not concur in the proposed expendi-
ture.

Based on experience to date, the Legislature is being asked to establish
positions to handle contractor claims without any information on why such
claims are occurring, the process that is being used to review and resolve
them, and steps that neeg to be taken to limit the state’s financial expo-
sure.

In order to ensure accountability, we. recommend that prior to budget
hearings, the CDC provide information on:

1. Why contractor claims on new prison constructlon are antlclpated to
exceed $200 million. :

2. What steps CDC has taken or proposes to take to reduce claims
significantly over the next ten years.

3. What procedures CDC utilizes to evaluate, process and settle con-
tractor claims.

4. What funding sources are available to pay such claims.

PROJECTS REQUESTED IN THE 1987-88 BUDGET

For discussion purposes, we have divided our analysis of the capital
outlay projects included in the budget for CDC into six descrlptlve catego-
ries. Table 2 summarizes the department’s request which is proposed for
funding the 1986 Prison Construction Fund. Table 3 shows the current and
proposed commitments against the $500 m11110n in general obhgatlon
bond proceeds avallable in the fund.

Table 2

Department of Corrections
1987-88 Capital Outlay Program
~ (dollars in thousands)

Est.

Number.of Budget Bill Future
Project Category Major Projects Amount Cost*®
A. Projects to-Attain Hospital Licensure ........cocnuicns 3 $9,676 —_
B. Emergency Electrical System Improvements ...... 11 $611 $12,817
C. Other Utility Improvements 5 3,247 - 723
D. Security Improvements 3 26 2724 -
E. New Capacity Projects 1 2,651 —
F. Minor Capital Outlay Projects ... . 1,563 : —

Totals 23

$17,974 $16,264

? Department estimate.
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Table 3
‘- Department of Corrections
$500 million 1986 Prison Construction Fund
) Fundmg Summary
{doliars in mplllons)

Purpdse o “ 7 Amounts Totals -

1986 Appropriations . . : ‘ : ~ $390.8
¢+ Department of Correctlons-—Capltal Outlay . R - $330.1
s Correct Double Budeting. Error . . —191 T
o Prison Industries Authority ' - 620 R
o Youth Authority" ' : <17.8 "
Actual/Proposed Allocations Pursuant to Executive Order of the Director of Finance .. 8.0
» Augmentation to Richard ] Donavan Correctional Facility at Rock Mountam, B
San Diego - 38
« Augmentation to California Medical Facility, South, Vacaville ..*. - 36
« Augmentation to Northern California Women’s Facility .....coocoovuennirnnccnsnnnisiiiii : 05
«. Emergency Fund, Deuel Vocational Institution, Tracy—Sewage Treatment
Plant Upgrade . 0.1 S
1987 Governor’s Budget _ , .., 796
« Department of Corrections—Capital Outlay...... . . 180
o Department of Corrections—Support . 100
+ Reserve for Augmentations..: § dareen ™ 15.0
o Reserve for Contractor Claims N , , 20.0
o Youth Authority—Capital Outlay and Support . vanes "16 6
Total Proposed Commitments From the Fund .. - R $4784
Amount Remaining Unconimitted from $500 Millioni Bond Issue s - '} $21.6

A. Pro|ecis to Attain Hosplful Llcensure

The department’s 1987-88 budget - includes $9 7 million for three
projects to attain hospital licensure. The requests are summarized in Table

Table 4 - .
Department of Corrections
1987-88 Major Capital Outlay Program
Hospital Licensure Projects
{dollars in thousands)

Budget Bill Ana]yst 5

Subitem - Location Phase® Amount Recommendation
(15) -~ Chino we $2,339 .. Pending
(16) . - Vacaville we 5344 .. . .- Pending
(19) San Luis ObiSPO ...cevecurinnnssissssssisnecnss we 1,993 - Pending
Total ; $9,6767 :

# Phase symbols indicate: w = working drawings and ¢ = construction.

Hospital Licensure—Progress to Date -

The CDC has submitted proposals to the Legislature since 1981 to ena-
ble the department to obtain/maintain licensure of its prison hospitals.
Seeking to ensure that inmates receive adequate health care, the Legisla-
ture appropriated funds to increase hospital staffing in 1981, 1985 and 1986.
In 1986, CDC made its first request for capital outlay monies to eliminate
physmal deficiencies in the hospitals. The CDC requested $2.9 million to
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(1) plan and construct all physical improvements necessary for licensure
of Chino, San Luis Obispo and Vacaville hospitals and (2) plan physical
improvements of the San Quentin hospital in order to maintain its license.
The department, however, had not completed a thorough study/evalua-
tion of the licensing deflclenmes Consequently, there was no basis for
appropriating the amount réquested by CDC. In an effort to move toward
licensed hospitals, the Legislature appropriated $522,000 for detailed pro-
gram planning, preliminary plans and working drawings to correct the
hospltals deficiencies.

*In order to monitor CDC’s progress in obtalmng licensure, the Legisla-
ture specified three requirements in the Supplemental Beport of the 1986
Budget Act. These requirements and the department s subsequent actlons
are ‘as follows:

¢ Report, by October 1, 1986 and April 1, 1987 on CDC’s progress toward
. licensure and submlt any Department of Health Services’ follow-up
surveys of prison hospitals and CDC’s plan of corrections in response

- to the surveys. The CDC has not submitted the requlred report
the follow-up surveys or the plan of corrections. :

o Notify the Legislature of the completion of the detailed pro_lect pro-
gramming for improvements and include a statement from the licens-
ing agency indicating that the program would. correct physical
deficiencies precluding licensure. The CDC has not notified the

. Legislature, nor forwarded any licensing agency statement.

o Notify the Legislature of the completion of preliminary plans and
include a statement from the licensing agency that the work proposed

" would remedy physical deficiencies preventing licensure. The
CDC has not started prehmlnary plans . P

San Quentin’s Neumiller Hospital

We recommend that, prior to budget hearings, the department explam
to the Legislature (1) its decision to surrender licensure of Neumiller
Hospztal and (2) its plan, budget and tzmelme for provrdmg healtb care
services to inmates at San Quentin.

In December 1986, the U.S. district court ruled that CDC’s dec151on in
October 1986 to surrender its license: as an acute care facrhty violated a
1983 settlement agreement in which the CDC said it would “seek .
and maintain a license as an acute care facility” for Neumiller Hosprtal
The federal court ruled that CDC must develop a plan by February 20,
1987 to regain licensure.

Despite the federal court’s ruling and the Legislature’s previous actions
to maintain the acute care facility license of San Quentin’s Neumiller
Hospital, CDC is not requesting any funds in the Budget Bill for remodel-
ing Neumiller Hospital, Although CDC surrendered its license, it has not
requested reversion of funds appropriated in the 1986 Budget Act for
additional staffing and architectural plans to maintain the license for Neu-
miller Hospital.

Under the circumstances, it is not clear how CDC plans to meet the
health needs of the inmates at San Quentin. Accordingly, we recommend
that prior to budget hearings, the department explain to the Legislature
(1) its decision to surrender licensure of Neumiller Hospital and (2) its
plans, budget and timeline for providing health care services to the in-
mates at San Quentin. ‘
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Chino, Vacaville and San Luis Oblspo Hospitals

We withhold recommendation on $9,676,000 for working dra wings and
construction to remodel the hospitals at Cbmo, Vacaville, and San Luis
Obispo, pending receipt of (1)-information ¢onfirming that the proposed
work will result in licensing the hospztals and (2) a detailed cost estimate
of the proposed work.

Despite the high priority the Legislature has placed on hospital licen-

sure, at the time this Analysis was prepared, work on preliminary plans to
remodel the hospitals had not started. Although development of the pre-
liminary plans had not begun, CDC increased its cost estimate for working
drawings and construction to remodel the three hospitals from $2.6 million
to a total of $9.7 million. The department’s $9. 7 million request is three and
a half times-the amount which the department proposéed in 1986:-More-
over, although the Legislature funded working drawings in the 1986
Budget Act, the department is requesting funds for working drawings
again. The CDC indicates that the preparation of preliminary plans for
three hospitals will exhaust all funds which the Legislature appropriated
for preliminary plans and working drawings for four hospitals. The CDC
catinot provide any explanation for these substantial cost increases.
" As discussed above, in order to make the hospitals eligible for licensing,
CDC is required to develop project programming/pre %1m1nary lans. At
the time this analysis was prepared, the CDC has not submitted the infor-
mation to the Legislature. Moreover, it has been unable to explain the
increased cost of the Il)(I'Q]eCtS and has not provided a detailed cost estimate
of the proposed work. Consequently, we withhold recommendation on
the projects, pending receipt of the information confirming that the
proposed work will result in licensing the hospitals.

B. Emergency Electrical Improvement—Siciev\nde ’

The budget includes $611,000 for additional planning and workmg draw-
ings for Emergency Electrical improvements at 11 institutions. Table 5
summarizes the request and our recommendations. -

Table 5
Department of Corrections.

1987-88 Capital Outlay Program
Emergency Electrical Projects
Item 5240-312-746

(dollars in thousands) v ’
Budget Analyst’s FEstimated

Sub- ‘ : Bill Recom- Future -
Item Location " Phase® - Amount mendation -~ Cost®"
(2)  Susanville ....cenvvenninns - pw ‘ $27 — $338
(8) - Tehachapi. w 19 - 285
(3)  Soledad ...eeeveereeurmecemrinn: W 129 _ 2,155
(10  Deuel w 65 — 1,205
(11)  Folsom i w : 49 - 692
(17)  Vacaville winniimsivensinn w o 37 — 2,739
(18) . San Luis ObiSpo ....cconessivunes W : 70 — - 1151
(20) - San Quentin w. 47 —_ 786
(21)  Frontera ... w .19 - 296
(23) Norco \ T 104 — 1,607
(24)  Jamestown .....cicsiniirinninns W _ 4 — 818
Totals $611 - $12,072

4 Phase symbols indicate: p = preliminary plans and w = working drawings.
b Department estimate.
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No Progress on “Emergency” Projects Funded .in ‘1985

We recommend deletion of $611,000 proposed for pre]:mmary pIans
and/or working drawings for emergency electrical system improvements
at 11 institutions, because the need for additional funds has not been
substantiated. (Delete Items 5240-312-746 (2), 3), (5), (10), (11), (17),
(18), (20), (21), (23) and (24).)

The Budget Bill includes $611,000 for addztzona] architectural/engineer-
ing fees to complete prehmmary plans and working drawings for the
emergency electrical improvements at 11 institutions. The 1985 Budget
Act appropriated $744,000 to prepare preliminary plans and working
drawings for these projects. The proposed improvements would provide
adequate lighting and power in the event of a major electrical failure. The
estimated future cost of these projects, as approved by the Legislature and
specified in the Supplemental Report of the 1985 Budget Act, was $10.3
million. This cost estimate was based on an engineering study commis-
sioned by CDC.

At the time this Analysis was prepared, the preliminary plans were not
complete and CDC had no schedule for their completion. The CDC,
however, again indicates that cost for these projects will exceed the
amounts specified in its 1985 engineering study by $2.5 million, or 25
percent. The CDC offers no explanation for this higher ¢ost other than to
indicate it is an Office of State Architect (OSA) estimate. The OSA offers
no explanation other than to indicate that the orlgmal estimate mcluded
in the engineering study was to6 low.

The need for additienal planning funds is unclear. The Department of
Finance advised the legislative committees on August 25, 1986 that $84,700
of thé amount appropriated for working drawings in the 1985 Budget Act,
would be needed to complete preliminary plans for all institutions. The
department informs us that the additional $611,000 has been: requested
because OSA contends that it will not have sufficient funds in the 1985
appropriation to complete working drawings for 11.out of the 12 institu-
tions and will need $3,000 to complete preliminary plans for Susanville.
Apparently, sufficient funds are available to complete preliminary plans
and working drawings for the twelfth institution—California Institution
for Men, Chino. Again, no explanation is glven for these costs other than
OSA indicates the costs are higher.

The department has not supplied the necessary 1nformat10n to substan-
tiate either the need for increased planning funds or the increased future
costs. Consequently, we recommend that the Legislature not approve the
additional planning funds and direct the department to expedite comple-
tion of preliminary plans in accordance with the 1985 engineering study.
A request for construction funds based on completed prehmmary plans
would warrant legislative consideration. :

C. Slte Improvemeni and Uflllfy Prqecfs

The budget includes four projects for site and ut111ty 1mprovements The
requests and our recommendatlons on each, are summarlzed in Table 6.
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Table 6

Department of Corrections
1987-88 Capital Outlay Program
Site Development and Utility Projects
- Item 5240-301-746 -
(dollars in thousands)
: : Budget  Analyst’s Est,
Sub S . Bill .. Recom- -- Future -

Item Project Title ) ~ Location ~ Phase® Amount mendation Cost®
(7) - Rehabilitate Sewage Treatment X } o
Plant ....., . .Tracy. we - - $1,729 $1,229 j—
(8)  Flood Control .....eceeepeescrreosecns . 'Tracy s . 4H5 45 Unknown .
(9)  New Domestic Water Supply ...... Tracy W 60 721 723°
(14)  Expand/Rehabilitate Sewage ) - . L
Treatment Plant............ — Chino ¢ 800 — —

Totals o - 2634 §195 413

2 Phase symbols indicate: s = study; w = working 'drawin‘gs;'and ¢ = construction.
b Department estimate. . IR
¢ No future cost under Analyst’s Recommendation.-

Rehabilitate Sewage Treatment Plant—Tracy - v

We recommend that the $1,729,000 requested for working drawings and
construction to rehabilitate the sewage treatment plant at Deuel Vocation-
al Institution, Tracy be reduced by $500,000 to delete funds for increasing.
the design capacity of the plant above the legislatively approved level.
(Reduce Item 5240-301-746(7) by $500,000.) :

The budget includes $1.7 million for working drawings and construction
to rehabilitate the sewage treatment plant at the Deuel Vocational Institu-
tion (DVI), Tracy. These funds are intended to replace a prior appropria-'
tion that reverted June 30, 1986. These funds.reverted because they were
not encumbered by the end of the fiscal year. The amount also includes
a new request-of $500,000 for increasing plant capacity.

The 1984 Budget Act appropriated $1.2 million for preliminary plans,
working drawings and construction to rehabilitate this sewage treatment
plant. The approved amount was based on a: consultant’s report that
analyzed six different alternatives for wastewater treatment at DVIL The
selected (approved) option included all necessary work to meet waste-
water discharge requirements and provide a. capacity of 430,000 gallons
per day that would be adequate to serve an overcrowded population of
3,350 inmates. Preliminary ‘plans for the proposal were completed by
CDC’s consultant in October 1984 and approved by the state Public Works:
Board in November 1984. The plans were subsequently modified based on
CDC’s decision to delete on-site water reclamation in favor of discharging
to Paradise Cut as indicated in the Department of Finance’s notification
to the Legislature in June 1985. . .

Funds for this project were reappropriated in the 1985 Budget Act. By
June 1986, though, the working drawings had not yet been started, and as
indicated above, the funds reverted. In December 1986 the regional water
quality control board levied a fine of $25,000 against the CDC for discharge
violations at this institution. This fine was ultimately suspended. Finally,
on December 18, the Director of Finance approved an emergency fund
allocation of §75,545 from the 1986 Prison Construction Fund so that the

working drawings could finally be started.
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New Plant Capacity in Excess of Demonstrated Need. The CDC
has initiated a change in the project that would increase the capacity of
the plant from 430,000 gallons to 620,000 gallons per day. The CDC now
indicates that the “new” capacity will be sufficient to serve an inmate
population of 3,090 inmates—which is Jess than the 3,350 inmates to be
served under the original project scope. According to the consultant, this
change will cost $500,000.

The CDC has not provided justification for the 44 percent increase in
plant capacity nor any information to substantiate the requested addition-
al amount. Accordingly, we recommend that Item 5240-301-746(7) be
reduced by $500,000 to delete the requested addltlonal funds.

New Domestic Water Supply——Tracy

We recommend that the budget be augmented by $661,000 to provide
construction funds to upgrade the domestic water system at the Deuel
Vocational Institution, Tracy, because the project was previously ap-
proved-by the Legislature and should be ready to proceed into construc-
tion in the budget year. (Increase Item 5240-301-746 (9) by $661,000.)

The budget includes $60,000 for. working drawings to upgrade the do-
mestic water system at DVI, Tracy. The 1984 Budget Act appropriated
$47,000 for preliminary plans and working drawings for this project. The
project was based on a consultant’s evaluation’of improvements needed
in the domestic water system to provide sufficient capacity for the over-
crowded institution (3,350 inmates). The project would increase the sys-
tem storage capacity from the current 250,000 gallons to 1.25 million
gallons. The preliminary plans for this project were approved by the
Public Works Board in June 1985. At that time, the Department of Finance
certified that the approved preliminary plans and cost estimates were
consistent with legislatively approved scope and approved cost of $703,-
000. The working drawing funds, however, reverted on June 30, 1986
because the funds had not been encumbered.

The amount included in the budget for working drawmgs is based on
a new estimate prepared in November 1986. Based on this estimate the
project cost has increased $97,000.

Our review of the new estimate reveals that it 1ncludes an increase of
$37,000 for inflation which is Justlﬁed It also includes $60,000 in additional
funds for architectural/engineering services and project administration.
No ‘justification has been provided to indicate the reason. for these in-
creases. We therefore recommend that this amount be deleted from the
project budget.

Given that the preliminary plans for this project are completed, the
working drawings and construction phase should proceed without delay
We theérefore recommend that the $60,000 budgeted for this project be
augmented by $661,000 to provide the appropriate amount for working
drawings ($28,000) and construction funds ($693,000). The recommended
amount of $721,000 would provide sufficient funds to complete the project
based on the preliminary plans approved by the State Public Works Board
and the Director of Finance.

Expand/Rehabilitate Sewdge Treatment Plant—Chino

We recommend deletion of $800,000 requested for additional construc-
tion funds to expand/rehabilitate the sewage treatment plant at the Cali-
fornia Institution for Men, Chino, because the additional funds would pay

for expansion of plant capacity that exceeds the state’s needs. (Reduce
Item 5240-301-746 (14) by $800,000).
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The budget includes $800, 000 in additional construction funds to ex-
pand/rehabilitate the sewage treatment plant at the California Institution
for Men (CIM), Chino. The estimated total cost of the proposed project,
including $2.5 million from prior appropriations, is $3.3 mllh

Funding Provided Nine Years Ago . . . And Still No Pro_lect This
project was begun in. 1978 when the department completed an environ-
mental impact report and federal grant proposal for upgrading the CIM
sewage treatment plant to meet the regional water quality control board’s
waste discharge requirements. Initially, CDC’s plan called for upgrading
the plant to a capacity of 1.2 million gallons per day, of whlclg 700,000
gallons would be available for CIM and 500,000 gallons for the Chino Basin
Municipal - Water Distriet. The construction work was to. be funded
through a combination of federal, state and local funds, with CDC’s share’
estimated to be $149,000, or 7.5 percent of the $2 mllhon project:

Based on the approved environmental 1mpact report and preliminary
plans, the Legislature appropriated $30,000 in the 1979 Budget Act and
$286,000 .in the 1980 Budget Act for CDC'’s share of the project costs.
Working drawings were completed in September 1982, but y that time,
grant funds were no longer available. Consequently, the state’s portion of
construction funds reverted.

Based on a restructuring’ of the grant program, the 1984 Budget Act
appropriated $813,000 for the state’s share (27.5. percent) of the project
cost which had increased to $2.5 million. The project again did not proceed
because of changes in federal regulations.

The 1985 Budget Act appropriated $2.5 million, providing 100 percent
state funding of the project. Once again the pI'O_]eCt did not proceed. The
1987 Budget Bill now includes an additional $800,000 for construction
based on a consultant’s report recommending a complete redesign of the
plant upgrade that would) cost $3.3 million.

Project Would Provide Capacity in Excess of State’s Needs. The
current proposal would continue the previous project scope to rehabilitate
the plant to meet wastewater discharge requirements and expand the
plant capacity to 1.2 million gallons per day. As previously indicated,
500,000 gallons of this capacity was for the local district. The d1strrct
however is no longer participating in the project. Consequently, the plant
upgrade should be based on a capacity of 700,000 gallons per day, consist-
ent with CDC s needs 1dent1f1ed in the orlglnal env1ronmental 1mpact
report.

On this basis, the CDC should immediately proceed with the prOJect in
accordance with the 700,000 gallons per ‘day required by the institution
using the funds currently available for preliminary planning, working
drawings and cornistruction. OQur analysis indicates that no additional funds
will be needed. Accordingly, we recommend that Item 5240- 301-746(14)
be deleted for a savings of $800,000. 0

D. Security Related Projects

The budget includes $839,000 for four projects related to security at the
pnsorll)sl The projects, and our recommendations on each, are summarized
in Table 7. :
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Table 7
Department of Corrections
» Security.Projects
1987-88 Capital Qutlay Program
Item 5240-301-746
(dollars in thousands) -

Budget  Analyst’s - Est.

Sub . o - Bill Recom- Future
Item  Project Title ., . Location . Phase® Amount mendation Cost®
4)  Yard Gun Posts ....coiivonsecnsecrmsonnes Tehachapi pw: $55 pending $775
(6) - . Recreation Yard Lig Soledad we 613 $506 —
(12)  Security Processing Facility . Folsom SpwW 104 104 - 1,128
(13) * Renovate Locking Devices............ Chino spw 67 21 821
Totals ' S, 8839 $631. . $2,724

? Phase symliols indicate: s = studiés; p = preliminary plans; w = working drawings; and ¢ = construction.
b CDC estimate. .

Yard Gun Posts—New Tehachapi Prison - . -

We withhold recommendation on $55,000 requested for preliminary
plans and working drawings to install additional yard gun pests at the
segregated housing units at the Southern Maximum Security Complex,
Tehachapi, because the Legislature needs to assess the policy implications
of this proposal. ) )

The budget includes $55,000 for preliminary planning and working
drawings to install eight enclosed armed guard work stations at the exer-
cise yards for'the security housing units at the Southern Maximum Secu-
rity ‘Complex, Tehachapi. This 1,000-bed complex was designed-as a
state-of-the-art maximnum security prison, and was occupied in fall 1985.
According to the department, the proposed project will modify the new
prison in order to provide supervision/gun coverage of the two"exercise
yards attached to “administrative segregation” housing units. The depart-
ment has already made some interim modifications to the units and has
authorized 13 positions to staff these posts. The cost for these positions is
about $500,000 annually and the estimated future costs for construction is
$775,000. - . < ' ‘ -

The department indicates that this proposal is needed in order to pro-
vide adequate security at this new prison. The department indicates that
“when originally constructed, neither the physical plant nor the author-
ized staffing was sufficient to provide the armed supervision of the exer-
cise yard.” This is contrary to CDC’s ‘position when it approved the
original design as a secure, well-supervised area with the original staffing
pattern. _ ' '

. Our analysis indicates that the department’s proposal raises a policy
issue that needs to be addressed by the Legislature. Specifically, the prison
was designed to provide adequate supervision of the yard with a lower
staffing level than currently proposed. Moreover, CDC is proposing to add
additional ‘gun posts that were not included in the original design. The
CDC has provided no-justification for the new gun: posts other than to
indicate a desire to have additional constant gun coverage. Therefore, we
withhold recommendation on the proposal pending the department’s ex-
planation of the operational changes which have occurred since the prison
was designed which would warrant the proposed security changes. -
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Recreation Yard Lighting—Soledad

We recommend a reduction of $107,000 for working drawings and con-
struction of recreation yard lighting at Soledad, ‘because the department
has not justified the need to incréase the cost over the amount previously
approved by the Legislature. (Reduce Item 5240-301-746 (6) by $107,000.)

The 1984 Budget Act appropriated $500,000 for preliminary plans, work-
ing drawings and construction of yard lighting at Soledad. These lights
were to allow evening use of the yard to reduce overcrowded conditions
in the gymnasium and other activity areas. The department took one and
one-half years in developing the preliminary plans for this project. When
the plans were finally completed by the Office of State Architect (OSA),
the cost of the project had increased to $640,000 (an overrun of 28 per-
cent). At that time, no explanation was given for the cost overrun: Finally,
the working drawmgs ang construction funds ($481,000) reverted on June
30, 1986, because the funds had not been encumbered.

The Budget Bill now proposes an appropriation of $613,000 for working
drawings and construction for the recreation yard lighting. The depart-
ment, however, offers no explanation of why the costs are higher than the
amount mcluded in the 1984 Budget Act. Consequently, we recommend
that the amount be reduced to.the original budget, adjusted for inflation,
Thus, we recommend that Item 5240 301-746 (6) be reduced to $506, OOO—a
reduction of $107,000.

Renovate Locking Devices—Chino

We recommend that $67,000 requested for a study, preliminary plans
and working drawings to renovate the locking devices at the California
Institution for Men, Chino be reduced by $46,000 because the working
drawing portion of the request is premature. (Reduce Item 5240-301-
746(13) by $46,000.) .

The budget includes $67,000 to perform a study and pre are prehml-

nary plans and working drawings for renovating the locking devices on 154
cells in Birch Hall at the CIM Reception Center, Central Facility. The
department indicates that the existing locking dev1ces installed as part of
the original construction in 1959, are subject to tampering by inmates. The
proposed project would install a new automatic lockmg system atan es-
tinated total cost of $868,000.
. Our analysis indicates that the proposed project is justified. The appro-
priation, however, should be limited to preliminary planning funds only.
The Legislature should limit initial project funds to preliminary planning
only because the Director of Finance has recently articulated ‘a policy of
expending working drawing funds even if the project exceeds legislatively
approved scope and/or cost. We therefore recommend deletion of the
$46,000 requested for studies and worklng drawmgs in Item 5240 301-
746 (13).: Lo i

E. New Capacity Pro|ecis ‘

The budget includes one proj ect for the CDC that would increase pnson
capacity on a permanent basis. The project includes acquisition and altera-
tions at the 120-bed McCain Valley camp for women ini San Diego County

New Conservahon Cump—McCum Valley, San Dlego County

We recommend that $886,000 requested for preliminary pIans, Workmg
drawings and construction of improvements at the McCain Valley Camp
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in San Diego County be deleted because the department has not provided
any Justz?catzon for the zmprovements (Reduce Item 5240-301-746(1) by
$886,000

In addition, we withhold recommendation on the balance of the re-
quested funds ($1,765,000) for purchase of this leased facility, pending
receipt of the lease agreement and the state’s appraisal for the property.

The budget includes $2.7 million for land acquisition, preliminary plans,
working drawings and construction of improvements at a new conserva-
tion camp in San Diego County. The McCain Valley Camp is to accommo-
date 120 female inmates involved in conservation work. The CDC was
scheduled to occupy this leased facility in January 1987. The proposed
funds would allow for purchase of the tacility ($1.8 million) ‘and provide
for improvements ($886,000) including dormltorles recreation space, a
vehicle barn and office space.

We asked the department why funds are needed to 1mprove these
leased facilities. It has provided no information to substantiate the need.
The Department indicates that the existing leased camp contains over
22,000 square feet of buildings. There is no indication why this amount of
space is not sufficient to accommodate the inmate population and staff.
Lacking any justification, we recommend that the $886,000 budgeted for
improvements at the camp be deleted.

The budget also proposes $1,765,000 to fund acquisition of this leased
facility. Given the long-term need for additional low-security beds, acqui-
sition of the property may be more economical than continued leasmg We
could not evaluate this request however, because at the time this analysis
was prepared the department had not prov1ded the lease agreement or
the state’s appraisal for the property. Consequently, we have no basis to
determine that the acquisition is cost-effective or that the amount is justi-
fied. Accordingly, we withhold recommendation pendlng recelpt of the
needed lease agreement and appraisal.

F. Minor Capital Outlay Projects -

The budget includes $1.6 million under Item 5240-301-746(22) for 22
minor capital outlay projects ($200,000 or less per project) at various
institutions. Table 8 lists the requested projects and our recommendatlons
on each project. ,

Minor Projects

We recommend reduction of $678,000 for the department 's.minor eapi-
tal outlay program to eliminate funding for projects that for various rea-
sons are not justified. Further recommend Budget Bill language to change
the funding source of one project. (Reduce Item 5240-301-746(22) by
$678,000).

Our review of the department’s minor capital outlay program indicates
that funds for 15 projects should be deleted.

Projects for Health, Safety and Security Modifications. The depart-
ment’s request 1ncludes $785,000 for ten projects that would, according to
the CDC, make health, safety or security improverments at existing institu-
tions. Based on our review of the information provided by the CDC, we
recommend the following changes in the amount budgeted:

» Delete $32,000 for constructing a new visitor building at Tehachapi.
This project is intended to increase control over visitors to the mini-
mum facility. Establishing this office, however, essentially duplicates
the function of the main visitor office that was recently constructed.

o Delete $64,000 for constructing a vehicle sallyport at Jamestown. The
project is intended to increase control over the trucks and buses
entering the prison. The department has been unable to explain ei-
ther the control problems or how this project would improve control.
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DEPARTMENT OF CORRECTIONS—CAPITAI. OUTI.AY—Conimued
Table8

Department of Corrections
Minor Capital Outlay Projects
-1987-88
(dollars in thousands)

Budget " Analyst’s

o o . Bill - Recommen- :
Category/iject . : Location .. . Amount dation
a. Health, Safety, Security Pro_;ects Lo : L
1. Construct Second Perimeter Fence ... Chino . $131 - $131
2. Yard Lighting Chino - o 199 199
3. Gatehouse Addition . . San Luis Obispo . - 141 ou
4. Expand East Gatehouse ... .. Chino : 58 58
5. Upgrade Perimeter Post Buildings ....... Patton State 26 26
T : Hospital -
6. Construct Armory/Lockshop...................* Frontera ‘ 95 95
7. Construct New Movement Office .. Tehachapi : 32 -
8. Construct Vehicle Sallyport ... Jamestown - .- : 64 =
9. Replace Cell Lighting in Administrative - . ‘ :
Segregation URILS ........wimsessssnes Chino- - . 28 28
10. Install Exhaust Hoods in Dental Lab ... Folsom o 11 11
Subtotal S . $785 $689
b. -Improve Utilities and Support Facilities ;
11. Green Valley Sewer Connections............ Jamestown o 38 .38
12. Increase Flectrical Capacity in Adminis- ’ ‘ : .
tration Building ... . Susanville ' 40 —
13. Maintenance Operations Building ... Soledad = - - 120 —_

" 14. Enlarge Clothing Room .. ... Tehachapi o 79 —
15. Install Sewer Pump Statlon -~ Tehachapi 54 54
16. Construct Dumb Waiter to Records Of- .

fice San Quentin . 48 5. 48
17. Main Water Line Isolation Valve Frontera - . 50 —
18. Construct Staff Restrooms ........... ... Chino 31 31
19. Convert Linen Storage Area to Em- ) b
ployee Restroom ‘ Jamestown 22 —
20. Install Sewer Line .....cmcrnicsnserniens Susanville 25 25
Subtotal $507 " $196
c. Improvements to Program Facilities ) : ' : ‘
21. Hobbycraft (Minimum pri§on) ...c.e.ocecu. Tehachapi = 133 ERRNE
.22, Hobbycraft (Medlum PHISON) ..ieviieersiensic Tehachapl . 138 T e
Subtotal....... C821 e

Totals....... S— : : $L63 . $885
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Improvements to Utilities and Support Facilities. The budget in-
cludes $507,000 for ten projects which are intended to improve utilities
and support services facilities at existing institutions. We recommend the
following changes in the amount budgeted for these projects:

o Delete $40,000 for increasing electrical capacity in the Susanville ad-
- ministration building. The department proposes to add two electrical
feeders, transformers and panels to the administration building. The
CDC has not identified the existing system capacity and électrical

~ load or provided a basis for the cost estimate.

o Delete $120,000 for construction of a 2,400 gross square foot storage
building at Soledad. The CDC informs us that the prison’s mainte-
nance building is now being used by Prison Industry Authority (PIA).
.As PIA is supposed to be a self-financing authority, PIA should pay for
‘the cost of replacing the maintenance building. Accordingly, we rec-
ommend that the Legislature adopt the following Budget Bill lan-
guage:

“It is legislative intent that the Prison Industries Authority finance the

.construction of a 2,400 gross square foot storage building at Seledad

prison during the 1987-88 fiscal year.”

o Delete $79,000 for.enlarging the clothing distribution room at Tehach-

= api. This project was proposed last year as a minor capital outlay, but
the CDC agreed to withdraw it as the work was not justified. No
-additional information to substantiate the need for this project has
been provided.

¢ Delete $50,000 for installing 50 main water line isolation valves: at
Frontera. This project is intended to permit staff to isolate a portion
of the prison water distribution system when repairs are needed. The
existing system was designed to provide adequate isolation for repair
purposes. The department has not submitted any information to sub-
stantiate the neeg to install an additional 50 valves.

o Delete $22,000 for converting a linen storage -area to an employee
restroom at Jamestown. The project cost is excessive—over $380 per
square foot. The usual cost of a project like this would be about $70
per square foot. The department should reevaluate the project and,
if appropriate, resubmit a less costly solution. :

o Delete $133,000 and $138,000 for constructing two (approximately
1,600 gross square feet each) buildings to house inmate hobbycraft
activities at Tehachapi minimum prison and maximum prison, respec-
tively. Both the prisons currently have facilities that are used for these
hobbyecraft activities. If the facilities are inadequate, we recommend
that the department evaluate what repairs/alterations are necessary

" to improve the hobbycraft areas. _ ‘ v

Supplemental Report Language
For purposes of project definition and control, we recommend: that the

fiscal committees adopt supplemental report language which describes
the scope of each of the capital outlay projects approved under this item.
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Youth and Adult Correctional Agency
* BOARD OF CORRECTIONS
Item 5430 from the General -

Fund and various special _ N
funds Budget p. YAC 36

Requested 1987-88 .........covvvveeivierecerevennensans sevesssrrrreseseesereaeaste $182,389,000
Estimated 1986-87 , 132,077,000
ACUAl 198586 ......coveiriieierereernesierecreestsrtaasteesteaseses s staestesasesnans 130,784,000
Requested increase (excluding amount -
for salary increases) $50,312,000 (438.1 percent). ;
‘Total recommended reduction ..........cccevcnneenenniecrereecennes None
Total recommended transfer to the General Fund................ " 4,138,000
1987-88 FUNDING BY ITEM AND SOURCE
- Item—Description - ‘ Fund Amount
5430-001-001—Support General ' $485,000
5430-001-170—Support Corrections Training 1,581,000
5430-101-170—Local Assistance Corrections Training 10,849,000
Total, Budget Bill Appropriations E : i $12,915,000
Continuous°Appropriation—Support County Jail Capital Expend- : - 875,000
iture, Bond Act of 1981 ‘ g
Continuous Appropriation—Support County Correctional Facil- - - 628,000
) . ity Capital Expenditure,
o o Bond Act of 1986
Continuous Appropriation—Local Assistance County Jail Capital Expend- 23,327,000
: iture, Bond Act of 1981
Continuous Appropriation—Local Assistance " County Jail Capital Expend- 59,736,000
‘ ' " iture, Bond Act of 1984
Continuous Appropriation—Local Assistance County Correctional Facil- 84,908,000
: ity Capital Expenditure,
- " Bond Act of 1986
Total, State Funds : S ' $182,389,000
Analysis
SUMMARY OF MAJOR ISSUES AND RECOMMENDATIONS page

1. Surplus Funds. Recommend surplus funds of $4,138,000 in 855

the Corrections Training Fund be transferred to the Gen-

. eral Fund. :

"9, Legislative Oversight. Recommend funds for administra- 856
tion of the county jail construction program be appropriated
in the Budget Act to provide legislative review and control.
(Add Item 5430-001-725 for-$875,000 and Item 5430-001-711
for $628,000.)

GENERAL PROGRAM STATEMENT

The principal activities of the Board of Corrections relate to the opera-
tions of local correctional facilities. Specifically, the board:

‘1. Inspects county jails in order to monitor their compliance with state
standards for county jails, and provides technical assistance to local gov-
ernments,

2. Awards grants from bond revenues to counties for the construction
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and remodeling of county jail facilities, and '

3. Establishes minimum standards for recruiting, selectlng, and training
local corrections and probation officers, and assists local governments
through grants provided from the Corrections Training Fund. Revenues
f:lo the fund are derived from penalty assessments on traffic and criminal

nes.

The board is authorized 35.1 personnel-years in the current year.

OVERVIEW OF THE BUDGET REQUEST

The budget proposes appropriations totaling approximately $182 mil-
lion from various state funds to support the Board of Corrections in 1987-
88. Of this amount, only $13 million is proposed from appropriations in the
Budget Bill. The remaining $169 million consists of bond fund revenues
that are proposed for expenditure from continuous statutory appropria-
tions.

The total budget request represents an increase of $50.3 mllhon or 38
percent, above estimated current-year expenditures. Nearly all of the
increase is in the County Jail Construction program where new bond
money authorized by Proposition 52, which was approved by the voters
in June 1986, is proposed for expenditure in 1987-88.

The budget proposes an appropriation of $485,000 from the General
Fund in 1987-88. This is a decrease of $5,000 below estimated current-year
General Fund expenditures. ThlS decrease, which is identified in the
budget as a “Special Adjustment,” is an unspemﬁed reduction of approxi-
mately 1 percent.

Table 1 summarizes the board’s expenditures by funding source for the
past, current and budget years. The table has not been adjusted to reflect
any potential savings in 1986-87 which may be achieved in response to the
Governor’s December 22, 1986 directive to state agencies and depart-
ments to reduce General Fund expenditures.

ANALYSIS AND RECOMMENDATIONS

We recommend approval of the following budget changes not discussed
elsewhere in this analysis:

¢ An increase of $350,000 from the Corrections Tralmng Fund for the
Standards and Training for Local Officers program, resulting from an
increased number of participants eligible for training.

o An increase of $49.8 million for local assistance under the County Jail
Construction program. This net augmentation results from the
proposed expenditure of $84.9 million in bond revenue authorized
under Proposition 52, which is offset by a reduction of $35.1 million
in the amount of bond revenues proposed for expenditure from the
Bond Act of 1984.

o An increase of $180,000 from the County Correctional Facility Capital
Expenditure Fund to fund the full-year cost of 5.5 positions. estab-
lished administratively in the current year to administer the in-

- creased funds made available by Proposition 52.

Surplus Funds Should Be Redirected
We recommend that $4,138,000 of the surplus in the Corrections Train-
ing Fund be transferred to the General Fund so that the funds are avail-
able for the Legislature to appropriate for other high-priority programs.
The Corrections Training Fund was established by Chapter 1148, Stat-
utes of 1979. It receives monthly allocations from the Assessment Fund
equal to 9.1 percent of the revenues collected by the courts from penalty
2875444
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BOARD OF CORRECTIONS—Continued

Table 1
Board of Corrections
Budget Summary
1985-86 through 1987-88
{dollars in thousands)

Percent
Change
: Actual  FEstimated Proposed  from
Program Expenditures 1985-86 1986-87 1987-88  1986-87
1. Standards for Detention Facilities ........memrresrees $372 $490 $485 —1.0%
2. Standards and Training 10,312 12,080 12,430 29
Administration (1,32)  (1581) (1581) @ —
Local Assistance (9,010 (10,499) (10,849) 33
3. Jail Construction Finance 120,108 119,507 169,474 418
‘Administration (732)  (1313)  (1503) 145
Local Assistance (119,376)  (118,194)  (167,971) 42.1
Totals, Expenditures $130,792  $132,077 $182,389 38.1%
Funding Sources
General Fund ....... $364 $490 $485 —-10%
Corrections Training Fund 10,312 12,080 12,430 29
County Jail Capital Expenditure Fund, Bond Act of :
1981 108,608 24,192 24,202 —
County Jail Capital Expenditure Fund, Bond Act of
1984 11,500 94,867 59,736 —37.0
County -Correctional Facility Cepital Expenditure
Fund, Bond Act of 1986 —_ 448 85536 NMF*
Federal Trust Fund 8 — — -
Personnel-years 25.5 35.1 376 1%

2Not a meaningful figure.

assessments levied on criminal and traffic fines. Balances in the fund are
available for appropriation by the Legislature in the Budget Act to finance
the board’s Standards and Training for Local Officers program. Under this
program, the board is required to establish minimum standards for the
selection and training of all local corrections and probation officers. Grants
are provided to local agencies participating in the program to offset a
portion of the costs of training their employees. .

Our review indicates that there are substantial unused balances in the
Corrections Training Fund. Table 2 summarizes the revenues, expendi-
tures and fund balances since 1980-81, when the fund became operative.
The table shows that there will be a surplus of $5,422,000 on June 30, 1988.
The table also shows that this surplus has accumulated over a number of
years. ,

We see no reason for substantial amounts of money to remain unused
in this fund when the money could be made available for the Legislature
to reallocate to high-priority state needs. The board advises that the sur-
plus funds are not needed to fund the current program and it has no plans
to spend this balance.
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Table 2

Board of Corrections
Corrections Training Fund
Surplus Fund Balances
1980-81 through 1987-88
(dollars in thousands)

Ending

Beginning  Revenues and - Reserves

. Reserves Adjustments  Expenditures (Surplus)

1980-81 . — $5,738 . $2,786 $2,952
1981-82 - $2,952 7,942 . 8,021% 2,873
1982-83 2,873 5,532 6,932 1473
1983-84 1473 9,346 8,198 2,621
1984-85 2,621 10,807 © 9,617 33811
1985-86 3811 11,364 10,312 " 4,863
1986-87 (est.) : 4,863 12,229 12,080 5012
1987-88 (est.) 5,012 12,840 12,430 5,422

#Includes transfers of $1 million to the General Fund and $1,379,000 to the Assessment Fund.

Further, there is legislative precedent for using these funds for other
purposes. Chapter 115, Statutes of 1982, transferred $1 million from the
Corrections Training Fund to the unappropriated surplus jn the General
Fund. Chapter 115 also transferred $1 million to the General Fund from
the Peace Officers’ Training Fund which also derives its revenue from the
Assessment Fund. Finally, each year in the Budget Act the Legislature
adopts Control Section 24.10 to transfer to the General Fund the unen-
cumbered balance in the Driver Penalty Assessment Fund. This fund also
receives its revenue from the Assessment Fund. In 1985-86, $17.5 million
was (tiransferred from the Driver Penalty Assessment Fund to the General
Fund.

Our review of the revenue and expenditure history of the Corrections
Training Fund indicates that a reserve equal to about 10 percent, or
$1,284,000, of estimated revenue should be adequate to guard against any
potential revenue shortfall. The remaining $4,138,000 of the surplus could
be transferred to the General Fund and made available to the Legislature
for allocation to other high priority programs. Accordingly, we recom-
mend that the Legislature adopt the following Budget Bill language:

SEC. 11.40. Notwithstanding any other provisions of law, on July 1,

1987, the State Controller shall transfer the amount of four million one

hundred thirty-eight thousand dollars ($4,138,000) from the Corrections

Training Fund to the General Fund.

Legislative Oversight Should Be Continved .

We recommend that the amounts budgeted for administration of the
county jail construction program be appropriated in the Budget Bill in
order to provide annual legislative review of these expenditures. (Add
Item 5430-001-725 and Item 5430-001-711.) :

The budget proposes expenditure of $169.5 million for the county jail
construction program in 1987-88. Of this amount, $1.5 million is for admin-
istration of the program and the remaining $168 million is for grants to
counties. Funding for this program comes from bond revenues deposited
in three different special funds. Monies in each of these funds are continu-
ously appropriated by statute to the Board of Corrections for this program.
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BOARD OF CORRECTIONS—Continved

In the past, the Legislature has controlled expenditures for the adminis-
tration of this program by including appropriations for the board’s ad-
ministrative costs in the annual Budget Acts. This approach makes these
expenditures subject to annual legislative review and provides the Legisla-
ture with an opportunity to participate in the specific determination of
how these funds are to be used.

This year, the Governor is proposing to eliminate all appropriations for
the administrative costs of this program from the Budget Bill. Thus the
expenditures would be subject only to the continuous appropriations con-
tained in existilélﬁ law. The Department of Finance advises that the reason
goil this proposal is to eliminate unnecessary language from the Budget

ill.

Our analysis indicates, however, that the effect of this decision would
be to eliminate the Legislature’s opportunity to annually review the ad-
ministrative costs of the county jail construction program. Furthermore,
Ch 1133/84, the statute which allocated the money from the 1981 Bond
Act, requires that any related administrative costs be subject to annual
review in the budget.

Accordingly, we recommend that the Legislature adopt the following
appropriations:

5430-001-725—For support of Board of Corrections, for

transfer to Item 5430-001-001, payable from County Jail
Capital Expenditure Fund, Bond Act of 1981................ $875,000

5430-001-711—For support of Board of Corrections, for
transfer to Item 5430-001-001, payable from County
Correctional Facility Capital Expenditure Fund, Bond
ACE Of 1986 .....oeeeeerenrnecnereecnsesensinisessasasenes reeensessenaes $628,000

Youth and Adult Correctional Agency
BOARD OF PRISON TERMS

Item 5440 from the General

Fund ‘ Budget p. YAC 41
Requested 198788 ........ccocummrueirerersissiensssessssessssssssssssssasssssssanenes $8,479,000
Estimated 1986-87.........ccocccumermerrerresessensisssssnssssssesssssssssssssssssensens 8,031,000
ACHUAl 198586 .......oocvverreerrnnserensiesssessssssssssss s sssssssssssssssssssssssins 7,167,000

Requested increase (excluding amount
for salary increases) $448,000 (+5.6 percent)

Total recomnmended reducton .........cvrievnereiineeveseieseieenns None
) Analysis
SUMMARY OF MAJOR ISSUES AND RECOMMENDATIONS page

1. Parole Revocation' Guidelines. Recommend that the 860
board report prior to budget hearings on the guidelines for
parole revocation sentences that it currently is developing.
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GENERAL PROGRAM STATEMENT
The Board of Prison Terms is composed of nine members appointed by
{,he %overnor and confirmed by the Senate for terms of four years. The
oard:

o Considers parole release for persons sentenced to prison under the
Indeterminate Sentence Law, or to life imprisonment with the possi-
bility of parole;

¢ Determines whether and for how long a parolee should be returned
to prison for a violation of parole;

o Reviews sentences of all felons committed to the Department of Cor-
rections to determine whether specific sentences conform to those
received by other inmates convicted of similar offenses; and

e Advises the Governor on applications for clemency.

The board has 115.4 authorized personnel-years in the current year.

OVERVIEW OF THE BUDGET REQUEST

The budget proposes an appropriation of $8,479,000 from the General
Fund for support of the Board of Prison Terms (BPT) in 1987-88. As shown
in Table 1, this is an increase of $448,000, or 5.6 percent, over estimated
current-year expenditures. The expenditure table has not been adjusted
to reflect any potential savings in 1986-87 which may be achieved in
response to the Governor’s December 22, 1986 directive to state agencies
and departments to reduce General Fund expenditures. -

Table 1
Board of Prison Terms
Budget Summary
1985-86 through 1987-88
{dollars in thousands)

Change
Actual Est. Prop. From 1986-87
1985-86 1986-87 1987-88 Amount  Percent
Expenditures . $7,167 $8,031 $8,479 $448 5.6%
Personnel-years ......ciciiinniins 106.4 1154 124.3 89 77%

The expenditures shown in Table 1 for the current year include a defi-
ciency allocation of $211,000 for five positions (2.5 personnel-years) to
meet increased workload for parole revocation hearings. The board indi-
cates that it plans to request another deficiency allocation in the current
year and submit a budget amendment letter for 1987-88 to handle the
additional workload resulting from the mentally disordered offender pro-
gram. We discuss workload associated with this program later in this analy-
sis.

The net increase in total expenditures of $448,000 proposed for 1987-88
reflects (1) an increase of $783,000 for 8.9 additional personnel-years (10
hearing representative positions and two clérical support positions), (2)
an increase of $10,000 for computer processing overtime, and (3) one-time
reductions of $256,000 for equipment and $3,000 for retirement expendi-
tures. The budget has been reduced by $86,000, which is approximately 1
percent of the General Fund support, as a Special Adjustment.
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BOARD OF PRISON TERMS—Continved

ANALYSIS AND RECOMMENDATIONS

We recommend approval of the following program changes that are not
discussed elsewhere in this analysis: : :

« An increase of $783,000 for 8.9 additional personnel-years to handle
the increased workload for parole revocation hearings. '

¢ An increase of $10,000 in overtime costs to handle the backlog of data
proc_essing resulting from the increase in the number of hearings

. conducted.

Guidelines for Parole Revocation Sentences :

We recommend that the board report to the Legislature prior to budget
hearings on the guidelines for parole revocation sentences that it currently
is developing. Specifically, the board should report on (1) the efficiencies.
the guidelines may bring to the hearing process, (2) the impact of the
guidelines on the prison population, and (3) the fiscal implications of the
guidelines in the budget year and thereafter. o

Parole revocation is one of the primary responsibilities of the BPT.
When a parolee is charged with a violation of parole and does not waive
his or her right to a hearing, the BPT must hold a revocation hearing to
determine if there is probable cause to believe that the parolee has violat-
ed the conditions of parole. If the board finds good cause for the violation
charged, it can revoke parole and determine the length of the revocation
sentence. :

Under existing law, parolees can be returned to prison for a maximum
of 12 months. The panel of board members that hears the case determines
the length of the revocation sentence based on the severity of the viola-
tion, as well as other circumstances that may be deemed relevant.

The board currently is developing sentencing guidelines for revocation
sentences to assist hearing panels in determining a parole violator’s period
of confinement. Board staff advise that the guidelines are being developed
for specified categories of violations, and will provide parole violators and
the public with a general understanding of how much time might be
served in prison for a specific violation. ,

In our judgment, the development of these sentencing guidelines is a
positive step on the part of the board. In addition to the benefits cited
above, guidelines may promote equity and uniformity in sentencing.
Furthermore, they may add to the efficiency of the hearing process by
reducing the time needed to conduct certain hearings. This could reduce
the board’s staffing needs or reduce the need for staffing augmentations
to handle any increased hearing workload in the future.

In addition, the Governor’s Budget estimates that reliance on the
proposed sentencing guidelines will reduce the time served by parole
violators .to such an extent that the projected prison population will be
1,000 inmates less than projected by the. Department -of Corrections
(CDC) for the budget year. The department’s budget is based on this
assumption. There appears to be no analytical basis for this assumption,
however, because the guidelines have not been finalized and at the time
this analysis was written, neither the board nor the CDC had estimated
the impact of the sentencing guidelines on prison population in the
budget year.




Ttem 5440 YOUTH AND ADULT CORRECTIONAL / 861

Because of the potential fiscal impact of sentencing guidelines, we rec-
ommend that the board report to the Legislature prior to budget hearings
on (1) the efficiencies the guidelines may bring to the hearing process, (2)
the impact of the guidelines on the prison population, and (3) the fiscal
implications of the guidelines in the budget year and thereafter.

Underfunding of Mentally Disordered Offender Program

The mentally disordered offender (MDO) program, which was estab-
lished by Ch 1419/85 (SB 1296), provides that inmates with severe mental
disorders shall be treated by the Department of Mental Health (DMH)
as a condition of parole. The program became effective on July 1; 1986.

Board’s Role in MDO Program. Once the CDC and the DMH de-
termine that an inmate eligible for parole meets specified criteria, the
Board of Prison Terms may certify and commit the inmate to the DMH.
Each inmate who is committed to the program automatically is placed on
inpatient status for treatment and evaluation during a 90-day period. At
the end of the period, the board may conduct an administrative hearing
to determine whether the person can be treated on an outpatient basis.
In addition, the law provides that the inmate may request, and has the
right to receive, a hearing ‘before the board in order to determine if the
certification established at the time of the initial commitment to the pro-
gram meets the specified criteria. The 1986 Budget Act did not include
any funds for the board to handle this additional workload.

Board Anticipates Deficiencies..  The CDC estimates that it will

rocess for certification approximately 133 inmates for the MDO Program
guring the current year. Thus, if the DMH concurs with the CDC’s certifi-
cation, the board must conduct commitment hearings for these inmates.
The board advises that it is temporarily handling the MDO workload
within its existing resources, but plans to submit a request for a deficiency
allocation later in the current year. ‘

The CDC estimates that 180 felons will meet the MDO treatment crite-
ria in 1987-88. The only budget augmentation requested by the board for
this additional workload, however, is a minor amount of overtime for
additional computer processing services. The board indicates that it will
request additional funds to handle the MDO workload in the budget year
through a May revision budget amendment letter. We estimate that the
MDO workload could potentially result in up to $150,000 in additional costs
for the budget year.

Change Board Policy on Work/Training:‘Crediis for Parole Violators

Under current BPT policy, parolees who are returned to prison because
of technical violations of their conditions of parole are not eligible to earn
work credits as other inmates do under the work/training incentive pro-
gram established by Ch 1234/82. In our-analysis of the CDC, we recom-
mend that the Legislature enact legislation providing that these parolees
be eligible for work credits in the same manner and to the same extent
that inmates are eligible for such credits under the existing program. This
recommendation is discussed in detail in our analysis of the CDC—please
see Item 5240.
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Youth and Adult Correctional Agency
- YOUTHFUL OFFENDER PAROLE BOARD

Item 5450 from the General

Fund ' Budget P. YAC 43
Requested 198788 ........cccceveeevcvmenennrrenrisiionssessesssssseness s $2,782,000
Estimated 1986-87...........cccoun. SO OEOEUOP OO SO SO S 2,821 000

AcCtUal 1985-86 .....cccocuerrrinrivrrrreienreresnsenisssssenisssssesessassasisasisssesenes 2,691,000
Requested decrease (excludmg amount : ‘ :
for salary increases) $39,000 (— 1 4 percent)

Total recommended reduction .............. wonsiiisnseraisssidaens Levesessenns ' None
) ' Ahalysiév,
SUMMARY OF MAJOR ISSUES AND RECOMMENDATIONS page

1. Recommend the enactment of legislation to provide for leg- 863
islative review. and approval of Youthful Offender Parole
Board proposals which modify existing parole consideration

. date guidelines in such a way as to significantly affect state .
- costs. .

2. Recommend that the board report prior to budget hearings 864
on (1) the reasons for the delays in holding initial hearings
at the Youth Authority’s reception center-clinics, and (2)-
the board’s plans to reduce the hearmg backlog

GENERAL PROGRAM STATEMENT

The Youthful Offender Parole Board (YOPB) is responsible for paroling
persons (wards) committed to the Department of the Youth Authority. In
addition, it may: _ _

Revoke or suspend parole.

Recommend treatment programs. -

Discharge wards from commitment.

Return wards to the committing court for an alternatwe dlspos1t10n
of their cases.

Return nonresidents committed to the department to. the1r home
states.

The board has seven members who are appointed by the Governor and
confirmed by the Senate. It has 376 personnel—years in the current year.

OVERVIEW OF THE BUDGET REQUEST

The budget proposes an appropriation of $2,782, OOO from the General
Fund for support of the YOPB in 1987-88. This is a decrease of $39,000, or
1.4 percent, gelow estimated current-year expenditures.

The net decrease for the budget year -reflects (1) a decrease of $7,000
for employee compensation adjustments and (2) a decrease of $4,000 in
operating expenses. In addition, the budget has been reduced by $28,000,
which is approx1mately 1 percent of the General Fund support; as a ‘Spe-
cial Adjustment.”
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ANALYSIS AND RECOMMENDATIONS
Legislature Needs More Oversight Over Board Regulatory Proposals

We recommend the enactment of legislation to provide for legislative
review and approval of YOPB proposals which modify existing parole
consideration date regulations in such a way as to significantly affect state
costs.

The YOPB is responsible for paroling wards from the Youth Authority.
The board’s parole release decision-making system is based upon “parole
consideration dates” (PCD) which represent the interval of time that the
board believes the ward should stay in a Youth Authority institution before
he or she is ready to be released to the community. This system of parole
consideration dates is set forth in regulations issued pursuant to Title 15
of the California Administrative Cofe. ‘

Increases In Parole Consideration Dates. In November 1985, the
board approved major revisions to the existing parole consideration date
structure. These -changes involved substantial increases in PCDs for a
variety of commitment offenses. The board estimated that the proposed
PCD revisions would add two months to the average ward’s length-of-stay,
and increase the population of the Youth Authority by 531 wards annually
by 1990-91. At the time, the board also indicated that the increase in ward
population could result in the need to construct a new Youth Authority
institution at a capital eutlay cost of $59 million, and ongoing operational
costs of $12 million annually from the General Fund. ;

. During budget hearings last year, the Legislature expressed concern
about the major fiscal and programmatic effects of the board’s proposed
PCD changes. Of particular concern was the fact that the Youth Authority
had no plan to address the housing needs and the increased costs that
would be generated by the PCD revisions. Accordingly, the Legislature
adopted language in the 1986 Budget Bill to postpone the implementation
of the new regulations, pending receipt of the Youth Authority’s long-
racllnge population management plan, and a 30-day legislative review peri-
od. : .

Legislative Oversight Language Vetoed. Despite the Legislature’s
decision to postpone the implementation of the new regulations until it
could review a plan developed by the administration to cope with the
additional ward population resulting from the proposed PCD increases;
the Governor vetoed this Budget Bill language. The new PCD regulations
subsequently were.adopted without legislative review. According to the

Youth Authority’s recently completed population master plan, the PCD
revisions will necessitate the construction of a new 600-bed Youth Author-
ity institution. The department’s most recent estimates indicate that this
will result in capital outlay costs of approximately $62 million, and ongoing
operational costs of $18 million annually from the General Fund.

Legislature Has Limited Role in Determining State Expenditures for
Juvenile Justice. 'The Constitution grants the Legislature the author-
ity to determine the allocation of state resources and to appropriate state
funds. Consequently, the. ability to control the rising costs of the state’s
correctional system is an important legislative concern. As a result of
determinate sentencing policies, the Legislature is able to directly influ-
ence the costs of the state’s prison system by enacting laws which directly
increase or decrease prison terms. The state’s juvenile justice system,
however; is governed by an indeterminate sentencing structure. The
YOPB has the statutory authority to make administrative determinations
to increase or decrease parole consideration dates. Consequently, control
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over youth corrections costs rests primarily w1t:h the YOPB rather than
with the Legislature.

In order to provide the Leglslature with some measure of control over
youth corrections costs, we recommend the enactment of legislation to
provide for legislative review and approval of YOPB proposals which
modify existing parole consideration gate regulations in such a way as to
significantly increase or decrease state costs. Adoption of such legislation
would enable the Legislature to participate in decisions which can and do
have a major impact on the amount of state funds needed to finance the
support and capltal outlay needs of the Department of the Youth Author-
ity. i

Board Hearing Delays May Incréase Youth Authority Costs

We recommend that the board report prior to budget hearings on (1)
the reasons for its delays in holding initial hearings at the Youth Au-
thority’s reception center-clinics, and (2) the board s plan for reducing the
hearing backlog.

When a ward is committed to the Youth Authorlty, he or she is first sent
to one of the department’s reception center-clinics. At-the clinic, each
ward is evaluated through a series of diagnostic tests to determine which
of the department’s programs will best meet the treatment needs of the
ward. After this diagnostic process is completed, the ward must appear
before the YOPB for an “initial hearing,” at which: time the board either
releases the ward on parole, or establishes a parole consideration date for
the ward and recommends an institutional program:placement. Under
existing law (Welfare and Institutions Code Section 1720), initial hearings
are required to be held immediately following completlon of the clinic

TOCESS.

P Increasing Delay In HoIdmg Initial Hearmgs The Youth Authority
indicates that prior to 1984-85, initial hearings were generally held soon
after completion of a ward’s clinic processing. Over the past three years,
however, the department advises that:there has been a significant in-
crease in the amount of time between the completion of a-ward’s clinic
process and the holding of an initial hearing. Such delays increased from
an average of approximately eight days in 1984-85, to an average of 15 days
in 1985-86. During the current year, the delay in 'holding initial hearings
has grown to an average of 30 days. In addition, the: backlog of initial
hearings at the department’s reception center-clinics is averaging 243
cases in the current year.

" Because the clinics themselves donot offer treatment programs for the
wards, our analysis indicates that delays in holding initial hearings may
potentially increase ward length-of-stay, and therefore, increase Youth
Authority support budget costs. This is because in establishing a parole
consideration date for each ward, Title 15 regulations require the board
to determine the interval of time in which a ward can successfully com-
plete a treatment program to achieve readiness for parole. To the extent
that wards who have completed the clinic diagnostic process are not
involved in treatment activities while they are waiting for their initial
hearings, they are not participating in the programs which in many cases
are considered by the board to be essential for achieving parole readiness.

Consequently, the longer the time period between the conclusion of the
clinic process and the holding of an initial hearing, the greater amount of
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time a ward may spend in the Youth Authority system. Based on the
current average initial hearings backlog of 243 cases and an average delay
of 30 days, we estimate that the Youth Authority potentially could be
incurring anhual General Fund costs of up to $564,000 (based on the
current per capita costs of $28,236 per ward) as a result of the board’s
inability to hold initial hearings promptly. '
Because of the statutory requirements governing the timing of initial
hearings, and the potential costs of the increasing delays, we recommend
that the board report prior to budget hearings on (1) the reasons for the
delays in holding initial hearings at the Youth Authority’s reception cen-
ter-clinics, and (2) the board’s plans for reducing the hearing backlog.

Youth and Adult Correctional Agency
DEPARTMENT OF THE YOUTH AUTHORITY

Item 5460 from the General

Fund and various funds Budget p. YAC 44
Requested 198788 ...t sercens s easessseesenssnas $367,937,000
Estimated 1986-87 .......ccciiieireiereeeisivnnenrnerenseesesssnersasssossiones 341,066,000
ACTUAL 1985186 .......cnereecmrrierinrenriisinreretsisssressssssssesssssessssassssssnenseses 313,396,000

Requested increase (excluding amount ~

for salary increases) $26,871,000 (+7.9 percent) ‘ '
Total recommended reduction .............vinernneerneneseeeenenns . 3,671,000
Recommendation pending ...........cnrversereersersinesseaenecennes 3,399,000
1987-88 FUNDING BY ITEM AND SOURCE
Item—Description . Fund Amount
5460-001-001—Support . General $259,966,000
5460-001-746—Support ’ New Prison Construction 200,000
Bond
5460-001-814—Support California State Lottery Ed- 378,000
ucation T )
5460-001-890—Support Federal* 7 (851,000)
Continuous Appropriation—Support : County Correctional Facil- 95,000
ity Capital Expenditure
Bond
5460-101-001—Local Assistance General i 72,911,000
Continuous Appropriation—Local Assistance County Correctional Facil- 19,800,000
ity Capital Expenditure
Bond
Reimbursements ‘ 14,587,000
Total, State Funds ) $367,937,000
‘ : Analysis
SUMMARY OF MAJOR ISSUES AND RECOMMENDATIONS page

1. Current-Year Deficiency. Recommend that the admin- 870
istration reevaluate the Youth Authority’s current-year
spending needs and report its findings to the fiscal commit-
tees prior to hearings on the requested deficiency appro- -
priation.




866 / YOUTH AND ADULT CORRECTIONAL

DEPARTMENT OF THE YOUTH AUTHORITY—Continued

2.

10.

11,

12.

Population Management Plan. (a) Reduce Item 5460-
001-001 by $1,590,000. Recommend a reduction of
$1,590,000 because various equipment requests should be
funded as capital outlay projects. (b) Withhold recom-
mendation on $2,456,000 in staffing and operations costs,
pending analysis of the department’s population proposal
to be contained in the May revision.

. Staffing. and Operations. Reduce Item 5460-001-001 by

$894,000. . Recommend deletion of staffing and opera-
tional costs for housing 65 wards because the department’s
population projections do not reflect institutional bed sav-
ings which will occur in the budget year.

. Lottery Education Fund. Recommend Youth Authority

submit plans for spending additional lottery funds which
will accrue to the department in the budget year.

. Institutional Maintenance. Reduce Item 5460-001-001 by

$111,000. Recommend deletion of funds for three insti-
tutional maintenance positions which have not been ade-
quately justified.

. Parole Services Reorganization. Withhold recommen-

dation on proposed deletion of $943,000 and 15 parole serv-

" ices positions, pending receipt of information which

addresses the impact on Youth Authority parolees of (1)
disrupting and eliminating various parole programs, and
(2) reducing supervision and control over parole agent
activities.

. State Hospital Beds. Reduce Item 5460-001-001 by $305,-

000. Recommend reduction of funds to eliminate over-
budgeting for Youth Authority ward beds in state hospitals.

. Northern County Leased Beds. Recommend the de-

partment report prior to budget hearings on (1) the rea-
sons why it has been unable to place additional wards'in its
northern county leased facilities, and (2) its plans to maxi-
mize the use of these beds in the budget year.

. Food Services Positions. Reduce Item 5460-001-001 by

$326,000. Recommend deletion of funds to establish 12
new food services positions because the department can
(1) redirect overbudgeted food services positions at other
institutions, and (2) expand the use of ward labor on insti-
tutional kitchen crews.

Technical Recommendations. Reduce Item 5460-001-001
by 8$161,000 and increase reimbursements by $83,000.
Recommend reduction of funds relating to various techni-
cal budgeting issues.

Institutional Cost Information. Recommend adoption of
supplemental report language directing the Department

- of Finance to include a summary of comparative per capita

costs and ward-employee ratios for Youth Authority institu-
tions and camps in the budget document.

Parolee Detention Costs. Reduce Item 5460-101-001 by
$367,000. Recommend reduction to correct for over-
budgeting of reimbursements to counties for housing
Youth Authority parolees.

Item 5460
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GENERAL PROGRAM STATEMENT

The Department of the Youth Authority is responsible for the protec-
tion of society from the criminal and delinquent behavior of young people.
The Welfare and Institutions Code directs the department to operate
training and treatment programs which seek to correct and rehabilitate
youthful offenders, rather than punish them. This mission is carried out
through four programs—Institutions and Camps, Parole Services, Preven-
tion and Community Corrections, and Administration.

OVERVIEW OF THE BUDGET REQUEST

The budget proposes the expenditure of $367,937,000 from the General
Fund, various special funds, and reimbursements to support the activities
of the Youth Authority in 1987-88. This is an increase of $26,871,000, or 8
percent, above estimated current-year expenditures. The department’s
total expenditure program for the budget year, which includes federal
funds, is $368,788,000. This is also $26,871,000, or 8 percent, above estimated
total expenditures in 1986-87.

Table 1 provides a summary of the department’s total expenditures and
staffing levels, by program, for the past, current, and budget years.

Table 1
Department of the Youth Authority
Program Summary
1985-86 through 1987-88
(dollars in thousands)

Percent
Actual Est. Prop. Change from
Expenditures 1985-86 1986-87 1987-88 1986-87
Prevention and Community Corrections ..  $73,481 $74,488 $93,638 25.7%
Institutions and Camps 210,279 236,657 248,035 48
Parole Services 30,033 30,522 29.481 —34
Administration:

Undistributed 321 250 250 —
Distributed (12,636) (14,567) (14,833) 18
Special Adjustment — — —2,616 NMF #

Totals $314,114 $341,917 $368,788 7.9%
Personnel-Years
Prevention and Community Corrections .. 49.3 50.6 46.2 —8.7%
Institutions and Camps..........cererosresesseress 3,789.6 4,198.0 4,268.2 1.7
Parole Services 3292 297.7 280.3 -5.8
Administration 239.3 2445 253.6 3.7
Totals 44074 4,790.8 48483 12%

* Not a meaningful figure.

The department’s proposed budget changes are summarized in Table
2, by funding source. The department requests a net increase of $7,193,000
in General Fund support for the budget year. As shown in the table, this
includes an increase of $7,693,000 for state operations and a decrease of
$500,000 for local assistance. The decline in local assistance expenditures
results from the expiration of funding for Regional Youth Education Cen-
ters. This program is discussed in more detail in the local assistance section
of this analysis.




Table 2

Department of the Youth Authority
Proposed 1987-88 Budget Changes
(dollars in thousands)

General Fund Co. Bond Fund*
New Prison Lottery
State Local State Local  Construction Education
) Operations  Assistance Operations Assistance Bond Fund Fund SAFCO
1986-87 Expenditures (Revised) ........... $252,273 $73,411 $58 - — $127 —, $1,100

Proposed Changes:
A. Workload Adjustments
1. Ward Population........... - 4,046 — — — — — —

2. Other Adjustments -50 — — — — - —
B. Cost Adjustments :
1. Full Year Cost Adjustment ....... 4,006 — — —_ - — R
2. Partial Post Deficiency ... 760 — — — — — -
3. Physical Fitness Pay................... —682 — — - —_ — —_
4. Miscellaneous Adjustments ........ 2,181 —_ - — — — —1,100
5. Special Adjustment .................. —2,616 — — — — — -
C. Program Changes’ ‘
1. Administrative Adjustments ...... 370 — — — — — —
2. Major Equipment.................. 200 - — — — — —
3. Institutional Maintenance . 181 — — — - - —
4. Food Services ................ . 326 - — — — — —
5. Facilities Planning .. (258) ® — - - — — —
6. Efficiency Reduction....... . —=1,029 - — - _ - _
7. Education Projects........cco........... — — — — — $378 —
8. Construction Management Staff — — — —_ 73 R _ —
9. Regional Youth Education......... — 500 - — — — -
10. Local Juvenile Facilities.............. — — 37 $19,800 — — —
1987-88 Expenditures (Proposed) ....... $259,966 $72,911 $95 $19,800 $200 $378 —
Change from 1986-87 :
Amount- $7,693 —$500 $37 $19,800 $73 $378 —$1,100
Percent 3.1% —0.7% 63.8% 100% 57.5% 100% NMF ¢

* County Correctional Facility Capital Expenditure Bond Fund.
Programs are funded through a redirection of funds budgeted for other departmental functions.
¢ Not a meaningful figure.

Federal Funds

and Reim-
bursements

$14,948

$15,438

$490
3.3%

Total
$341,917

4,436
-50

4,006
760
—682
1,181
—-2,616

370
200
181
326
(258)
—1,029
378

73
—500
19,837

$368,788

© $26,871
79%
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These expenditure tables have not been adjusted to reflect any potential
savings in 1986-87 which may be achieved in response to the Governor’s
December 22, 1986 directive to state agencies and departments to reduce
General Fund expenditures.

ANALYSIS AND RECOMMENDATIONS )
STATE OPERATIONS

The budget proposes an increase of $7,693,000, or 3 percent, in the
department’s General Fund operating budget for 1987-88. As shown in
Table 2, this increase is the net result of cost adjustments, projected in-
creases in ward population, workload and staffing changes, and various
program changes.

A net increase of $4,046,000 is requested for population-related changes
which are discussed in detail below. Proposed program changes in the
department’s support budget result in a net increase of $536,000. Several
of these proposals are discussed later in this analysis. We recommend
approval of the following significant program changes which are not dis-
cussed elsewhere:

e A net increase of $370,000 for various administrative adjustments,
which include nine new accounting technician positions, three new
personnel assistant positions and additional clerical resources to meet
increased workload demands resulting primarily from the growth in
ward population. v :

¢ An increase of $200,000 to purchase a replacement bus for transport-
ing wards between institutions, and returning parole violators from
county facilities.

» An augmentation of $265,000 to provide full-year funding for 4.5 posi-
tions established in the current year to meet increased workload
demands in the pre-employment screening unit, and to provide addi-
tional office space for the unit (annual ongoing cost of $326,000).

o An additional $73,000 to provide full-year funding for four facility
planning and construction management positions which have been
established in the current year (annual ongoing cost of $200,000).

Ward Population Confinues to Increase

The institutional population of the Youth Authority continues to grow
at a rapid pace. As shown in Table 3, the Governor’s budget projects that
the ward population will increase from 7,650 to 8,335 during the current
year, and will grow to 8,570 by the end of 1987-88.

Chart 1 depicts the historical and projected growth in the Youth Author-
ity population from 1976-77 through 1990-91. As the chart indicates, the
Youth Authority’s population is comprised of wards committed by the
juvenile and criminal courts, and Department of Corrections’ inmates
housed in Youth Authority institutions under the provisions of Ch 701/83
(SB 821). Chapter 701 specifies that in sentencing a person under the age
of 21 to serve time in state prison, the court may order that person trans-
ferred to the custody of the Youth Authority to serve all or a portion of
his or her confinement time.
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" Table 3

Department of the Youth Authority
Institutions and Camps Program
End-of-Year Population
1985-86 through 1987-88 -

- Actual Est. Proj.
1985-86 1966-87 . 1987-88
Reception Center-Clinics . 1,012 918 918
Facilities for Male Wards 6,322 7,015 7,250
Facilities for Female Wards . 240 292 . 292
Subtotals, Departmental Facilities.........oouvvcivrivvssennnns 7,574 8,225 8,460
Leased Beds ' 66 ' 85 85
Federal Facilities ‘ 10 25 25
Totals, All Facilities : 7,650 8,335 8,570
Charige from prior year +1,018 +685 +235

Chart 1

Department of the Youth Authority
Growth Iin Institutional Population
1976-77 through 1990-913

10'0001' "B Youth Authority wards

9,000 ‘ [ Corrections inmates housed under
8,000 Youth Authority supervision:

7,000 4
6,000 .1
5,000

Population -

77 78 79 80 81 82 83 84 85 86 87 88 89 90 Of
(est) (proj)

Source: Department of theYouth Authority and Governor’s Budget
3 Data as of June 30 each year. )

Budget Understates Youth Authority Deficiency Needs

We recommend that the administration reevaluate the Youth Au-
thority’s current-year spending needs and report to the fiscal committees
prior t(7) budget hearings on its requested deficiency appropriation for
1986-87.
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The budget indicates that the Department of the Youth Authority will
incur a total deficiency of $1,383,000 in the current year. This amount
consists of (1) $742,000 to provide additional youth counselors for institu-
tional living units pursuant to the terms of collective bargaining agree-
ments, (2) $480,000 to relocate the department’s training operations, and
(3) $161,000 to address increasing workload in the department’s pre-em-
ployment screening unit.

Our review of the department’s deficiency request suggests that the
amount is understated. For example, we note that:

o The department’s current-year support budget is based on the as-
sumption that the ward population will increase from 7,650 wards on
June 30, 1986 to 8,335 wards by June 30, 1987. By December 31, 1986,
however, the institutional population had already reached 8,249. Be-
cause the institutional warg population is increasing faster than origi-
nally projected, it is likely that the Youth Authority will incur
additional current-year expenditures to accommodate the unan-
ticipated growth in ward population.

o The department has incurred additional expenditures to pay for an
increase in the number of workers’ compensation claims, and to adjust
for increases in temporary and permanent disability rates. A deficien-
cy request totaling $2,111,000 was submitted to the Department of
Finance in September 1986, but has not yet been approved.

In addition to these costs, the Youth Authority indicates that it will
comply with the Governor’s December 22, 1986 directive to state agencies
to reduce General Fund expenditures in the current year by reducing its
budget by a total of $765,000 through (1) a hiring freeze on all nonpost
positions except classroom teachers, and (2) a reduction in the number of
departmental and advisory group meetings. The department’s institutions
and camps are exempt from the directive.

To ensure that the department is able to carry out its statutory respon-
sibilities in the current year, we recommend that the administration
reevaluate the department’s current-year spending and report to the fis-
cal committees, prior to hearings on the department’s requested deficien-
cy appropriation, on (1) the need for additional current-year deficiency
funding, and (2) how the department will absorb those costs for which
deficiency funding is not provided.

Youth Authority Submits Population Management and Facilities Master Plan

In the Supplemental Report of the 1986 Budget Act, the Legislature
directed the Department of the Youth Authority to prepare a long-range
population management report which evaluated various alternatives for
alleviating overcrowding in Youth Authority institutions. The report was
to assess and evaluate each alternative on the basis of its (1) short and
long-term program and budgetary impacts, (2) effect on the need to
construct additional bed space, and (3) impact on ward rehabilitation and
public safety.

The department submitted its “Population Management and Facilities
Master Plan” to the Legislature in December 1986. The report proposes
a three-part solution to the Youth Authority’s population problem.

First, it calls for the construction of 1,718 new institutional bed spaces
at a capital outlay cost of between $122 and $142 million (the master plan
construction proposals are discussed in detail in our analysis of the depart-
ment’s capital outlay request, please see Analysis page 890). Second, the
plan proposes continued overcrowding of 757 wards, or about 10 percent
of the department’s revised bed capacity.
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Third, the master plan proposes various alternatives to construction
which the department estimates could save approximately 625 institution-
al bed spaces annually by 1990-91. These alternative programs and the
estimﬁed bed savings which would result from each program are shown
in Table 4.

Table 4

Master Plan Alternatives to New Construction
Estimated Institutional Bed Savings
1986-87 through 1990-91

Institutional Bed Savings

Master Plan Program ) 8687 8788 8889 89-90 90-91
1. Substance abuse % 5 100 100 100
2. Rejection policy 75 75 75 75 75
3. Parole readiness furlough/re-entry services ... — — 50 100 150
4. Community-based/temporary detention ... — — 50 75 75
5. Parole violator program - — 10 25 25
6. Employment specialists. 15 25 50 100 125
7. Disciplinary work crews — — 25 5 75

Totals 115 150 360 525 625

Two of the alternative programs have already been intitiated by the
department. One alternative, for which funding has already been pro-
vided by the Legislature, calls for the expansion of formalized substance
abuse programs at all Youth Authority institutions. The master plan esti-
mates that these programs will result in a savings of 100 institutional beds
annually, by 1990-91. '

Another alternative calls for increasing the number of cases which are
rejected at the time of commitment to the Youth Authority. Specifically,
the master plan indicates that the department will reject juvenile court
commitments who have a year or less confinement time or who have been
cominitted for misdemeanor offenses only. In addition, the department
will continue to reject Department of Corrections’ SB 821 cases, who are
judged to be too dangerous to Youth Authority staff or wards, or who have
previously been committed to the Youth Authority. The master plan esti-
mates that the “rejection policy” will result in a savings of 75 institutional
beds annually. %

To achieve an additional 450 institutional-bed savings, the master plan
proposes the establishment or expansion of five new programs at a total
cost of $2,373,000. Each of these programs is discussed below.

1. Intensive Parole Re-entry and Parole Readiness Programs (Estimated
cost $1,001,000). This alternative includes two strategies to reduce in-
stitutional length-of-stay. The first strategy calls for implementation of a
parole readiness furlough program. This program would provide for the
release of a ward 90 days prior to the expected parole release date, in order
to test his or her readiness for release on formal parole. Wards released on
such furloughs also would be placed on intensive parole supervision and
programming. The master plan estimates that a total of 50 wards would

al('iticipate in the program at any one time, thus freeing up 50 institutional
eds.

The second strategy involves expansion of the department’s existing
parole re-entry services program. This program would consist of providing
for the intensive supervision of parolees by lowering parole agent case-
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loads during the first three months on parole—the most critical period of
transition from the institution to the community. The master plan indi-
cates that these “enriched” caseloads will permit closer supervision of
parolee movements and overall parole performance. The master plan
estimates that the additional parole re-entry services will result in a 10-
percent reduction in parole revocation rates, saving 100 institutional beds
annually by 1990-91. ' '

Several states are currently using pre-release intensive supervision pro-
grams as a means to reduce institutional overcrowding. A 1983 National
Institute of Corrections study concluded that while the cost of intensive
supervision programs is approximately five times higher than regular pa-
role supervision programs, savings could be realized if institutional popu-
lations were reguced to the point where staffing or capital outlay
expenditures are affected. ‘ ’

2. Community-Based Temporary Detention (Estimated cost $141,000).
This alternative would reduce the number of parole violators in the de-
partment’s institutions by providing for the temporary detention of minor
parole violators in the community. This would be accomplished in two
ways. First, the department would convert 15 of the 45 beds at the Silver-
lake Pre-Parole Center (the department’s existing pre-release programi)
for use as temporary detention beds for minor parole violators.

Second, the department plans to implement a “house arrest™ program
utilizing electronic surveillance devices to monitor and control the activi-
ties of parole violators who would otherwise be returned to a Youth Au-
thority institution. Home detention or “house arrest” permits the parolee
to remain in his or her home where movement is closely restricted and
monitored. The parolee would essentially be confined to his or her place
of residence, except for approved activities such as school, work, counsel-
ing or other prescribed programs. The department indicates that a total
of 20 electronic surveillance devices recently have been purchased in
order to initiate a pilot project in Los Angeles and San Joaquin counties.
The master plan proposes the purchase of 80 additional devices to be used
statewide, These two programs are estimated to save 75 institutional beds
annually by 1990-91. ‘

Community-based and home detention programs have been used effec-
tively in Florida, Massachusetts, Delaware, and Pennsylvania to reduce
institutional populations. Several states also have used community-based
detention and home detention as an alternative to initial placement of
non-violent offenders in institutions—not solely as an alternative for pa-
role violators as proposed in the Youth Authority’s master plan. In general,
studies of community-based and home detention have concluded that the
costs of such programs are significantly less than institutional placements.

3. Institutional Parole Violator Program (Estimated cost $171,000).
This master plan alternative involves the establishment of a 60-bed institu-
tional parole violator program at the Youth Training School (YTS) for
wards committed from criminal courts and for juvenile court wards over
the age of 18. Currently, the Youth Authority operates two parole violator
programs for juvenile court wards under the age of 18 at the Karl Holton
School and the Ventura School. These programs provide a five-month
intensive program of counseling, education, community work experience,
and parole preparation in order to make parole violators ready for return
to the community in a shorter period of time than would be the case if they
‘were programmed in the general institutional population. The master
plan estimates that the YTS parole violator program could result in a
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savings of 25 institutional beds annually by 1990-91. ’
4. Employment Specialists (Estimated .cost $308,000). This master
Elan alternative would expand the number of employment specialists who

elp Youth Authority paroleesfind and retain jobs. The department re-
cently has entered into an interagency agreement with the Employment
Development Department (EDD) to use the services of half-time EDD
representatives at four Youth Authority field parole offices. The master
plan indicates that this “pilot project” has increased the number of pa-
rolees who have secured employment and that a corresponding reduction
in parole revocation rates will produce a savings of 15 institutional beds
in the current year.

The master plan proposes an increase in funding to provide an EDD
specialist for all field parole offices. An estimated 125 institutional beds
would be saved annually as a result of the program.

5. Institutional Disciplinary Work Crews (Estimated cost $752,000).
This alternative involves the establishment of disciplinary work crews at
each Youth Authority program institution. The objective of this alterna-
tive is to permit wards who have committed a violation of an institution’s
rules and regulations, to work during the evening and weekend hours in
lieu of adding time to their parole consideration date. A ward would
receive a one-month reduction in any recommended time addition for
each month that he or she worked on the crew. The master plan estimates
that establishment of disciplinary work crews would save 75 institutional
beds, due to.a decrease in average ward length-of-stay resulting from ward
disciplinary problems. :

No Guarantee That Bed Savings Will Be Realized. The actual insti-
tutional bed savings that would result from implementation of the alterna-
tives proposed in the Youth Authority master plan would depend on
several factors. For example, none of the alternative programs which are
proposed in the master plan are included in the Governor’s Budget. Al-
though the budget indicates that any programmatic changes related to the
master plan would be addressed in future funding requests, each proposal
still must be reviewed and approved in order to take effect. In addition,
any significant delay in implementing the proposed programs would re-
Zult in delays in achieving the anticipated bed savings outlined in Table

Further, successful implementation of the master plan alternative pro-
grams would require the support and cooperation of the Youthful Of-
fender Parole Board—a separate agency from the Youth Authority. Only
if the board members place sufficient wards in parole readiness furlough
programs, or permit community-based detention in lieu of returning cer-
tain parole violators to Youth Authority institutions, would the bed savings
estimated by the department be fully realized. :

Implications For Future Youth Authority Support Costs. The rapid
increase in ward population has and will continue to fuel an increase in
overall Youth ‘Authority support budget expenditures. If the bed savings
programs which have been proposed in the Youth Authority’s master plan
are not successfully implemented, the department will face increasingly
high levels of overcrowding, and may have to resort to a “full-scale”
building program to accommodate its projected ward population. For
example, last year the Youth Authority proposed to accommodate the
projected ward population increase through a full-scale building program
that involved the construction of five 600-bed institutions.
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Chart 2 shows our projections of how two approaches—the full-scale
building program, and adoption of the alternatives proposed in the Youth
Authority’s master plan—would affect the department’s annual operating
budget by 1993-94. .

Chart 2 o
Growth In Youth ‘Authority Support Costs
1987-88 through 1993-94 (in millions)

— Full-scale Building Program
sawvsnnnnn Youth Authority Master Plan

340 4 t t ' t t ]
87-88- 8889 8990 9091  91-62 9203 . 9394

Source: Governor's Budget, Department of Youth Authority, and LAO projections.

As the chart indicates, the effect of the full-scale building program on
the department’s support budget could result in significantly Eigher costs
than if the Youth Authority’s master plan proposals were successfully
implemented. This primarily is because the full-scale building program is
based on the assumption that the Youth Authority’s institutional ward
population would continue to grow at the rate projected by the depart-
ment. The Youth Authority’s master plan, however, proposes to establish
several programs to reduce the ward population by 625 annually, by 1990-
‘91. Consequently, the full-scale building program would result in higher
support budget costs primarily because it would have to accommodate a
larger institutional ward population. ‘ S

Population Management Plan Has Serious Shortcomings . RN
We withhold recommendation on $2,456,000 requested from the Gen-
éral Fund to accommodate the projected ward population increase, pend-
ing receipt and analysis of a revised budget proposal, population
projections, and construction schedule (Item 5460-001-001).
We further recommend a General Fund reduction of $1,590,000, because
the department inappropriately has included in its population manage-
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ment request, numerous equipment items which should be funded as
capital outlay projects (Reduce Item 5460-001-001 by $1,590,000). -

The budget proposes a net increase of $4 million from the ‘General Fund
and 21 positions to accommodate ward population growth in the budget
year. The Youth Authority’s 1987-88 ward population management plan
‘is sumrharized in Table 5. ‘ ‘

Table 5

Department of the Youth Authority
1987-88 Ward Housing Plan

1987-88 Population
Management Plan Overcrowding
Status
1986-87  Budget 195788 Revised  Percent
. End-of-Year Adjust- End-ofYear Bed Over-
' Department Facilities County Population  ment . Population Capacity crowded

Northern Reception Cen-

ter Clinic Sacramento 443 - 443 326 135.9%
Southern Reception Center

(01711 T IO Los Angeles 475 475 350 135.7

. Los Angeles 793 151 944 650" 1452

Fred C. Nelles School .......
. San Joaquin .. 539 —18 521 379 137.5

" 0. H. Close School .......

Karl Holton School............. San Joaquin 527 -13 512 388 132.0
El Paso de Robles School .. San Luis Obispo 682 139 821 552° 1487
Ventura School ......c.cceevunvens Ventura 767 — 767 576 1332
Dewitt Nelson Training ‘

CEnter ...wmeummmsmssssiens San Joaquin 618 -18 600 400 1500
Preston School of Industry Amador : 852 - —-22 830 620 1339
Youth Training School........ San Bernardino 1,830 — 1,830 1,200 1525
Silverlake Pre-Parole Cen-

[155 FOO Los Angeles 45 - 45 45 100.0
Conservation Camps .......... _ various 654 - 18 672 572¢ 1175
Other facilities
El Centro Training Center Imperial 60 — 60 50 120.0
Federal Facilities.........cooeone. various 25 - 25 25 100.0
Northern - County Leased .

D T N Butte, Del Norte %5 - 25 25 1000
] Siskiyou o . L .
TOtalS «.ovvrevrrrrersersserrans : 8,335 235 8570 6,158 139.2%

#Includes the addition of a 100-bed Living Unit and Educational Fécility.
b Includes the addition of a 100-bed Youth Conservation Camp Facility.
¢ The new Fenner Canyon Conservation Camp facility will increase total camp bed capacity by 18.

Ward Housing Plan for the Budget Year.. As Table 5 indicates, the -
deﬁartment anticipates that the increase of 235 wards in 1987-88 largely
will be accommodated by increasing the populations of the Fred C. Nelles
School and the Paso Robles School. This will be accomplished primarily by
overcrowding new 100-bed housing-units which will be completed at.each
institution in the budget year. In addition, the population of the depart-
ment’s conservation camps will be increased through the construction of
a new facility at the Fenner Canyon Camp. The table shows that the
department proposes. to reduce ward popuﬁttion at the three Northern
California Youth Center institutions—the Dewitt Nelson Training Center,
the Karl Holton School, and the. O. H. Close School—and the Preston
School of Industry. ’
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Population Management Plan Concerns. Our analysis indicates that
the department’s ward population request contains major uncertainties
regarding the rate at which the ward population will grow, and the depart-
ment’s schedule for housing wards in new facilities.

As mentioned previously, our review indicates that the rate of growth
in the institutional ward population has increased significantly, since the
population projections used. to develop the budget were prepared in Sep-
tember 1986. Consequently, it is likely that the population updates which
are reflected in the May revision of the budget will be very different from
what is reflected in the Governor’s Budget.

In addition, the Youth Authority’s population budget proposal is based
on construction schedules that call for two new 100-bed facilities and the
completion of a 120-bed replacement camp facility in 1987-88. Specifically,
the department anticipates that the new Paso Robles and the replacement
Fenner Canyon facilities' will be completed in November 1987, and that
the Nelles living unit and education facility will be completed in January
1988. According to the most recent Office of State Architect (OSA) con-
struction master schedule, however, the Paso Robles and Fenner Canyon
facilities are not scheduled to be completed until February 1988. In addi-
tion, the Nelles living unit and education facility does not even appear on
the OSA master schedule. If the department cannot complete the .con-
struction of these new facilities as scheduled, new housing plans involving
additional overcrowding will have to be developed to accommodate the
increased ward population.

For these reasons, it is very likely that the department’s population
management request will be revised significantly, prior to the May revi-
sion. Pending receipt and analysis of the revision, we withhold recommen-
dation on  $2,456,000 requested to accommodate the increase in ward
population in 1987-88.

Equipment Funds Are Inappropriately Budgeted. As part of its
population budget request, the Youth Authority also has included a total
of $1,590,000 for the purchase of new equipment relating to various capital
outlay projects. Specifically, the request includes (1) $336,000 to purchase
new equipment for the 100-bed conservation camp facility at Paso Robles,
(2) $288,000 for the new 100-bed living unit and education facility at the
Nelles School, (3) $57,000 to purchase additional equipment for the new
living unit at Fenner Canyon, (4) $263,000 to purchase various vocational
education equipment for the remodeled maintenance building at Paso
Robles, and (5) $646,000 for the “early purchase” of equipment for two
new 100-bed conservation camp facilities at Preston and the Ventura
School, which will be completed in 1988-89.

Section 6530 of the State Administrative Manual requires all proposals
for new equipment which are related to specific construction projects, to
be budgeted as major capital outlay requests. This requirement insures
that the Legislature is advised of the total cost of all major capital outlay
projects.

Consequently, and without prejudice to the projects, we recommend
that the $1,590,000 requested for this equipment be deleted from the
department’s General Fund support itern, and that the equipment
projects be funded as part of the department’s capital outlay budget re-
quest. In addition, because the construction of each of these new facilities
is proposed to be funded from the 1986 Prison Construction Bond Fund,
we further recommend that any funding for this equipment be provided
from the 1986 Prison Construction Bond Fund. We will advise the Legisla-
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ture on the appropriate amount of capital outlay funds which are needed
for these equipment projects, at the time of budget hearings.

Institutional Bed Savings Are Not Accounted For : :

We recommend a General Fund reduction of $894,000, because the
department’s budget does not account for the savings which will result
from the establishment of two institutional bed savings programs in the
budget year (Reduce Item 5460-001-001 by $894,000). '

Several of the alternative programs proposed in the Youth Authority’s
“Population Management and Facilities Master Plan” have already been
implemented by the department. Specifically, these include substance
abuse education and a revised rejection policy. In addition, a third pro-
gram which proposes the statewide use of Employment Development
Department (EDD) specialists to work with Youth Authority parolees,
has been partially implemented in the current year at four Youth Author-
ity field parole offices. The department estimates that full implementation
of these three programs would result in a total of 150 institutional bed
savings in 1987-88. . '

The Youth Authority indicates that the bed savings that it estimates will
result from the revised rejection policy 575 beds) have already been taken
into consideration in developing population projections for the budget
year. Our analysis indicates, however, that the 50 institutional-bed savings
which are estimated to result from the substance abuse education pro-
grams, and the 15 beds which will be saved from the gfrtially—implement-
ed EDD specialist program (full implementation of the EDD program as
proposed in the master plan would save 25 institutional beds in 1987-88),
have not been considered in developing 1987-88 population projections.
Therefore, the budget includes funds for 65 more wards than the depart-
ment will house in the budget year. '

Consequently, we recommend that support for these wards be deleted,
for a General Fund savings of $894,000 in the budget year.

No Spending Plan for Additional Lottery Revenues

We recommend that the Department of the Youth Authority submit a
proposal prior to budget hearings which outlines its plans for expending
additional lottery funds which will accrue to the department in the budget
year (Iiem 5460-001-814). :

Chapter 1362, Statutes of 1986 (AB 3145), amended the California State
Lottery Act to provide that a portion of lottery revenues shall be allocated
to the Youth Authority for support of the department’s various education-
al programs. The budget includes $378,000 from the California State Lot-
tery Education Fund to provide funding for a competency-based
education curriculum and staff development ($200,000), a new education-
al computer system ($63,000), assessment and instructional services for
non-English speaking wards ($58,000), and new equipment for the voca-
tional print shop at the Preston School of Industry ($57,000). ‘

Chapter 1362 became effective on January 1, 1987, and the Youth Au-
thority began to accrue lottery revenues on that date. The Department
of Finance (DOF) indicates that approximately $154,000 in current-year
lottery revenues will be available for expenditure by the department in
1987-88. In addition, DOF advises that it recently has revised its budget-
year estimate of Youth Authority lottery revenues, and now estimates that
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the department will receive $434,000 from the California State Lottery
Education Fund in 1987-88. Thus, the department will receive a total of
$588,000 in lottery revenues in 1987-88, or $210,000 more than the budget
anticipates.

To enable the department to spend the additional revenue, DOF pro-
poses the adoption of Budget Bill language which would permit the Youth
Authority to expend any additional lottery funds in excess of the amounts
appropriated in the Budget Act, upon the written approval of DOF. This
Budget Bill language is similar to language which has been included in the
Department of Education, University of California, California State Uni-
versity, and California Community Colleges lottery budget items in the
past two years, with the exception that for the Youth Authority, any addi-
tﬁo(r;;l lottery expenditures would require the written approval of the

Because DOF has identified an additional $210,000 in lottery revenues
which will be provided to the Youth Authority in 1987-88, we recommend
that the department submit a proposal prior to budget hearings, which
outlines its plans for expending these additional funds in the bu(%get year.
This would provide the Legislature with an opportunity to review the
proposed projects and oversee the expenditure of these state funds.

Request For New Maintenance Positions Can Be Trimmed

We recommend a General Fund reduction of $111,000 to eliminate three
proposed new institutional maintenance positions and to delete unneces-
sary. contract funds (Reduce Item 5460-001-001 by $111,000).

The budget requests a net increase of $181,000 from the General Fund
to establish eight new institutional maintenance positions at various Youth
Authority institutions. Our analysis indicates that three of the requested
positions have not been justified and should be deleted from the budget.
A specific discussion of each of these positions follows.

Plumber: II—Youth Training School (YTS). The department re-
quests funding to establish a plumber II position at YTS. The department
indieates that the school is experiencing increased problems with a con-
tinuous build up of calcium in its water supply system, which requires the
three existing plumbers to spend an increased amount of time cleaning
and flushing water sources and outlets. ,

The request, however, fails to account for the recent establishment of
a skilled laborer position, approved in the 1986 Budget Act. Part of the
justification for this position was that the skilled laborer would be able to

erform some of the routine maintenance work (such as cleaning and
ﬁushing water sources and outlets) which had been handled by the exist-
ing plumbers. The justification indicated that the additional position
wok d free the plumbers to perform ongoing service and replacement
" tasks.

In addition, the department could not explain why four plumbers are
needed to service this institution, when the Northern California Youth
Center (NCYC) which has three separate facilities with a combined ward
population which is roughly the same as YI'S’s, can get by with the two
plumbers budgeted for it in 1987-88.

For these reasons, we recommend deletion of funding for the additional
plumber II position.

Carpenter—Paso Robles School. The budget requests funding for a
carpenter position at Paso Robles. Our analysis indicates that while this
position is justified because the school does not have a carpenter, the
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department could redirect an existing carpenter position instead of estab-
lishing a new one.

Specifically, we note that the Preston School of Industry is budgeted for
two carpenters. The department indicates that two carpenters are re-
?uired at Preston because of the age of the facility and the difficulty of

inding appropriate wards to work on carpentry projects. We note, howev-

er, that the Preston school houses a significant number of SB 821 correc-
tional inmates who are eligible for the prison work credit program. These
individuals are similar to inmates housed in state prison who are expected
to perform a variety of institutional maintenance jobs, such as painting,
cleaning, and carpentry projects. :

In addition, the Fred C. Nelles school—which has a ward population
relatively equal to Preston’s—employs only one carpenter even though
the school is as old as Preston and houses younger wards who are less likely
to possess the required skills to assist with carpentry projects.

Consequently, we recommend that the department establish a new
carpenter position at Paso Robles by redirecting an existing carpenter
position from the Preston school. :

Automotive Equipment Operator I—Youth Training School. The
budget proposes funding for an additional automotive equipment opera-
tor I position at YTS. The school currently has three automotive equip-
ment operator positions. The department indicates a fourth position is
needed because the growth in ward population has increased the number
of laundry deliveries to the nearby California Institution for Men, and the
number of trash pick-ups and food deliveries to the various YTS living
units. Our analysis indicates, however, that the department could redirect
an-existing automotive equipment operator position instead of establish-
ing a new one. : '

Specifically, we note that the Ventura school employes three automo-
tive equipment operators despite the fact that (1) the Ventura population
is about 1,000 wards less than YTS, (2) Ventura washes its laundry within
the institutional grounds, and (3) the department acknowledges that the
demand on the Ventura operators’ time is not as great as compared to the
operations at YTS. Moreover, we note that the Preston school—which has
a larger ward population than the Ventura school—employs only two
automotive eqluipment operators.

Consequently, we recommend that the department establish the addi-
tional automotive equipment operator position at YTS by redirecting an
existing position from the Ventura school. v :

Pest Control Contract Funds Not Needed. The budget also pro-
poses to establish a full-time pest control technician at the Fred C. Nelles
school. Although our analysis indicates that the requested position is justi-
fied, the department has failed to delete $12,000 in contract funds which
the Legislature provided last year to provide for additional pest control
services at the school. With the establishment of a full-time pest control
technician position, these contract funds will not be needed.

In summary, we recommend the deletion of $99,000 for three institu-
tional maintenance positions, and $12,000 for pest control contract serv-
ices. This results in a total General Fund savings of $111,000.
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Effect of Parole Reorganization Plan on Parolees Is Unknown

‘We withhold recommendation on the department’s proposal to reorgan--

ize its parole services branch, pending receipt of information which ad-
dresses the impact on Youth Authority parolees of (1) disrupting and
eliminating various parole programs, and (2) reducing supervision and
control over parole agent activities (Item 5460:001-001). L

The budget proposes a General Fund decrease of $943,000, and the
deletion of 15 positions resulting from a major reorganization of the Youth
Authority’s parole services branch. :

The Youth Authority’s parole services reorganization proposal is
comprised of two parts. First, the department proposes to close the Region
IV parole services headquarters ofgce in Orange County as well as two
field parole offices. The remaining Region IV parole offices would be
consolidated within parole services Region III (Los Angeles County),

placing all southern California parole operations in one region. Thesé -

actions are estimated to result in a savings of $574,000 and the deletion of
seven positions. Second, the department proposes to require all assistant
supervising parole agent II positions to carry 40 percent of a standard
parole agent I caseload. This would eliminate the need for eight parole
agent I positions and result in a savings of $369,000. ' '

Our analysis indicates that there are several uncertainties regarding the
proposed parole services reorganization. ‘ ' C

Closure of Parole Region IV. The Youth Authority’s parole services
field operation is currently divided into four regions, each of which admin-
isters five to ten individual parole unit offices. Parole services Region IV
administers five field parole offices in Santa Barbara, Riverside, San Ber-
nardino, San Diego, and- Orange County. Region IV also includes “Net-
work”—a community-based residential placement program.for Youth
Authority parolees with specialized program needs. The department indi-
cates that due to the declining parole population and corresponding re-
ductions in parole staff, the administrative span of control is no-longer
sufficient to justify the retention of two parole services regions in southern
California. : co »

The department’s proposal fails to address several important issues re-
garding the closure of parole services Region IV. For example, the depart-
ment indicates that the closure of Region IV would result in the
elimination and/or disruption of certain specialized caseload and com-
munity-based programs which are tied to individual field parole offices,
and would require Youth Authority parolees to travel a greater distance

to meet with parole agents. The department; however, has been unable -

to identify (1) which specific programs would be eliminated or disrupted,
and (2) the effect of these actions on Youth Authority parolees. :
Caseloads for Parole Agent Supervisors. The second part of the de-
partment’s parole reorganization proposal would require parole agent
assistant supervisors to carry.40 percent of a standard parole agent case--
load (about 17 cases per supervisor based on the existing 1:43 workload
ratio). The department indicates that this proposal would permit the
elimination of eight parole agent I positions at various parole offices state-.
wide. , : , : :
Parole agent supervisors are responsible for a variety of casework man-
agement and supervisory functions in field parole offices. The department
indicates that requiring supervisors to assume a portion of parole agent
caseload responsibilities would result in (1) less supervision and guidance
for parole agents in parolee case decisions, and (2) reduced monitoring
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and control over parole agent activities. The department, however, has
not indicated. what effect reduced supervision would have on the quality
of parole agent performance or on parolee performance.

‘The department also.indicates tﬁat requiring parole agent assistant
supervisors to assume caseload duties would resuﬁ in the disruption of
certain parole programs and cause parolee adjustment difficulties. Again,
the budget proposal does not provide any information to describe which
particular parole programs would be affected, and the consequences of
such disruptions on parole supervision and parolee performance.

In sum, we find that the Youth Authority’s proposal leaves unanswered
several important issues regarding the programmatic effects of the reor-
ganization of the parole services branch. Accordingly, we withhold recom-
mendation on the proposed reduction of $943,000 and elimination of 15
positions, pending receipt of information which addresses the impact on
Youth Authority parolees of (1) disrupting and eliminating various parole
programs, and (2) reducing supervision and control over parole agent
activities. .

Overbudgeting for State Hospital Beds

We recommend a General Fund reduction of $305,000 to eliminate over-
budgeting for Youth Authority ward beds at state hospitals (Reduce Item
5460-001-001 by $305,000). C ,

Welfare and Institutions Code Section 1756 establishes a procedure
which permits the Department of the Youth Authority to transfer any
“mentally disordered, or developmentally disabled” ward to a state hospi-
tal under the jurisdiction of the Department of Mental Health (DMH) or
the Department of Developmental Services (DDS) for care and treat-
ment. The DMH is responsible for monitoring the number of Youth Au-
thority ‘wards in state hospitals, and submitting a claim for care and
treatment costs to the Youth Authority. -

The Youth Authority’s proposed budget includes a total of $4.1 million
for payments to the DMH in 1987-88. This amount is based on the assump-
tion that 60 wards will be treated in state hospitals at an average annual
cost of $67,550 per ward. The DMH’s population projections for 1987-88,
however, assume that the state hospitals will treat a total of 49 wards at
an average annual cost of $75,939 per ward for a total cost of $3.7 million—
$322,000 Jess than the Youth Authority expects to pay the DMH.

Our -analysis also indicates that the Youth "Authority historically has
overestimated the number of wards who are treated. in state hospitals.
During the last three years, for example, the number of beds overesti-
mated ranged from 10 in 1984-85, to 25 in-1985-86. Table 6 shows actual
bed usage since 1983-84. ,

As the table indicates, the number of wards receiving treatment at state
hospitals has declined from 61 beds in 1983-84 to an estimated 43 beds in
the current year. Despite these declines, the budgets submitted -each year
by the department have continued to assume that an average of 60 wards
would be treated annually in state hospitals. The actual number of wards
housed in state hospitals averaged 47 per year during the four-year period.
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Table 6

Department of the Youth Authority
Overbudgeting for Contracted Beds in State Hospitals
1983-84 through 1987-88

Over (Under)

Number of  Number of Budgeting
Beds Budgeted Beds Used Number Percent
1983-84 60 61 (1) (L7%)
1984-85. 60 50 10 16.7
1985-86 60 35 25 417
1986-87* (est:) 60 43 17 28.3
1987-88 (proj.) 60 — — —
Average total 60 47 13 21.7%

# Population data through December 1986.

Because the department indicates that it is not contemplating any
change in policy that might increase utilization of these beds in the future,
our analysis suggests that the Youth Authority has overestimated the num-
ber of wards who will be treated in state hospitals in 1987-88. In our
judgment, a more reasonable estimate would be to assume that 47 wards,
rather than 60, will be treated in state hospitals during the budget year.

Consequently, we estimnate that the amount budgeted for Youth Author-

ity payments to the DMH can be reduced by $484,000 to reflect more
accurately the number of wards that will be treated by DMH in the budget
year. However, an augmentation of $179,000 also should be made to the
Youth Authority’s operating budget to provide sufficient funds to care for
the wards in its institutions, rather than pay for their treatment at the
DMH. Adoption of this recommendation should result in a net General
Fund savings of $305,000, and a budget that will more accurately reflect
the department’s funding needs for caring for its wards in state hospitals
in the budget year.

Northern County Leased Beds Are Underutilized

We recommend that the department report prior to budget hearings on
(1) the reasons why it has been unable to place additional wards in its
northern county leased facilities, and (2) its plans to maximize the use of
these beds in the budget year. '

For the past two fiscal years, the department has entered into lease
agreements with three northern California counties for the purpose of
placing up to 25 Youth Authority wards in local juvenile facilities. Specifi-
cally, the department currently is leasing up to 15 juvenile hall beds in
Siskiyou County (three beds) and Butte County (12 beds), and up to 10
beds at the Bar-O Boys Ranch in Del Norte County. The purpose of the
lease agreements is to reduce overcrowding in Youth Authority facilities
by providing an alternative placement for juvenile court wards.

The cost of the lease agreements depends on the number of wards
actually placed in each county juvenile facility. Under the terms of the
three lease agreements, the total cost to house the 25 Youth Authority
wards may not exceed $393,000. This represents an average annual cost of
aﬁ)proximately $15,700 per ward, which is approxiately $12,500 less than
the current average annual per capita cost to house wards in Youth Au-
thority institutions and camps. ,

Since the inception of these lease agreements in 1985-86, the 25 north-
ern county juvenile facility beds have been underutilized. Our analysis
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indicates that the total number of Youth Authority wards who have been
placed in these facilities has averaged about 12 wards per month—less
than one-half of the total number of northern county beds available to the
department. Because the cost to house wards in these facilities is signifi-
cantgf less than the cost of Youth Authority institutions, we estimate that
the department has incurred additional General Fund costs of $163,000
per year due to its inability to fully utilize these less expensive county
facilities.

Given the lower cost to house Youth Authority wards in these local
facilities, and the fact that the use of these beds can relieve institutional
overcrowding, we recommend that the department report prior to
budget hearings on (1) the reasons why it has been unable to place addi-
tional wards in northern county leased facilities, and (2) its plans to maxi-
mize the use of these beds in the budget year.

Other Options Available for New Food Services Positions

We recommend a General Fund reduction of $326,000 requested for 12
institutional food services positions, because the Youth Authority could
provide the additional positions by (1) redirecting overbudgeted food
services positions at other institutions, and (2) expanding the use of ward
Iab())r on institutional kitchen crews (Reduce Item 5460-001-001 by $326,-
000).

The budget proposes a net increase of $326,000 from the General Fund
to establish 12 new food services positions and related temporary help at
various Youth Authority institutions. Specifically, funding is included to
establish seven food service worker I positions, a cook I, three cook II
positions, and a supervising cook II. The department indicates that addi-
tional food services positions are needed as a result of the increase in ward
population. ' .

' Food Services Positions Are Overbudgeted. Our analysis indicates
that the requested institutional food services positions are not needed. For
example, our review of existing Youth Authority food services staffing
levels reveals apparent overbudgeting at two of the department’s institu-
tions. Specifically, we note that staffing for food service workers and cook
II positions at the Southern Reception Center-Clinic (SRCC) is two times
larger than staffing for similar positions at NRCC, despite the fact that
both clinics have comparably-sized ward populations and physical plants.
Redirecting this excess staff at SRCC could free up three cook II positions
and‘five food service worker positions.

In addition, the Ventura School is currently budgeted for 19 cook 1
positions, which appears excessive when compared to the 12 cook I posi-
tions budgeted for the Nelles School which has an equivalent institutional
ward population. '

The department has not yet been able to provide an explanation for
these food services staffing disparities. Therefore, in our judgment redi-
rection of these overbudgeted food services positions at SRCC and Ven-
tura could provide the department with sufficient personnel-years and
funding to establish the five cook positions and five of the seven food
service worker positions it requests for the budget year.

Department Could Use Additional Ward Labor. -We also note that
Youth Authority wards work in a variety of institutional food services
positions which provide valuable experience to assist them in securing
employment upon release on parole. In our judgment, the department
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could also utilize additional ward labor in lieu of requesting additional
food services positions.

The department indicates that the maximum number of wards who
possess the necessary skill levels to work in the food services areas have
already been included in its institutional kitchen work crews. In addition,
the department indicates that the increased use of ward labor would be
counter-productive on a security basis. However, the department has
been unable to provide any information to support its position that no
additional Youth Authority wards possess the required skills and abilities
to perform basic food preparation and service chores. Further, the depart-
ment has been unable to explain what specific security problems will arise
by employing additional wards in food services positions, or whether there
has been a relatively large number of security incidents involving wards
in kitchen work crews. ' ‘ :

Finally, we note that the Youth Authority has recently embarked on a
major new employability skills program in order to improve the ability of
wards to find and retain jobs in the community upon release on parole.
Employing additional wards in food services positions should serve to
enhance the department’s employment (f)reparation programs.

. In sum, we find that the additional food services positions are not need-

ed because the department (1) can‘redirect food services positions that
are overbudgeted at other institutions, and (2) employ additional wards
on its institutional kitchén crews. Accordingly, we recommend deletion of
$326,000 requested for 12 institutional food services positions.

Technical Budgeting Issues -

We recommend that the General Fund appropriation be reduced by
$161,000 to eliminate overbudgeting as follows (Reduce Item 5460-001-001
by $161,000 and increase reimbursements by $83,000.)

o The department has underestimated the amount of reimbursements
it will receive from counties in payments for juvenile:court commit-
ments to the Youth Authority. Based on the most recent juvenile
court commitment population, county reimbursements are under-
stated by $83,000. Consequently, the department’s General Fund sup-
port item should be reduced by $83,000 with a corresponding increase
in reimbursements. ' '~

+ The department requests $45,000 to fund two special repair projects
‘which would upgrade existing institutional facilities. These projects
should be budgeted as part of the Youth Authority’s minor capital
outlay program. Consequently, the department’s support budget
should be reduced by $45,000. We will advise the Legislature on the
appropriate amount of minor capital outlay funds which are needed
for these projects at the time of budget hearings. :

e The budget proposes $33,000 to purchase an emergency command
post vehicle and related communications equipment for the Youth
Training School in Chino to enhance emergericy operations capabili-
ties, despite the fact that an Office of Emergency Services’ emer-
gency communications vehicle stationed in nearby Rialto could be
used by YTS in the event of an emergency situation. Thus, the budget
should be reduced by $33,000.

Budget Should Include Institutional Cost Information

We recommend the adoption of supplemental report language directing
the Department of Finance to include a summary of comparative per
capita costs, and ward-employee ratios for Youth Authority institutions
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and camps in the budget document display for the Department of the
Youth Authority. ‘

For several years, the budget document display for the Department of
Corrections has included a detailed summary of the costs of individius
state prisons. Specifically, the budget document includes a comparison of
inmate-employee ratios and per capita costs by institution for the prior
current, and budget years. This information is useful;for the monitoring,
of staff and operational cost increases in the state’s prison system.

The Legislature also has expressed concerns about the increased costs
of operating Youth Authority institutions. For example, in 1984, a Senate
Finance subcommittee held an oversight hearing to examine the per
capita costs of housing wards in Youth Authority facilities. In addition, a
recent hearing held by the Senate Select Committee on Children and
Youth focused, in part, on the fiscal implications of Youth Authority over-
crowding. _

The budget document display for the Department of the Youth Author-
ity, however, does not include any information on ward-employee ratios
or institutional per capita costs. Because of the rapid growth of the state’s
youth corrections system, this information would be useful to the Legisla-
ture in monitoring Youth Authority staffing and operational cost increases.

Accordingly, we recommend that the Legislature adopt the following
supplemental report language directing the Department of Finance to
include a summary of the comparative costs of Youth Authority institu-

tions and camps in the annual budget document. N
“It is the intent of the Legislature that beginning with the 1988-89
.Governor’s Budget, the Department of Finance shall include a sum-
mary display of comparative per capita costs and ward-employse ratios
for individual Youth Authority institutions and camps. This information
shall be provided annually for the prior, current, and budgetyears.”

Physical Fitness Pay : .

Last year during budget hearings, the Legislature expressed aincerns
about a provision in the department’s Unit 6 collective bargainingagree-
ment relating to physical fitness incentive pay. Specifically, the agreement
required the state, beginning January 1, 1987, to pay eligible peace pfiicers
an additional $65 per month for successfully completing a physical fitness
test. As a result'oF the agreement, the state is required to pay employees
an additional $780 per year merely because they are physicallyable to

. perform the jobs for which they were hired. Those who are not plysically

able to perform their jobs will not get the bonus. They will just get their
regular salary. The administration advised the Legislature that tle provi-
sion was included in a bargaining agreement that covered 198586 and
1986-87, and that the issue would be reviewed again during cdlective
bargaining negotiations for 1987-88. ;
Neither the Youth Authority’s budget request nor the employee com-
pensation item in the 1987-88 Budget Bill contains any funds for fitness
pay for the department for the budget year, although the Department of
Personnel Administration advises that it is likely that the fitness pay provi-
sion will be included in the 1987-88 bargaining agreement. To the extent
that the agreement includes this employee benefit, the Youth Authority’s
budget may be underfunded by about $1.4 million from the General Fund
in the budget year, and may require a deficiency allocation. We discuss
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this issue in greater detail in our analysis of the employee compensation
item (please see Item 9800). .

LOCAL ASSISTANCE

The budget provides a total of $92.7 million from the General Fund and
the County Correctional Facility Capital Expenditure Bond Fund for the
Youth Authority’s local assistance programs in 1987-88. This is an increase
of $19.3 million, or 26 percent, above estimated current-year expenditures.
Table 7 provides a summary of local assistance funding, by program, for
the past, current, and budget years. , .

Table 7

Department of the Youth Authority -
*" " Local Assistance Programs
1985-86 through 1987-88
- (dollars in thousands)

L i ‘ ’ Percent
Nt Program Actual Est. Prop. - Change from

General Fund s , 1985-86  1986-87 - 198788  1986-87
1. County Justice System Subvention ........... $66,632 - $67,298 $67,298 —
2. Delinquency prevention 2,284 2,307 2,307 —
3. Transportation of Wards ... " 81 - 9% 95 —
4. Detention of parolees ......ivuns: 3,367 3211 3211 —
5. Regional Youth Education Centers ... e 500 500 — —100%

Subtotals, General Fund........cccourrvvcrmrrenne o -$72,864 $73,411 C$72911 —07%
Co&nty Correctional Facility Capital Expenai-

ture Bond Fund - - . :

1. Construction/reconstruction of local juve- | :

nile Faoilih'pg“ —_— — $19,800 NMF 2

Totals ' $72864  $73411 $92,711 26.3% -

* Not a meaningful figure.

As shown in the table, the increase in local assistance expenditures from
the current to the budget year arises entirely from an increase of $19.8
million from the County Correctional Facility Capital Expenditure Bond
Fund. These monies will be allocated by the Youth Authority to local
governments for the construction and remodeling of local juvenile facili-
ties pursuant to the. provisions of Ch 1519/86. : ‘ .

Table 7 also shows that the budget does not propose any additional

funding for cost-of-living adjustments for the County Justice System Sub-

vention Program and delinquency prevention programs. Cost-of-living
adjustments ranging from one percent to four percent have been pro-
vided for these programs during the past three fiscal years. = . ..
Regional Youth Education Centers. Partially offsetting the budget
year increase in local assistance expenditures is a decrease of $500,000
resulting from the expiration of funding for Regional Youth Education
Centers. Chapter 1455, Statutes of 1984, authorized a pilot project to estab-
lish one or more regional youth education centers to provide an alterna-
tive placement for juvenile court wards. who are not commited to the
Youtﬁ Authority. The measure appropriated $1 million from the General
Fund to the Youth Authority to provicﬁe matching funds to counties for the
establishment of pilot regional youth education facilities. According to the
department, one regional youth education facility was established in San

29—75444
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Bernardino County, and matching funds for this project will be fully ex-
pended in the current year. .

Chapter 1455 also required the department to evaluate the effectiveness
of the pilot project, and to report its findings to the Legislature by January
1, 1987. The Youth Authority indicates that this report will be submitted
to the Legislature in February 1987. . L

Parolee Detention Funding is Overbudgeléd ‘ ‘

We recommend a General Fund reduction of $367,000 in funding to
local governments for parolee detention costs, because the proposal fails
to reflect a projected decrease in Youth Authority’s parole violator popu-
lation in the budget year (Reduce Item 5460-101-001 by $367,000).

Existing law (Welfare and Institutions Code Section 1776) requires the
Department of the Youth Authority to reimburse counties for the costs of
housing Youth Authority parolees who have been detained in juvenile
halls and county jails pending parole revocation hearings. Counties are

reimbiursed at daily rates which are a%proved annﬂally t;ly the l?epartmefit o
y the Youth Authority for juvenile

ggl lCorrections for county jails, and
s. v .
The budget requests a total of $3.2 million from the General Fund to
reimburse counties for detaining parolees in 1987-88. This. amount is iden-
tical to the level of funding provided for this purpose in the current year.
We question the need for all of these funds because both the number of
parole violators and the costs of detaining them are expected to decline
in the budget year. . ‘ o
Specifically, the department’s most recent population projections indi-
cate that the number of parole violators in Youth Authority institutions
will decline from 1,345 to 1,200 between 198687 and 1987-88. This is a
decline of 145 parole violators. ; '
Furthermore, we also note that the costs of detaining certain Youth
Authority parole violators has declined in the current year. Specifically,
Los Angeles County’s juvenile hall and jail rates éexcluding hospitals) for
detaining Youth Authority parole violators have decreased by 15 percent
and 6 percent, respectively. Because the majority of Youth Authority
parole violators are detained in Los Angeles County, it is likely that the
department will incur additional parolee detention savings in the current
yéar. : ‘ » /
Our analysis indicates that total costs to detain parole violators in Jocal
facilities should also decline in the budget year. Using the projected aver-

‘agé annual cost of detaining Youth Authority parole violators, we estimate

that a reduction of 145 parolé violators should result in a corresponding
reduction of $367,000 in payments to counties for detaining these parole
violators. Consequently, we recommend a reduction in the amount re-
quested to reimburse counties for detaining parole violators, for a savings
of $367,000from the General Fund. o

Approval of this recommendation would be consistent with the Legisla-
ture’s action on the 1986 Budget Bill when it reduced the Youth Au-
thority’s local assistance budget by $156,000 to reflect another projected
decline in the parolee population.
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- -DEPARTMENT OF THE YOUTH AUTHORITY—CAPITAL

OUTLAY
Items 5460-301 from the Gen- ’

eral Fund, Special Account

for Capital Outlay, and the

1986 Prison Construction .

Fund (bonds) » Budget p. YAC 58
Requested 1987-88 .........c.cerreremnmeesesmnsesssssssessesssenssssensensenens $17,305,000
Recommended approval ..........ccoovevevmniennnnennesinesnsrescssnnenanes 13,476,000
Recommended reduction ... S 1,690,000
Recommendation pending ..........cccoerenerinenrcreenenensd ST .. 2,139,000

Ahé]y;is
SUMMARY OF MAJOR ISSUES AND RECOMMENDATIONS page

1. Facilities for the Increasing Youth Authority Population. 890
_Recommend that the Legislature consider other options to
reduce the future capital and operating costs of housing the ,
projected increase in the Youth Authority ward population.. . .

2. New 600-Bed Institution.  Withhold recommendationon $2° 894
million requested under.Item 5460-301-746(1) for a new
youth institution pending receipt of (1) completed environ-
mental rell)orts schematics, site suitability reports, and ar-

_ chitectural programming for three sites, (2) an indication
by the department which of the three sites is the depart-
ment’s preferred site and (3) the department’s evaluation
of alternatives to construction of this new institution. ’ '

3. Electric Door Locks, Preston School of Industry. Withhold 894
recommendation on $42,000 requested under Item 5460-
301-746 (4) for design of electric 3oor locks pending receipt
of (1) existing fire safety procedures, (2) changes in proce-
dures as a result of this project and (3) the number and

“locations of other units under similar fire safety conditions.
"4, Pre-Camp Equipment—Preston School of Industry.  895°
‘Reduce Item 5460-301-746 (3) by $317,000. Recommend -
- deletion because the requested equipmient is not needed ‘
- 'until -1988-89.

5. Living/Unit Education Facility, Equipment—EIl Paso de 895
Robles School. Reduce Item 5460-301-746(7) by $368,000.
Recommend deletion because the requested equipment is

- not needed until 1988-89. S

6. Public Service Living Unit, Equipment—Ventura School. = 895

Reduce Item 5460-301- 746 (9) by $428,000. Recommend
" deletion because the requested equlpment is not needed

- until 1988-89. ' _

7. Minor Projects. ‘Reduce Item 5460-301-746 (10) by $577,000. 896
Recommend a‘reduction for nine projects which have been

* previously funded or for which the need has not been sub--
staritiated.

8. Minor Project. Wlthhold recommendatlon on one minor 897
project ($97,000) pending receipt of additional information.
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ANALYSIS AND RECOMMENDATIONS _ ‘

The budget requests $17,305,000 from the General Fund, Special Ac-
count for Capital Outlay ($927 000), and the 1986 Prison Construction
Fund ($16,378,000) for 11 major and 31 minor ($200;000 or less per pI'Q] ject)
capital outlay projects.

Facilities for the Increasing Youth Authority Population: The Department’s
Plan and Other Options

We recommend that the Legislature consider other optwns to the de-
partment’s Facilities Master Plan to reduce the future capzta] and associat-
ed operating costs of housing the projected increase in Youth Authority
ward population.

Recent History. The Youth Authority’s existing institutions (mclud
ing temporary and leased space) were designed to accommodate 5,915
wards without overcrowding. During hearings on the 1986-87 Governor’s
Budget, the Youth Authority (YA) indicated that ward population would
increase from 6,632 (717 wards—12 percent—over the design capacity) in
June 1985 t0 9, 950 (3,335 wards—>56 percent—over the design capacity) by
June 1991, In part1a1 response to this anticipated population, the depart-
ment requested planning and/or construction funds for new facilities to
accommodate about one-third (1,118 wards) of the projected overcrowd-
ed population. The Legislature appropriated $12,995,000 for the followmg

o Construct 218 beds ($8,472,000) at three institutions,

« Prepare environmental reports, preliminary plans and working draw-
ings for 300 beds ($1,017,000) at three institutions, and

« Prepare environmental reports, schematics, site su1tab111ty reports
and architectural programming and secure purchase options on three
sites for a new 600-bed institution ($606,000). In addition, $2.9 million
g)hprepare preliminary plans for this institution was approprlated by

532/86

The department estimates that it will cost $12.5 mllhon to complete the
300 beds currently in design and between $53 million and $63 million
(excluding equipment) to complete the new. 600-bed institution-—a total
of $65.5 million to $75.5 million to complete currently budgeted projects.

The Department s Population Management and Facilities Master Plan.
In light of the major policy and fiscal implications of the department’s
proposed capital expansion program, the Legislature directed (in supple-
mental report language) the department to prepare a Facilities Master
Plan. The plan was to include (a) a framework of policies and objectives,
(b) options available to meet the projected increase in population, includ-
ing options to reduce commitments and lengths-of-stay, (c) a list of
projects, in priority order; with estimated: costs and schedules and how
each of the projects relates to the policies and objectives of the master
plan, and ((f an assessment of what projects and/or actions would be
needed if the underlying assumptions were to change over time.-

The department’s master plan (submitted in November 1986) projects
a ward population of 9,015 by June 1991. This is 235 wards (2.5 pecent)
below the spring 1986 projections. This projection, however, is 3,100 (52
percent) higher than the design capacity of existing institutions. The de-
partment proposes to accommodate the increased population by: .

o completing the projects to house 1,118 wards for which planning _
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and/or construction funds were appropriated in 1986 (estimated fu-
ture cost $65.5 to $75.5 million excluding equipment),
o constructing a second institution for 600 wards (estimated future cost
. $57 to $67 million excluding equipment), 1 ,
« implementing alternative programs (no capital costs) which will free
up housing for 625 wards ang save $59 to $70 million in institution
" construction costs (please see Itém 5460 for a discussion of these
-~ programs), and B " ,
» operating the institutions at 10 percent above the design capacity (757
wards) which will save $72 to $85 million in institution construction
costs. - ' s C -
Based on.the department’s data, the capital costs associated with the
{)né:iSter plan range between $122 and $142 million ($71,000-$82,700 per
ed).
The-department estimates that annual support/operations costs for the
program will total at least $45 million as follows: :

o $42.6 million annually ($24,800 per ward) for the 1,718 additional beds.
e $2.4 million ($3,800 per ward) for the alternative programs (the Gov-
~ernor’s 1987-88 Budget does not include funding for the alternative
_ . .programs.)
- o Unspecified annual costs for overcrowding the institutions.
Other Options. The master plan considers 11 programmatic options
to address projected capacity needs. Several alternative programs, as in-
dicated above, are proposed to accommodate 625 wards.

"The plan also indicates that alternative facilities, such as leased facilities,
surplus military facilities, and state hospitals, might provide additional
capacity. The department, however, concludes that no such alternative
facilities are currently available. g

“We believe there are other less costly ‘and/or more responsive options
to the program needs of the wards. We recommend that the Legislature
consider these when addressing the projected population and the depart-
ment’s proposal to construct a new 600-bed youth institution, as discussed
below. These options include, but certainly should not be limited to, the
following cost-saving and programmatic options.

Cost-Saving Options : : ’ .

" Overcrowd Facilities. The department’s plan allows for 10 percent
overcrowding. The Department of Corrections indicates that 20 percent
is an acceptable lével of overcrowding. It is not clear, however, what an
appropriate level of overcrowding, if any, would be for the YA. If the
Youth Authority used the same level of overcrowding as the Department
of Corrections, a second 600-bed institution would not be needed in the
near future. This would reduce future capital outlay costs by at least $57
million and significantly offset the related $18 million annual operating
costs. - < : : ‘ ' :
Build less costly facilities. A proposal to build less-costly facilities
could include use of low security facilities to house re-entry and parole
violator programs that are currently housed in existing institutional bed
space but could be housed in a low'security facility similar to camp facili-
ties at reduced cost. The department indicates that approximately 1,500
wards (20 percent) are classified as limited custody/security, eligible for
pre-release or camp programs. The department, however, only has ap-
proximately 550: beds in low security facilities (camps) or 950 beds less
than indicated by the population. : ' : o
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The capital costs of two 100-bed ¢amp uriits currently in design by the
department average $41,700 per bed, including food service, visitor and
administration facilities, and a perimeter fence. On this basis, 600 beds
would cost about $25 million, $32 million to $42 million less than the
department’s estimated cost for a 600-bed institution, Moreover, the annu-
al operating cost would be about $23,300 per ward, or $7,300 (24 percent)
less than a new institution—a potential $4.4 million annual savings.

Expand Lease Arrangements for- Local Facilities. Data in the
master plan indicate that'in calendar year 1985, juvenile probation camp
bed capacity exceeded average daily population by nearly 500 beds. More-
over, the Youth Authority reports that in 1984' (the latest year- for which
data are available) juvenile hall beds exceeded theit average daily popula-
tion by 815 beds. f

The department currently contracts with four counties to provide bed
space for up to 85 Youth Authority wards at a total cost of $987:000 (aver-
age annual cost per bed of $11,600). Based on the department’s contract
costs and the apparent availability.of bed space in juvenile halls and
camps, expanding lease arrangements with counties for Youth Authority
bed space would benefit the state by providing additional ward. housing
without any additional capital outlay costs and. at a significantly reduced
annual cost. . , : o .
Programmatic Options L -

Psychiatric/Psychological Treatment Facilities. . The department es-
timates that 20 percent of new commitments . (approximately 760 youths)
are psychotic, borderline psychotic, or severely disturbed. The depart-
ment currently has only 270 beds designated for intensive treatment.and
special counseling—approximately 500 less beds than are indicated by the
population. The department’s plan, however, proposes to add only 200
intensive treatment/special counseling beds by 1991 even though the
need for such beds will have grown proportionately with the population.
Thus, the department needs to consider how it would accommodate this
population in its capital’ expansion program. - v e T

Other Specialized Facilities. Similarly, Youth Authority institutions
house other special populations including sex offenders, substance abus-
ers, and SB 821 cases (referred to the department pursuant to. Welfare and
Institutions Code Section 1731.5(c) ). Although the master plan identifies
the number in each of these ward populations, the department does not
propose construction of facilities specifically designed to meet the special-
ized caseload needs.. - . T

1987-88 Maior Capital Outlay Program  * |

" The budget requests $14.8 million from the General Fund, Special Ac-
count for Capital Outlay < ($295,000) and the .1986 Prison Construction
Fund ($14.5 million) for 11 major capital outlay projects. A discussion of
the department’s»program follows. R :

Projects Recommended for Approvql : ‘ ;

We recommend approval of $11,638,000 for six major c_apffa] outlay .

projects.under Item 5460-301-036 and Item 5460-301-746 as shown in Table
We recommend approval of $11.6 million requested from the 1986 Pris-
on:Construction Bond Fund: ($11.3 million)and the General Fund, Special
Aclc)i)unt for Capital Outlay ($295,000). These projects are summarized in
Table 1. ,
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Table 1

Department of the Youth Authority
. 1987-88 Major Capital Outlay '
Projects Recommeénded for Approval
items 5460-301-036 and 5460-301-746
{dollars in thousands)

~-Budget " ‘Analyst’s "~ Est.
Bill Recom- -~ Future
Item/Project 5 Location _ Phase®  Amount mendation  Cost"®
Tter 5460-301-036 (Special ‘
~Account for Capxtal

““Qutlay):
(1) Expand Visitor’s Facil- S S : T
13 TR El'Paso de Robles School pw- - $42 - 42 $498
(2) Visitor’s Security En- ; : : “ R
5 21114, Youth Training School .opwe:t o 258 - 253 —
- Subtotals ....ceeereenerencrns . : $295 $295 $498

Ttem 5460301746 (1986
Prison Construct;on

Bond ‘Fund): . ] s ) i
(2) Pre-Camp ...oooevslevrverneees Preston School of Industry c 12,926 2,926 -
(5) Living: Umt/Educahon ‘ ‘ ' R
FaGility oiieenmrrsssseesmmenionns El-Paso de Robles School c 4313 4313 s
(6) Living Unit/Education
- Facility—Sewer Fees.. El Paso de Robles School . 0. 99 99 -
(8) Public Service Living e .
- Unitaimnmnc Ventura School e 4005 . . 4,005 —
Subtotals , . ' o $11343 . S1L343 L —
Totals, All Funds $11,638 $11,638 $498

4 Phase symbols indicate: p = prehmmary plans; w = working drawings; ¢- = constructlon, ando = other
- costs. .

b Department’s estimate.

Construction funds of $11.2 million are requested for three projects—
Pre-Camp at Preston, Living Unit/Education Fagcility at El Paso de Robles
and Public Service Living Unit at Ventura—previously approved by the
Legislature as shown in Table 1. The project scope and costs of these
projectsare consistent with prior legislative approval of scope/cost and we
recommend approval. As noted below, two of the prOJects are estlmated
to cost less than the approved amount.

Three projects totaling $394,000 are new projects. These include (1) an
expanded visitor facility at El Paso de Robles to accommodate the in-
creased ward capacity at this institution, (2) a 1,795 asf addition to the
visitors’ facility at the Youth Training Fac1hty, Chmo ‘to increase security
and provide adequate public facilities and (3) payment of a sewer connec-
tion fee to the City of El Paso de Robles for the new living units at this
institution. The proposed work and -associated cost for each project is
reasonable and we recommend approval. B

Finally we note that the department’s requests for two construction
projects are substantially below the project cost'approved by the Legisla-
ture in the Supplemental Report of the 1986 Budget ‘Act. The Public
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Service Living Unit at the Ventura School is proposed at an estimated
construction cost that is $189,000 (4.5 percent) below the previously ap-
proved amount. The Pre-Camp at the Preston School of Industry is now
estimated to cost $689,000 (17 percent) less to build than the previously
approved amount. B

Projects For Which Recommendation is Withheld
New 600-Bed Institution

We withhold recommendation on $2 million requested under Item 5460-
301-746 (1) to prepare working drawings for a new youth institution pend-
ing receipt of (1) completed environmental reports, schematics, site suita-
bility reports, and architectural programming for three sites, (2) an
indication by the department which of the.three sites is the department’s
preferred site, and (3) the department’s eva]uatzon of options to the con-
struction of this new institution.

The budget requests $2 million to develop working drawings for a new
600-bed youth institution. The proposed facility would accommodate a
portion of the projected housing needs of the department.

The department proposes to construct a 600-bed complex consisting of
six 100-bed (single room) housing units, academic/vocational education
areas, administrative offices, and support facilities. The department’s es-
timated future cost to construct the complex is between $53 million and
$63 million.

Background. In the 1986 Budget Act, the Legislature approprlated
$606,000 for environmental reports, schematlcs site suitability reports, an
architectural programming and purchase options on three potential sites
for a- new 600-bed youth institution. In appropriating these funds, the
Legislature approved the construction of an additional 600 beds. The
Legislature, however, did not specify the physical or programmatic con-
figuration of these beds. The Legislature glrected the department (sup-
plemental report language) to complete this work prior to submittal of the
1987-88 Governor’s Budget. In ad)dltlon, Ch 532/86, appropriated $2.9
million from the 1986 Prison Construction Bond Act to prepare prelimi-
nary plans for the new youth institution. :

At the time this analysis was prepared, the department had not submit-
ted any of the information funded in the 1986 Budget Act. Lacking such
information, we cannot provide the Legislature with a recommendation
on the department s proposal. The department indicates that this informa-
tion will be available prior to budget hearings, Thus, we withhold recom-
mendation pending receipt of the prescribed information.

Finally, in order for the Legislature to have the information it needs to
consider the configuration of these beds, as mentioned in our discussion
above, we recommend that the department provide to the Legislature,
prior to budget hearings, an evaluation of the capital and operating costs
of the psychiatric and specialized facilities options listed in our Ana]ys1s

Preston School of Industry, Elecincally Activated Door Locks for I.|v_|ng Units

We withhold recommendation on $42,000 for preliminary plans and
working drawings to provide electrically activated door locks for living
units pending receipt of information which documents (1) existing fire.
safety procedures at these living units, (2) changes in procedures under
the proposal, and (3) the number and locations of other living units under
similar fire safety conditions.
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- The budget requests $42,000 for preliminary plans and working draw-
ings for a project to provide electrically activated door locks in two living
units at the Preston School of Industry. The department’s estimated future
cost is $658,000.

The department indicates that the electrlcally actlvated locks are neces-
sary because (1) staff are endangered when they open the doors to single
rooms occupied by two wards, and (2) the electric locks will allow staff
to rapidly unlock the doorsin the event of a fire.

The department, however, has not indicated. what security problems
‘have occurred as a result of this condition or what the current security/fire
grotectlon procedures are. Moreover, the estimated cost of altering the

oors and locking mechanisms for these living units ($7,000 per cell)
appears high relative to similar projects. For example, the Department of
Corrections is installing automatic locking devices at Deuel Vocational
Institution at a cost of $4,100 per cell.

‘Based on the department’s information, there may be a need for
changes in the existing locking devices and/or fire safety procedures.
Consequently, we withhold recommendation-pending receipt of informa-
tion which documents (1) existing fire safety procedures, (2) changes in
these procedures under the proposal and (3) the number ‘and locations of

other living units in the Youth Authority under similar fire safety condi-
tions. Finally, the department should reevaluate the estlmated cost of the
proposal

Recommended Reduchons/DeIehons '
Equipment for New Facilities—Preston, El'Paso de Robles and Venfura Schools

We recommend deletion of $1,113,000 requested under Items 5460-301-
746(3), (7) and (9) for advance purcbase of equipment.

The budget requests $1 1 million to equip three new living units that the

department proposes to occupy between September 1988 and November
1988. The department indicates that the advance purchase of equipment
is necessary to insure that the equipment is delivered and available upon
completion of construction. The proposed equipment includes office
materials such as desks, tables, chairs, photocopiers, and miscellaneous
items; dormitory equlpment such as beds lockers, linens, televisions, and
weight training equipment; security alarms and 'walkie-talkies; serving
kitchen equipment such as refrigerators; toasters, ice machines, and work
tables; classroom materials including desks, tables shop equipment, .and
book shelves and new vehicles.
- Our review of the department’s proposal indicates that the advance
purchase of equipment is not necessary. The department hopes to occupy
these facilities between September 1988 and November 1988. The Office
of State Architect (OSA), however, has not scheduled construction for
these projects. The OSA schedule is appropriate because the 1986 Prison
Construction Bonds, which finance these projects, have not been sold and
working drawings have not begun. Thus ‘the department’s. scheduled
occupancy date is quest1onable
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Under Government Code Section 15792, the department may, with
Department ‘of Finance approval, order long lead time. equipment in
1987-88 without a specific appropriation if the Legislature has already
appropriated construction fungs. Funding would then be included in the

11988-89 budget. Consequently, given this authority and the status of the
projects, there is no need at this time to appropriate funds to purchase

equipment. : . , N

Moreover, the department should reevaluate its current equipment list
and substantiate items such as: - ‘ o

¢ Microwave ovens in dormitories, |

+ A $2.000 stereo system, and

o A four-wheel drive vehicle. - . L

Thus, in view of the authority to order long-lead time equipment and
the need for the department to reevaluate the current equipment lists, we
recommend deletion of $1,113,000. Reduce Item 5460-301-746 (3) by $317;-
000, Item 5460-301-746(7) by $368,000 and Item 5460-301-746 (9) by $428,-
000. - . . . . o '

Minor Capital Outlay Projects ‘ . '

The budget requests $2.5 million from the General Fund, Special Ac-
count for Capital Outlay ($632,000), and the 1986 Prison Construction
Bond Fund ($1.9 million) to finance 31 minor capital outlay projects.

Department Redirects Minor Capital -Qutlay Funds. -Our review of
the department’s minor capital outlay expenditures during the 1984-85
and 1985-86 fiscal years indicates that the department has redirected
significant amounts of the minor capital outlay funds appropriated by the
Legislature. In 1984-85, the department redirected $252,000 (19 percent)
of ‘$1.3 million appropriated in the 1984 Budget Act. These redirected
funds financed projects other than those presented to and approved by
the Legislature. Similarly, in the 1985-86 fiscal year, $665,000 (37 percent)
of the $1.8 million appropriated in the 1985 Budget Act was redirected.
Given the department’s record in completing the minor projects ap-
proved by the Legislature, the department should reevaluate its process
for determining its minor capital outlay project needs. v

A. Minor Projects Recommended for Approval _

" We recommend approval of 21 minor projects ($1,838,000). ‘
The budget includes $1.8 million for 21 minor projects ranging from

$10,000 for flammable material storage sheds to $197,000 for a zone perim-

eter security system. These projects are warranted and we recommend

approval. . "’ . ‘ . .

B. Minor 'Proie;ts_:’Recomme'ilde'd for Deletion ‘ :

We recommend deletion of $577,000 for nine projects which have been
previously funded or for which the need has not been substantiated.

Five of the department’s proposed minor projects ($290,000) have been
previously funded. In fact, two of the proposed projects are funded in the
current year. The projects are: (1) Modify Ward Barracks, Phase II, Pine
Grove Camp, $58,000; (2) Addition to Ward Canteen, Youth Training
School, $64,000; (3) Dorm Building Drainage, Preston School of Industry,
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$53,000; (4) Visitor Parking, Fred C. Nelles School, $82,000; and (5) En-
close D1n1ng Room Entrance, Fred C. Nelles School $33,000. Consequent-
ly, we recommend deletion of funding for these projects.

The department also proposes four new projects which have not been
substantiated or for which specific cost data have not been prov1ded On

‘this basis, we recommend deletion of $287,000 for these prOJects

Our spemﬁc recommendations on each of thenew projects is as follows:

o Seal Water Well No. 3, Ventura School. The department proposes
to seal a water well that has not been used for approximately four
years. It is not clear why a well which is not in use and which has posed
no. problem in the past four years must be closed at.a cost of $27,000.

Strengthen Walls in Dorms 1 and 2, Northern. Receptxon Center and

Clinic. This project would install a three-sixteenth inch steel cov-

ering on both sides of the hallway in Dorms 1 and 2. The department

indicates that the existing hallways are made of plaster which require

. frequent patching and repair. The department, however, has pro-

. vided no data on the frequency or cost of this repair work to substanti-

- ate the expenditure of $120,000 to install steel covering at a height of

nearly seven feet on both sides of the hallway.

Enlarge Parking Lot, Ventura School. This $43,000 project ‘would

provide a 96-space parkmg lot to accommodate (1) 60 vehicles that

will be relocated to another area of the institution when the Public
“Service Living Unit is completed, and (2) 36 overflow parking spaces.

" The department, however, has not substantiated the need for addi-

. tional parking at the fac1hty Moreover, .when the department
‘proposed the Public Service Living Unit, no mentlon was made of the

. ‘need to add or replace parking.

e Remodel Commissary Warehouse, Preston Scbool of Industry.

* This $97,000 project would (1) remodel the interior of the warehouse
and (2) consolidate the commissary, maintenance warehouse and
laundry at one location. The department has not indicated what prob-

. lems exist with the current facilities other than to indicate that staff
will be able to assist one another during vacation and 31ck time if they
are located at the same facility. ,

C. Minor._ Proieci for Which Recommendcfion is Withheld

We withhold recommendation-on a minor project to expand the water

treatment plant ($97,000) at Preston School of Industzy pendmg rece:pt
of additional information.

The department requests $97,000 for a project to expand the water
treatment plant at Preston School of Industry. The department’s proposal
was submitted to the Legislature on February 6,1987. We withhold recom-
mendation pending review of the department s recent submittal, and
receipt of information which substantiates water use at the institution and
how the Department of Correction’s new water line to the prison at Ione
will affect the school’s water system.






