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PREFACE 

Following adjournment of the Twelfth Alaska Legislature, the House 
Research Agency was asked to undertake a special project concerning the 
State Division of Adult Corrections. Specifically, the Agency was 
asked to review the current issues confronting correctional services 
in Alaska and to explore whether an alternative management structure 
could help to alleviate problems that have arisen in the field of 
criminal justice. This report examines these and other issues relating 
to adult corrections in Alaska. 

Authorized by the Agency's bipartisan governing committee, this report 
has been prepared for the entire membership of the Alaska House of Rep
resentativeso It was written in recognition that corrections is a 
topic of significant concern for many Alaskans and one which often 
elicits divergent opinions regarding its needs and solutions. The 
purpose of this report, then, is to provide a general framework for 
analyzing adult corrections issues in Alaskao It is not the intent of 
this report to advance a particular correctional philosophy, but rather 
to transmit infonnation which can assist legislators in their develop
ment of appropriate State policies. 

Since this project was initially presented to us, a number of changes 
have been proposed for the Division of Adult Corrections. Perhaps of 
greatest significance, Governor Sheffield has promulgated Executive 
Order No. 54 to establish a Department of Corrections. In the prepara
tion of our report, we have attempted to keep abreast of this and 
other proposed modifications. 

This report reflects only a portion of the House Research Agency's re
search concerning adult corrections and criminal justice. Members of 
the Ala ska House of Representati ves are wel come to contact the House 
Resea rch Agency with additi ona 1 resea rch requests perta i ni ng to thi s 
subject. 
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SUMMARY OF FINDINGS 

Corrections Trends 

Prisoner Profile. Approximately one out of every 600 U.S. citizens is 
currently incarcerate!d. In Alaska, the incarceration rate is signifi
cantly higher; approximately one out of every 400 of the state's 
residents is imprisoned. Alaska's prison population has increased by 
49 percent in the past four years. In September 1982, the total in
stitutional population, including both sentenced and unsentenced felons 
and misdemeanants, was 1,269; by January 1987, the population is 
expetted to exceed 2,000. This would require the State to double its 
existing correctiona" center capacity of 979 beds. 

Accordi ng to a 1982 report by the Di vi s i on of Adult Correct ions, a bout 
two-thirds of the inmates within State correctional facilities are 30 
years old or younger. The majority of the in-state inmates were incar
cerated for offenses against the person, including murder, sexual 
assault, robbery, and assault. Over 60 percent of the in-state prison
ers had no prior institutional experience and 86 percent were held on 
felony charges. 

A 1980 study of felony sentencing by the Alaska Judicial Council found 
that 57 percent of all urban felons and 63 percent of all rural felons 
had used alcohol at the time of their offense. The percentage was 
highest for individuals convicted of murder or kidnapping. Four times 
as many urban felons had histories of alcohol addiction as had histories 
of drug addition. A rural felon was almost twenty times more likely to 
have a history of alcohol addiction as drug addiction. 

State Responsibility for Corrections. The State of Alaska administers 
all correctional activities, either directly or through contract pro
viders, including all services for pretrial detainees, misdemeanants, 
probationers, and parolees. Most other states are only responsible 
for the supervision of sentenced offenders; the responsibility for 
pretra i1 pri soners a nd short-term sentenced offenders rests with 1 oca 1 
governments. 

The Division of Adult Corrections operates pretrial, short-term, and 
long-term facil iti es throughout the state. The State a 1 so contra cts 
with sixteen local governments for the operation of local jails. 
However, these contracts are administered by the nepartment of Public 
Safety. The Division of Adult Corrections is also responsible for the 
supervision of parolees and probationers, the operation of several 
community corrections programs, and the welfare of almost two hundred 
Alaska felons who have been sent to institutions operated by the 
Federal Bureau of Prisons. 
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Mentally ill offenders are not in the custody of the Division of Adult 
Corrections. They are the responsibility of the Division of Mental 
Health. The Division of Family and Youth Services is responsible for 
juvenile corrections. 

In Alaska, $133,464,300 was authorized in FY 83 for operational ex
penditures in the administration of justice. This includes justice
re'flted expenditures within the Departments of Public Safety, Law, 
Health and Social Services, and the Alaska Court System. Of this 
amount, approximately 30 percent is for adult correctional services. 

Prisoner Litigation. As of 1981, 29 states have had court orders 
pertaining to prison overcrowding and inadequate living conditions 
for prisoners. In Alaska, issues relating to the quality of care and 
the general standard of living available for prisoners have resulted 
in several court suits. 

f.terhaps of greatest significance to Alaska's correctional policies is 
Cleary v. Beirne, a class action suit filed in 1981. Plaintiffs have 
charged that Alaskan ,-!"isoners residing within State facilities as 
well as those State inmates housed in federal prisons outside Alaska 
have been deprived of a number of constitutional and statutory rights. 
State representat i ves and the p 1 ai nt i ffs' attorneys have negoti ated 
and signed a partial settlement. The second part of Cleary, which 
pertains to major issues such as prisoner education and medical treat
ment, has not been resolved, and is set for trial in the Third Judicial 
[)istrict of the Superior Court for the State of Alaska in June 1983. 

In recent years, courts have consistently held that access to adequate 
programs is the right of all prisoners. Although the partial settlement 
agreement of the Cleary case settled some program issues, it is likely 
that the trial portion of the Cleary suit will further address program 
issues. 

The problem of overcrowding is central to prisoner litigation. Research 
indicates that there is a relationsip between prison overcrowding and 
increased death rates, increased sui ci de rates, increased inmate as
saults and inmate killings, increases in self-mutilations, increases 
in stress-related illnesses and psychiatric commitments in correctional 
institutions. 

Corrections Management 

The growth in the correctional population over the last few years has 
placed an increasing burden on the management of the Division of 
Adult Corrections. Corrections management does not appear to have 
kept pace with the growth in the correcti ona 1 system inA 1 aska, and 
the Division of Adult Corrections is considered to be in serious need 
of management attention~ 
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In the area of erison management I classification of prisoners and 
facilities is considered a very important concern by many individuals. 
Both Charles Campbell and Robert Hatrak, former directors of the Divi
sion of Adult Corrections, stressed the importance of a good classifi
cation system for effective prison management. Unfortunately, during 
the last several years, overcrowding has resulted in inmates being 
assigned to institutions based on the availability of space rather than 
on the basis of a consistent classification policy. 

As some i nstituti ons have exceeded thei r rated capacity, space for 
isolation and security holding has been reduced. Some of these cells 
are currently housing prisoners for whom no other cells are available. 
In addition, space for activities such as contact visitation, attorney 
conferences, and recreation may no longer be adequate for the number 
of prisoners now in an institution. 

In the area of administrative management, the Divisionis ability to 
provide support for its general operation was a frequent concern. It 
was reported that the Divi sion lacks adequate central office staffing 
levels. Several problems regarding the Divisionis personnel structure 
were identified. There have been frequent reclassifications of adminis
trative positions, and administrative personnel have been transferred 
from post to post frequently. 

Two problems in the area of staff development facing the Division are 
insufficient staff training and inadequate opportunities for career 
advancement. 

Most of the individuals contacted for this study agreed that there is 
a need for the Division to coordinate its activities with other agencies 
within the Alaska criminal justice system. Some believed that a formal 
structure was needed both to promote better coordination between the 
various agencies within the Alaska criminal justice system and to 
initiate research of a broader interagency scope. 

Several sources identified a need for the Oivision to improve its 
communication with the public and with other organizations, including 
the Legislature. Two suggestions for improving communication were ap
pointing a public information officer and establishing advisory boards 
for corrections, either at the local or regional level. 

Legislative Alternatives for Corrections 

A number of alternatives are available in Alaska for improving the 
delivery of correctional services. The following areas would require 
legislative involvement: 
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Increasing correctional bed space; 

'0 Modi fyi ng Sta te la ws affect i ng who goes to pri son, the 1 ength of 
stay in prison, or the capacity of the correctional system; 

Strengthening correctional management through reorganization; 

Improving communications and decision making in criminal justice 
agencies. 

Increasing Corrections Capacity. Justice professional s in Alaska ad
vocate different strategies for increasing the capacity of the cor
rectional system. The major options are as follows: 

Oevelop a comprehensive capital expansion program that immediately 
provides for site acquisition and construction of new facilities 
and renovation of existing prisons. 

Establish a scaled-down capital improvements program that addresses 
the State's most critical spatial requi rements; develop a long-term 
capital improvements plan following the completion of a comprehen
sive reassessment of the system's current capacity, a revision of 
prisoner classification methods, and an analysis of future popula
tion growth trends. 

Implement no plans for major capital improvements until a compre
hensive analysis of the system's current capacity, prisoner clas
sification methods, and prisoner population growth trends is 
completed. 

Cost is one of the key issues in evaluating these three options. There 
is also some concern among criminal justice professionals that the con
struction of additional facilities may increase prison populations, 
and hence, raise expenditures. Some states have found that the con
struction of additional prison facilities has not eased problems of 
overcrowding. 

The fonner Oivision of Policy Development and Planning under the Hammond 
administration recommended against long-term commitments for additional 
prison expansion until the following tasks are completed: refinement of 
interagency problem solving; consideration of alternatives to institu
tionalization; evaluation of other states' responses to their prison 
overcrowdi ng probl ems; resea rch into the cause of pri son popula ti on 
growth; and reevaluation of prison capacity. 

Some correctional authorities disagree that the resolution of these 
issues must be a prerequisite to capital planning. The State is cur
rently di verti ng a si gnifi ca nt number of offenders from correcti ona 1 
institutions, and substantial reductions in incarceration levels may 
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not be possible without jeopardizing public safety. Governor Shef
field's Task Force on Corrections concluded that additions to facili
ties, building renovations and new site acquisitions should be "com_ 
pleted expeditiously as the highest priority through channels of state 
government while minimizing both hindrances and costs." 

Under the terms of the recent settl ement of the out-of-state pri soner 
portion of the Cleary case, the State is committed to building a 300-
be J rna xi mun s e cu r ity fa c il ity • 

Revising State Laws. Many states are attempting to rectify problems 
of prison overcrowding by modifying state laws affecting: 

• the number of people who enter prisons; 

the length of time that people spend in prisons; and 

the capacity of the prison system. 

A state legislature can take several steps to control the number of 
people who enter the prison system, including enacting laws that de
criminalize or reclassify designated offenses, broadening the type of 
sanctions that may be rendered~ and enacting a cOMprehensive community 
correct ions act. 

There are several alternatives available for legislative consideration 
which affect the length of incarceration, including: modifications of 
sentencing policies; expanded use of "good time" credits and work 
credits; and revision of parole policies. 

A number of alternatives besides the construction or renovation of 
facilities have been established in other states as a means of altering 
the capacity of a prison system. $"me states have established standards 
and capacity limits for facilities and have adopted emergency over
crowding measures. Others have increased the options that are available 
to correctional agencies in their placement of offenders. 

Oepartmental Status for Corrections. Governor Sheffield recently issued 
Executive Order 54, which, if approved by the Legislature, would create 
a Department of Corrections. If the Legislature rejects Executive 
Order 54, the State still has a number of options for improving the 
organization and placement of correctional services. These include: 

Moving the Division into a different department. The Departments 
of Law, Public Safety, and Community and Regional Affairs have each 
been mentioned as potential recipients of the Oivision. 

Relocating the Division to the Governor's Office. 
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Keeping the Division in the Department of Health and Social Ser
vices. A deputy commissioner position could be established with 
primary responsibilities for policy deve10ment and program over
sight of corrections-related activities. 

Establishing a Board of Corrections. 

Criminal Justice Decision Making. In some respects, the difficulties 
that the Division of Adult Corrections has experienced in recent 
years have been inherited from other aspects of decision making within 
Alaska's criminal justice system. It has been suggested by some that 
the State establish a process for interagency communication and policy 
development, including a cabinet level crimina.1 justice planning commit
tee for the purpose of resolving current policy issues and for 10ng
range planning and policy development. 

-6-



. 
~ 

.. 
• 

ADULT CORRECTIONAL SERVICES: AN OVERVIEW OF THE PROBLEM 

Adult correctional services is only one compon~nt of the criminal jus
tice system. Nonetheless, it is corrections--its prisons, programs, 
and its methods of probation and parole--that frequently draws more 
public scrutiny and concern than any other aspect of criminal justice. 
In part, this public interest is caused by the tremendous size of correc
tions; it is second only to police services in both scale and cost • 
In terMS of prograM compl ex; ty, it is doubtl ess forera nki ng. Adult 
corrections is charged with the custody, supervision, and management 
of the nationls criminal offenders. In other words, adult correc
tions has responsibility for a range of services from custodial care 
of the pretrial detainee to the prOVision of vocational services to 
the paroled offender. Consequently, although it is the final link in 
the criMinal justice process, the scope of corrections is enormous 
and is continuing to grow as the number of people who pass through the 
system increases. 

CRIME TRENDS AFFECTING ADULT CORRECTIONS 

To a degree, the growth in correctional programs has occurred in re
sponse to increasing crime rates. Between 1960 and 1972, the nat'jonls 
crime rate increased 151 percent; between 1972 and 1981, the rate rose an 
additional 46.4 percent. Approximately 13.3 million criminal offenses 
occurred in 1981, which is roughly the same number of crimes that oc
curred in 1980. 1 

Alaska IS cr'ime rate in 1980 was less than one percent lower than that 
of the United States. In that year, Alaska ranked fourteenth aMong 
the 50 states in total index crime; the statels rate for violent 
crime wa s 24 percent lower tha n the nat; ona 1 index, a nd the rate for 
property criMes was 3 percent greater. 2 According to the Alaska Depart
ment of La\fl, the number of violent crimes reported--including murder, 
rape, robbery, and aggravated assault--increased 27 percent between 
1980 and 1981. In Anchorage, for example, the number of sexual assaults 
increased b.v 48 percent; robberies increased 28 percent; and murders 
by 20 percent. 

These figures may reflect only a portion of the number of crimes actually 
committed. The IJ.S. Bureau of Crime Statistics, which provides national 
estimates relating to the incidence of victimization, estimated that 

1 U.S. Oepal'tment of Justice, Federal Bureau of Investigation, Uniform 
Crime Report 1974 and 1981. 2 -Office of Justice Assistance, Department of Law, Crime in Alaska, 
1981, p. 6. The crime rate index provides a means for comparing 
existing and historical data regarding the incidence of crime to 
the total population. The rate is defined as the number of inci
dents per 100,000 inhabitants. 
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roughly one-third of the Part I offenses 3 committed in the U.S. in 1978 
were reported to the police. There is some indication that the percent
age of violent crimes that are reported in Alaska may be somewhat lower. 4 

Reasons for the increase in crime are varied. One known factor is the 
current large national population of young adult males between the ages 
of 18 and 30. Research has found that a significantly high level of 
criminal activity occurs among this age group. Data compiled in 1978 
indicated that 79.5 percent of all prisoners in state prisons were 
under 35 years of age. 5 A significant port.ion of Alaska's population 
fa-Ils \llithin this age group. Other social conditions, particularly the 
high per capita consur.1ption of al cohol, have a1 SI) been signi ficant con
tributors to the incidence of crime in Alaska. 

Another factor affecting the increase in crime--both nationally and 
within Alaska--is the poor economic climate in the U.S. In Alaska, 
vlhich is still commonly perceived as a uland of opportunity," this has 
resulted in a growing number of transient individuals entering the 
state and has caused further increases in the state's unemployment 
rate. A high level of unemployment is commonly associated with in
creased criminal activity. 

Regardless of its cause, the increase in crime appears to have prompted a 
reassessment of correctional policies and procedures within the nation. 
In many states, policymakers have r(:sponded by establishing harsher 
criminal justice laws that have provided for mandatory sentences, in
creased sentences, and reductions in parole. An example of changing 
philosophies is found in California. In 1976 the California legislature 
amended its sentencing code. Included within the preface of the new 
law was the observation that rehabilitation was no longer regarded 
to be a legitimate purpose of California prisons. 6 Other states have 
revised laws and programs in response to new public attitudes toward 
crime. 

To some extent, Alaskans have followed a similar course. In 1974, a 
policy providing for mandatory minimum sentencing was enacted. In 
1975, then-Attorney General Avrum Gross implemented a policy that elimi
nated plea bargaining from the court process. A primary goal of this 

3 Part I offenses--a classification establist'ed by the FBI--include 
murder, rape, I'obbery, burglary, larceny, ard theft. Generally, a 
Pa rt I offense is a felony. 

4 Christine Johnson and Jonathan Sherwood, Alaska State Legislature, 
House Research Agency, "Crime Statistics: Number of Convictions," 
Research Request No. 81-184, December 10, 1981. 

5 Kenneth Carlson, American Prisons and Jails: Population Trends and 
Projections, National Institute of Justice, pp. 21 and 28, (here
a fter cited as Ameri ca n Pri sons and Ja il s). 

6 I bi d. 
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action was to dispense with the prosecutor's role in sentencing in 
order to "let the sentence be the product of an independent decision 
by the trial judge. 1I7 Alaska was the fi rst state to have enacted 
such a policy. In 1978, the Alaska State Legislature enacted a com
prehensive revision of the criminal code \I/hich included the establish
ment of presumptive sentencing for all repeat felons and for a limited 
number of first-time Class A felons. Legislation was also enacted 
that provided for rBndatory incarceration of OWl (driving while intoxi,,, 
cated) offenders. In 1982, the legislature revised State drug la'tls 
and further amended Alaska's criminal laws to enact uniform penalt,}' 
provisions to "effectively combat illicit trafficking in controlled 
sUbstances. 1I 

Although the results of changes in policies such as these are difficult 
to measure, it is apparent that one product of their implementation is 
an increased caseload for correctional agencies. This, in turn, results 
in higher costs of program operation. 

THE RISING COSTS OF CORRECTIONAL PROGRAMS 

In 1979, public crime control expenditures in the United States were 
found to be in excess of $25 bi 11 i on a nnua 11y--rough1y 55 percent of thi s 
was spent on police services, 23 percent for corrections, and 22 percent 
for courts, prosecution, and defense and other aspects of the justice 
system. Almost 86 percent of all criminal justice expenditures repre
sent state and local out1ays.8 It is clear that the administration of 
justice has become an expensive burden for all levels of government. 

In Alaska, $133,464,300 was authorized for operational expenditures 
in the administration of justice in FY 83. This includes justice
related expenditures within the Oepartments of Public Safety, Law, 
Health and Social Services, and the Alaska Court System. Of this 
amount, approximately 30 percent is for adult correctional services. 
Justice-related expenditures within the Department of Public Safety 
consume the largest portion of the authorization--32 percent. The 
following chart ranks the departments by size of authorization • 

7 National Institute of Justice, Alaska Bans Plea Bargaining, July 1980. 
8 Tim J. Flanagan, ed., Criminal Justice Research Center, Sourcebook of 

Criminal Justice Statistics--1981, U.S. Oepartment of Justice, Bureau 
of Justice Statistics, Albany, 1982, p.7. 
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Table I 
Administration of Justice 

Operating Budget Summary: FV 83 
(in thousands) 

Dept. of Public Safety 
- Ak.State Troopers 
- Jail Contracts 
- Support & Services 

Dept. of Health and Social Services 
- Adult Correctlons ~adult conflne

ment, adult probation and com
munity programs, a nd correct; ons 
administration) 

- Pa ro 1 e Boa rd 

A 1 as ka Cou rt System 
- Courts 
- Judicial Qualifications 
- Judicial Council 

Dept. of Law 
- Prosecution 
- Criminal Appeals 
- Pretrial Diversion 
- Action & Discretionary Grants 
- Administration & Support 

$43,412.3 

39,566.4 

34,522.6 

9,966.1 

32% 

30% 

26% 

8% 

----------------------------------------------------------------------
Dept. of Administration 

- Public Defender 

Office of the Governor 
- Status of Women Commission 
- Human Rights Commission 

**TOTAL** 

4,156.6 

1,840.3 

$133,464.3 

SOURCE: Fiscal Year 1983 Operating and Capital Budget 
SUMma ry of Appropriati ons 

3% 

1% 

100% 

Within the Department of Health and Social Services, the Administration 
of Justice budget category includes the following components: adult 
confinement, adult probation and community programs, corrections admin
istration and support, and parole boards. Excluding $258,300 author
ized for the parole board, this budget category is the operating budget 
for the Oivision of Adult Corrections. 

-10-
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Adult confinement includes all of the operational costs of the State's 
correctional centers, contracts for the care of Alaska prisoners incar
cerated both in and outside Alaska, and the correctional industries pro
gram. This budget unit represents 83 percent of DHSS ' Administration 
of Justice expenditures for FY 83. 

The FY 83 Administration of Justice budget for DHSS reflects a 28 percent 
increase above the previous year's authorization. An examination of 
the separate budget request units (BRU's) indicates that 36.7 percent 
of this increase is due to an increase in the amount appropriated for 
adult confinement. 

I 

Ta b 1 e 2 
Department of Health and Social Services 

Administration of Justice 
Operating Budget Summary: FY 83 

(in thousands) 

Amount of Change: 
Budget Request Unit Authorization p rio r yea r aut h • 

--------------------- ---------------- ------------------
Adult Confinement $33,016.5 ( 83%) +$8,878.6 
Adult Prob/Comm.Prgm. 4,646.5 ( 12%) + 55.3 
Corr. Admin.& Support 1,645.1 ( 4%) - 300.2 
Pa role Boa rd 258.3 ( 1%) + 31.8 

**Tota 1 ** $39,566.4 (100%) +$8,665.5 

SOURCE: Fiscal Year 1983 Operating and Capital Budget 
Department of Health and Social Services 

% of change: 
prior year 

-------------
+ 36.7% 
+ 1.1% 
- 15.3% 
+ 14.0% 

+ 28.0% 

For the Fiscal Year 1984 operating budget, the Division of Adult Cor
rections has requested $47,133,800 compared to its FY 83 authorization 
of $39,308,100. This reflects a 19.9 percent increase above the prior 
yea rl s authori za t ion. 

In its review of the Department of Health and Social Services, Governor 
Sheffield's Transition Task Force on Human Services commented that ade
qua te treatment of lithe correct ions issue II woul d requi re substa ntia 1 
budgetary increases--estimated to be between 35 and 50 percent. State 
agencies have been asked to make a 5 percent reduction in the FY 84 
hudget preparation. Consequently, the Task Force argued that budgetary 
increases within the Division of Adult Corrections might occur "at 
the expense of other depa rtmenta 1 programs. 119 

9 State of Alaska, Office of the Governor, Transition Task Forces 
Report For Governor Sheffield, "A Report on the Department of Health 
and Social Services,1i Juneau, 1982, p.4. 
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Beyond cost considerations, there is some indication that substantive 
changes in criminal justice policies and procedures have impaired the 
overall effectiveness of the correctional system. The issues are best 
illustrated through an examination of prison overcrowding. 

PRISON OVERCROWDING 

Described in a recent report as the "four horsemen of corrections," the 
related problems of prison overcrowding, inadequate institutional liv
ing conditions, prison violence, and federal court takeover are con
fronting many correctional institutions throughout the nation. 10 An 
examination of institutional growth trends in recent years indicates 
v/hy these problems have occurred. 

The 19705 was a decade of unprecedented increases it, prison popula
tions. Throughout the century, excluding a segment of time during 
Worl d Wa r I I when the number of pri soners decl i ned, the pri son popula
tion maintained approximately the same growth rate as the civilian 
population. l1 Bet .... /een 1965 and 1980, however, adult arrest rates in
creased by 75 percent, state and federal prison populations increased 
by roughly 78 percent and community probation and parole case/oads in
crea sed by 142 percent. Si nee 1970, pri s')n popula t ions ha ve nea rly 
doubled. The nationls current prison population, estimated to be 
about 500,000, is growing at a rate of roughly 170 per day. In other 
words, approximately one out of every 600 U.S. citizens is currently 
incarcerated. In Alaska, the incarceration rate is significantly 
higher; approximately one out of every 400 of the state's residents is 
imprisoned. 

~ulation Trends in Alaska IS Prisons 

According to a report prepared by former Attorney General Wilson Condon~ 
Alaska IS prison population has increased by 49 percent in the past four 
years. 12 In Fiscal Year 1982, the State Division of Adult Corrections 
had an institutional population increase of 22 percent~ a probation-

10 Robert Mathias and Diane Steelman, National Council on Crime and De
linquency, Controlling Prison Populations: An Assessment of Cur
rent Mechanisms, Draft, National Council on Crime and Delinquency, 
May 1982, submitted to the National Institute of Corrections in 
partial fulfillment of NIC Grant No. CQ-9, p. 27, (hereafter cited 
as Controlling Prison Populations). 

11 American Prisons & Jails, Vol.Il, p. 13. 
12 Ala ska Office of the Attorney Genera 1, Memorandum to the Fil e from 

~Jilson L. Condon, Attorney General, "Analysis of Corrections Popu
lation Projections," November 23, 1982. 
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parole increase of 21 percent, and a 75 percent increase in the numbers 
of persons in community placement. 13 In September 1982, the total 
institutional population, including both sentenced and unsentenced 
felons and misdemeanants, was 1,269; by January 1987, the population 
is expected to exceed 2,000. 14 

These numbers \'lOuld require the State to double its existing correc
tional center capacity of 979 beds, or 1,183 beds on an emergency basis. 
Eighty-three additional beds are available in State halfway houses. 
The remaining number of prisoners are housed in prisons outside Alaska. 
According to the Department, as of June 1982,15.5 percent of the State's 
prisoners were held in federal prisons outside Alaska; in prior years, 
this percentage has been as high as 20 percent. As of January 1, 1983, 
191 pri soners were housed in federa 1 pri sons and 74 pri soners were 
held in State halfway houses. 15 Table IlIon the following page 
indicates the current capacities of Alaska's existing correctional 
centers. 

13 Alaska Department of Health and Social Services, Division of Adult 
Corrections, Memo to Robert S. Hatrak, Director, from Kermit Humph
ries, Coordinator - Planning and Operations, October 11, 1982 • 

14 Alaska Department of Health and Social Services, Division of Adult 
Corrections, Office of the Director. The Division uses a simple 
regression line based on actual growth in prison population over 
the pa st three yea rs. 

15 In addition, the Department's Division of Mental Health and Develop
menta 1 Di sabi 1 iti es houses i ndi vi dua 1 s who were found not gu; lty 
by reason of insanity at the Alaska Psychiatric Institute in 
Anchorage. 
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Ta b 1 e 3 
Alaska State Correctional Centers 

Capacity and Populations 

State Correctional Norma 1 Emergency Prisoner 
Centers CaQa citya Capacitya Count 11/82b 

SCC - Anchorage 
100b • Sixth Avenue 100 100 

• Thi rd Avenue 65 65b 83 

SCC - Eagle River 
• Hil and Mounta; n 160 240 153 

-Special Treatment 10 14 
• Meadow Creek 28 28 26 

SCC - Palmer 
o MinimuM Custody 106 120 130 
• Medium Custody 100 150 95 

SCC - Fa i rba nks 164 
• Temporary Unit 56 56 
0 Expanded Unit 110 125 

SCC - Nome 30 31 33 

sce - Juneau 
· Lemon Creek 90 105 132 
• Johnson Huma n Svcs. 4 4 1 

SCC - Ketchikan 30 30 28 

sec - Ridgeview 90 115 134 
Ca rea ge Hou se 

---------------------- ----------- ----------- ------------
Total 979 1,183 1,079c 

Prisoner 
Count 1/83a 

94 
64 

212 

28 

138 
98 

l81 

40 

127 
2 

28 

94 
13 

-----------
1,119d 

a Department of Health and Social Services, Division of Adult Correc
tions. 

b Attorney Genera l' s Offi ce, Memo to Fil e No. J66-516-82 from Wil son 
L. Condon regarding Analysis of Corrections Population Projections, 
November 23, 1982. 

c This figure does not include the 61 prisoners that were confined in 
State halfway houses during this period or the 188 pt'isoners held in 
federal prisons outside of Alaska. 

d This figure does not include the 78 prisoners that were confined in 
State halfway houses during this period or the 191 prisoners held in 
federal prisons outside of Alaska. 
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The State's most immediate spatial needs are for short-term detention, 
medium, and maximum security facilities. 16 As an immediate solution 
to its facility requirements, the Department has been using temporary 
facilities and modular units. 

As a long-term solution, the Deportment has advocated the construction 
of additional facilities, a reassessment of its method of determining 
capacity limits of institutions, and a revision of its current method 
of classification of prisoners. The latter topic will be discussed 
ina subsequent sect i on of thi s report. 

As the numbers of individuals confined increases, so do the total costs 
of ca reo As of FY 81, the a verage cost of ca re for a pri soner in 
Alaska's institutions was approximately $24,338 per year. Although the 
methods of computing costs of care vary from state to state, it appears 
that Alaska's per diem costs historically have been considerably higher 
than those in other states. 

A second problem arising from overcrowding is the potential weakening 
of prison security. Between October 1980 and July 1982, 19 prisoners 
escaped from Alaska prisons.!7 Although each individual was appre
hended, the escapes have given cause for concern. Although some of 
these incidences were attributable to temporary conditions arising 
from construction, deficiencies in security measures were a factor in 
many of the escapes. Supervisory staff error, for exal"1ple, was clearly 
a factor in five of the escapes.18 

A related concern is the potential for violence in crowded prison 
settings. This and other byproducts of overcrowding can cause profes
s i ona 1 di ssa tis fa ct i on among correct i ana 1 employees wh; ch in turn ca n 
result in significant staff turnover. Correctional centers in the 
Fairbanks and Anchorage areas are particularly overcrowded. 

A third problem--possibly of greatest concern to state governments--is 
the potential for litigation filed on behalf of prisoners claiming that 
inadequate living conditions violate their constitutional rights. 

16 The state's short-term needs will be partially resolved following 
the completion of the new Cook Inlet Correctional Center. Scheduled 
to open in October 1983, this facility is currently intended to 
house pretrial detainees and unsentenced felons. Seventy-two of 
the facility's beds will be made available for occupancy in early 
Februa ry 1983. 

17 Betty Barton, House Research Agency, "Prison Escapes, II Research 
Request No. 82-169, (hereafter cited as "Prison Escapes ll

). 

18 Ibid. 
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Litigation Regarding State Prison Cond~tions 

Beyond ethical ql.;'estions regarding just and humane treatment of those 
institutionalized s prison overcrowding can present significant legal 
problems for state governments. Since 1981, 29 states have had court 
orders rendered pertaining to prison overcrowding and inadequate living 
conditions for prisoners. States are particularly concerned that the 
outcome of litigation will be federal preemption of the states' criminal 
justice authority. 

I n Ala ska, issues rega rdi ng the qua 1 ity of ca re a nd the genera 1 sta n
dard of living readily available for prisoners have resulted in sev
eral court suits. In Mosely v. Beirne, a class action suit that was 
filed in 1976, plaintiffs charged that conditions in the Anchorage 
Sixth Avenue Annex violated their constitutional rights. 19 The final 
order of the Third Judicial District of the Alaska Superior Court per
taining to r10sely established a popu1ation limit for the Annex and 
specified changes to be implemented in prison operations, prisoners' 
communication and general well-being, "/hich would be required in order 
to makle the facility constitutionally acceptable. In response to this 
and a separate suit, Thomas v. Williamson, the Division of Adult 
Corrections made a number of improvements including increased staffing 
levels of correctional officers and decreased prison populations. 20 

Perhaps of greatest significance to Alaska's correctional policies is 
Cleary v. Beirne, a class action suit filed in 1981. 21 Plaintiffs have 
charged that Alaskan prisoners residing wi:'hin State facilities as well 
as those state inmates housed in federal pri.:ions outside Alaska have been 
deprived of a number of constitutional and statutory rights. The case 
has been set for trial in the Third Judicial District of the Superior 
Court for the State of Alaska in June 1983. State representatives and 
the plaintiffs' attorneys have negotiated and signed a partial settle
ment. The second part of Cleary, which pertains to major issues such 
as prisoner education and medical treatment, has not been resolved. 

The problem of overcrm/ding is central to the charges brought on behalf 
of in-state prisoners and detainees. Attorneys for the plaintiffs note 
that research funded by the National Institute of Law Enforcement and 
Criminal Justice, the Law Enforcement Assistance Administration, and the 
U.S. Oepartment of Justice have indicated a relationship between "in
creased death rates, increased suicide rates, increased inmate assaults 
and inmate killings, increases in self-mutilations, increases in stress-

19 Mosely v. Beirne, Case No. 76-1899. 
20 Thomas v. \1illiamson, Case No. 77-8670. 
21 Cleary v. Beirne, Case No. 3AN-81-5274 Civil. 
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related illnesses and psychiatric commitments in correctional institu
tions to crowding too many prisoners into too small a space."22 

Under the partial settlement agreement reached in the Cleary case, 
the State will be required to submit a plan to the court that specifies 
corrective actions concerning prison overcrowding. The partial settle
ment establishes the following framework for the State in its reduction 

. of overcrowding: 

• Reduce overcrowding, particularly of the pretrial population 
through arraignment and bail procedure modifications; 

• Reduce the pretrial offender's length of stay; 

• Expand alternatives to arrest and confinement for appropriate 
cases through diversion, community service sentences, probation, 
community release, and furlough programs; 

• Involve the judiciary in overseeing population levels; 

• Improve correctional management techniques (i.e., classifica
tion, infonnation systems, procedures); 

• Continue to build or locate appropriate facilities to house pri
soners; 

• Continue placement for some inmates on a short-term basis within 
the Federa 1 Bureau of Pri sons; 

• Modify good-time legislation; 

• Seek gubernatorial action through executive clemency and/or emer-
gency crowding legislation. 23 

Overcrowding in Alaska's institutions is the result of a number of fac
tors including changes in State laws. For example, the implementation 
of presumpti ve sentenci ng--where specifi c sentence terms are establ ished 
by statute--has extended the average length of time that a prisoner 1S 
confined in prison. Similarly, an increase in court filings has 
resulted in a corresponding increase in the number of people held in 
custody. Other policies, such as a three-day mandatory jail sentence 
for individuals convicted of driving a motor vehicle while intoxicated 
have bolstered the state's incarceration rate. 24 Alaska currently 

22 Cleary v. Beirne, Partial Settlement Agreement and Order as to Sub
classes IIA" and "B," Case No. 3AN-81-5274 Civil. 

23 Ibid. 
24 The incarceration rate ;s defined as the number of people confined 

per 100,000 civilians. 
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has the second highest rate of incarceration in the nation. Between 
1971 and 1980, Alaska experienced a 143 percent increase in its incarcera
tion rate. 25 

Fonner Attorney General, Wilson Condon, maintains that much of the 
growth in prison populations is attributable to a "dramatic increase 
in the sentenced felon population," many of \'/hom Mr. Condon defines 
as serious and violent felons. 26 In part, this is the result of a 
recent trend towa rd stri cter sentenci ng. A report prepa red by the 
Alaska Judicial Council found that the increase in Alaska's prison 
population during 1980 and 1981 was a resu'lt of significant incr'eases 
in felony sentences that were issued between 1977 and 19780 27 

Whether or not Alaska's prison populations will continue to increase 
is largely contingent upon the endurance of these general trends. 
Nati ona 1 foreca sters ha ve predi cted that the tremendous growth rate 
in prison populations seen during the 1970s will begin to decline -in 
many states in the coming years. 28 They base their predictions on a 
number of factors including anticipated changes in governmental policies 
and a gradual decline in the size of the nation's population that is 
between the ages of 18 and 30. 

A PROFILE OF PRISONERS IN ALASKA 

In t~arch of 1982, the Oivision published the results of surveys conducted 
over the prev; ous two and one-ha 1f yea rs 0 From these surveys, t.he Oi vi
si on computed average pri soner popula ti on cha racter; sti cs. 

Two-thirds of all inmates within the state are 30 years old or younger; 
nine out of ten inmates are 40 years old or younger. About half the in
mates are caucasian, 35 percent are Alaska Native, 8 percent are black, 
and 6 percent are classified as other. Eighty-four percent of the inmates 
had lived in the state at least three years before they were arrested; 8 
percent had lived in Alaska for less than a year. 29 

25 Leah Brumer, Western Governors' Conference, Preliminary Report to 
the Western Governors I Conference, liThe Stresses on State Correc
tional Systems: Major Issues and Potential Policy Directions," 1981, 
p.41, (hereafter cited as Preliminary Report Western Governors I 

Conference). 
26 Ala ska Off; ce of the Attorney Genera 1, Memora ndum to the Fil e from 

Wilson L. Condon, Attorney General, "Analysis of Corrections Popu
lation Projections," November 23, 1982. 

27 Alaska JUdicial Council, Alaska Felon Sentences: 1980, December 1982, 
(hereafter cited as Alaska Felony Sentences: 1980 • 

28 American Prisons and Jails 
29 Alaska Department of Health and Social Services, Division of Adult 

Corrections. AnalYSis of Prison Population, March 1982. 
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The majority of the in-state inmates were incarcerated for offenses 
against the person, which include such classes of crime as murder, 
sexual assault, robbery, and assault. However, the single most common 
class of crime for which in-state inmates are incarcerated is property 
crime, accounting for about one-quarter of the State's prisoners. Over 
60 percent of the in-state prisoners had no prior institutional experi
ence and 86 percent were held or sentenced on felony charges. 30 

The State's prisoners held in the Federal Bureau of Prisons have a 
slightly different profile. As a group, they are older; 47 percent are 
over 30. Caucasians are more predominant, accounting for 59 percent of 
the inmates in the FBP; 25 percent of the inmates are Native and 14 
percent are black. Inmates are most frequently incarcerated for murder; 
this classification accounts for one-third of inmates. Although most 
of the prisoners in the FBP lived in Alaska at least three years before 
their arrest, 16 percent--twice the number of in-state prisoners--had 
been in Alaska for less than a year. 31 

A recent study by the Alaska JUdicial Council of felony sentencing in 
Alaska in 1980 found that of urban felons sentenced in 1980, 57 percent 
had used alcohol at the time of the offense, 5 percent had used alcohol 
and drugs, and 2.5 percent had used drugs. Substance abuse was highest 
among those convicted of murder or kidnapping; 79 percent were under the 
influence of alcohol at the time of the crime and the rest were under 
the influence of alcohol and drugs. Four times as many urban felons ha~ 
histories of al cohol addiction as had histories of drug addiction. 3 

In rural courts, the proportion of felons who were under the influence 
of alcohol was 63 percent. All of the four felons in the study who were 
convicted of murder or kidnapping were under the influence of alcohol at 
the time of the offense. The proportion of those under the influence of 
both drugs and alcohol and those under the influence of drugs only were 
approximately the same as in urban courts. A rural felon was almost 
twenty times more likely to have a history of alcohol addiction as drug 
addiction, and twice as likely to have a history of alcohol addiction as 
to have no history of addiction. 33 

30 Ibid. 
31 Ibid. 
32 "A'iaSka Felony Sentences: 1980. In addition, 40 percent of urban 

felons with a history of drug addiction were first offenders, and 28 
percent had prior felony records. Among urban felons with a history 
of alcohol addiction, only 16 percent had no prior criminal record, 
and 48 percent had prior felony convictions. 

33 Ibid. 
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Alcohol use among Alaska felons appears to be somewhat higher than the 
national pattern. A 1979 survey published by the Bureau of Justice 
Statistics found that slightly less than half of all inmates nationa11~ 
were under the influence of alcohol at the time of the offense. 3 

The racial distribution in Alaska prisons is also substantially dif
ferent from national patternso Nationally, almost 48 percent of pri
soners are black. 35 A comparison among western states in 1981 also 
found that Alaska had the highest proportion of Native American inmates. 
In the state with the next highest ratio, Montana, only 12 percent of 
the prisoners were Native Americans. Alaska had almost three times this 
percentage. 36 

Another area in which Alaska inmates differ from the inmates nationally 
is in education. The Division of Adult Corrections found that in 1981, 
58 percent of the inmates had at least a high school diploma or its 
equivalent. This figure was slightly higher for Alaska prisoners held 
in the FBP. Nationally, only 42 percent of inmates have a high school 
education. 37 

34 U.S. Department of Justice, Bureau of Justice Statistics, Prisons 
and Prisoners, January 1982. 

35 16i d. 
36 Preliminary Report to the Western Conference 
37 Bureau of Justice Statistlcs. 
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CORRECTIONS MANAGEMENT IN ALASKA 

Pub 1 i c concern for Ala ska 's correct i ona 1 system ha s genera lly focused 
on the problem of prison overcrowding. However, overcrowding is both 
a symptom and a cause of other administrative problems within the 
Division of Adult Corrections (DAC). Furthermore, overcrowding may 
inhibit the Division's ability to provide for prisoner reformation, as 
required by the Constitution of Alaska (Art. 1 §12). This section exam
ines several of the issues that are confronting the Division today as 
identified in interviews conducted with correctional authorities in 
Alaska. Before describing these issues, it will be useful to provide 
some background information on the Division of Adult Correction's role 
in the State correctional system. 

THE ROLE OF THE DIVISION OF ADULT CORRECTIONS 

The State of Alaska administers all correctional activities, either 
di rectly or through contract provi ders, i ncl udi ng all servi ces for pre
trial detainees, misdemeanants, probationers, and parolees. ~'ost other 
sta tes a re only respons ib le for the supervi si on of sentenced offenders; 
the responsibility for pretrial prisoners and short-term sentenced offend
ers rests with local governments. In some states, probation and parole 
are also the responsibility of local correctional agencies. In Alaska, 
however, pretrial and misdemeanant offenders are the responsibility of 
State government. Under AS 33.30.040, it is the obligation of the State 
to provide for the incarceration of all individuals held on State charges. 
As a result, few offenders requiring incarceration are booked on municipal 
charges. Those offenders who are booked on municipal charges are housed 
in State facilities through a contractual agreement with the municipality. 
Therefore, the State is responsible for virtually all prisoners within 
the state. 

The DivisifJn of Adult Corrections operates pretrial and short-term pri
soner facilities in Anchorage, Fairbanks, Juneau, Ketchikan, Nome and 
Sitka. In fact, only the Palmer Correctional Center and the Johnson 
Human Services Center house no pretrial prisoners. The State also con
tracts with sixteen local governments for the operation of local jails. 
However, these contracts are administered by the Department of Public 
Safety. According to Terry Hansen, Special Assistant to the Commissioner 
of Public Safety, experience has shown that as a law enforcement agency, 
the Department is better suited to dealing with the local law enforcement 
agencies which operate the facilities. At one time, the Division of 
Corrections administered some jail contracts with local governments, but 
this responsibility was transferred to the DepartMent of Public Safety 
in 1981. 

In addition to facilities, DAC is responsible for the supervision of 
parolees and probationers. The administration of parole and probation 
is divided into three regions: the Northern region, with offices in 
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Fairbanks, Bethel, and Nome; the Southcentl"al region, with offices in 
Anchorage, Kenai, Kodiak, and Palmer; and the Southeastern region, with 
offices in Juneau, Ketchikan, and Sitka. It is important to note that 
while DAC supervises probationers and parolees, it does not select them. 
Probation is a judicial sentencing option and parole is granted by the 
Alaska Parole Board, an independent body. In both cases, DAC makes 
evaluations of candidates and submits recommendations. 

Besides prisoners and probationers within the state, the Division is 
also legally responsible for the welfare of almost two hundred Alaska 
felons who have been sent to institutions operated by the Federal 
Bureau of Prisons (FBP). These inmates generally have been sent to 
the FBP because they have received extremely long sentences and, in 
some cases, because they require a high degree of security. 

Several community corrections programs are also administered by the 
Division. DAC operates New Start Centers in Anchorage, Fairbanks, and 
Juneau. These centers are designed to provide ex-offenders, including 
parolees, probationers, and halfway house residents, with assistance in 
obtaining employment. The New Start Centers also provide some counsel
ing and social service referral. In addition, the Division contracts 
with private providers for the operation of halfway houses in Anchorage, 
Fairbanks, Ketchikan, and Sitka. 

The Division of Adult Corrections does not have custody of mentally ill 
offenders. 38 These individuals are the responsibility of the Division 
of Mental Health (DMH). Recently, the Division of Mental Health ar
ranged to house offenders referred to DMH for evaluation and observa
ti on withi n the DAC fa cil i ty a t Hila nd Mounta in; however, the wi ng 
conta i ni ng these i nrna tes is to be sta ffed by DMH counselors a nd the 
inmates are still the responsibility of the Division of Mental Health. 

The Division of Adult Corrections no longer has responsibility for the 
supervi si on of the state I s joveni 1 e offenders. All juveni 1 e correc
tional programs were taken out of the old Division of Corrections in 
1980, as was recommended by the Alaska Corrections Master Plan in 1978. 
The responsibility for youth offE'nders now rests with the Division 
of Family and Youth Services, \'Jhich operates its own institutions 
and probation services. 

For FY 83, DAC has an operating budget of $39,308,100. This is an in
crease of 28 percent over the operating budget authorized for FY 82. In 
the same period, the number of full-time employee positions of the Divi
sion increased from 423 to 613, an increase of 45 percent. The Division 

38 This group is comprised of offenders judged not guilty by reason of 
insanity, offenders referred by the Court for psychiatric evaluation 
and observation, and offenders who are diagnosed as mentally ill 
while serving a sentence in a state correctional facility. 
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received no capital appropriation for FY 83. The Legislature passed 
a bond proposal which included $46,711,500 for DAC faciliti~s; however, 
the measure was vetoed by the governor. 

CORRECTIONAL RESPONSIBILITIES WITHIN ALASKA 

Division of Adult Corrections 
State-operated adult correctional centers 

State prisioners transferred to FBP 
Adult proba t ion 

Adult pa role 

Division of Family and Youth Services 
State-operated juvenile correctional centers 

Juvenile probation 

Division of Mental Health 
Supervision of the criminally insane 

Department of Public Safety 
Transportation of State offenders 

Administration of local jt.dl contracts 

In 1978, the State commissioned a comprehensive plan for the develop
ment of its correctional system; the result was the Alaska Correc
tions Master Plan, completed in the summer of 1979. A fundamental 
goal of the Master Plan was to develop a strategy for lithe provision 
of the most adequate corrections system for Alaska at the least pos
sible cost." 39 The plan attempted to identify the phil osophy and goals 
of the Alaska correctional system, and made a number of specific recom
mendations concerning the Divisionis organization, management, staff
ing, delivery of services, facilities construction, program develop
ment, and health services. The Master Plan also discussed the need 
for coordination of criminal justice decision making. 

The Plan emphasized that the document should be used as a framework 
for the future development of correctional services in Alaska; it 
states, "Planning is a continuous process of goal-setting, informa
tion-gathering, evaluation and mon"ltoring and revision of action plans 
in light of new constraints, resources or goals." 40 Although the Divi-

39 Moyers Associates, Alaska Corrections Master Plan: Executive Summary, 
Chicago, August 1979, p. 25, (hereafter cited as Alaska Corrections 
Ma ster Pla n: Executi ve Summa ry). 

40 Ibid., p. 5. 
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sion still considers the Master Plan to be an integral part of its 
development strategy, it appears that the evaluation and monitoring 
recommended by the Master Pla n ha s not been fully rea 1 i zed in recent 
yea rs. 

CURRENT ISSUES IN CORRECTIONS MANAGEMENT 

We identified the following areas of concern in our interviews with 
correctional authorities in Alaska: 

corrections management, including both the areas of offender 
ma nagement and admi ni strati ve ma nagement; 

prisoner program development, implementation, and evaluation; 

coordination and planning of criminal justice activities; 

public information and involvement. 

Each of these issues is expanded upon below. 

Corrections Management 

In Alaska, the growth in the correctional population over the last few 
years has placed an increasing burden on the management of the Divi
sion of Adult Corrections. The increase in the prison population has 
affected many of the Division's operations, not simply the availability 
of bed space. Furthermore, because DAC has had to devote a tremendous 
amount of its resources to the ta sk of copi ng with the growth of the 
correctional system, issues distinct from those surrounding the sys
tem's growth have not received adequate attention. 

Like any other bureaucratic organization, sound management principles 
are essential to the effective operation of adult corrections. However, 
the need for solid management capabilities, for both offender and 
administrative management, is particularly important to corrections 
organizations because of the unique position they maintain in the 
criminal justice system. If the caseload of another criminal justice 
agency begins to increase, there are internal remedies to limit the 
volume. Even the judiciary, which must eventually hear all of the 
cases that prosecutors bring before it, can restrict the number of 
cases heard at anyone time. However, corrections agencies cannot 
reject or postpone the entry of new offenders) they must accept what
ever caseload they are given by the criminal justice system. 

Correct ions ma nagement wa s a major concern of most of the the correc
tional authorities with whom we spoke. The growth in the correctional 
system has created a substantial number of management problems and 
the Division is in serious need of management attention, according to 
Allen Korhonen, former Deputy Commissioner of DHSS. Robert Hatrak, 
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the Division's former director, stated that corrections management simply 
has not grown to meet the scale of growth in correctional facilities 
and the inma·te population. Another observation made by Susan Humphrey
Barnett, Superintendent of Meadow Creek, was that OAC generally compares 
unfavorably with other divisions within State government in terms of 
its administration, organization, and staff development. 

The ~ivision's concern for its own management capabilities manifested 
itself in its Management Plan~ prepared by independent consultants and 
released in necember 1982. The M:inagernent Plan makes numerous recommen
dations on fourteen major coverage areas, including organization and 
management style, policies .and procedures, planning, classification, 
fiscal management, community programs, population management, staff devel
opment, and accreditation. Former Deputy Commissioner Korhonen emphasized 
that the Management Plan was intended to be a continuation of the planning 
process initiated with the Alaska Corrections M:ister Plan. However, it 
should be noted that the Management Plan has not been adopted by the 
Sheffield administration. In fact, the Governor's Task Force on Correc
tions recommended that the Management Plan "should not be implemented 
until it has been reviewed by the new Department of Corrections."41 

Offender Management 

The rapid growth of Alaska's correctional system in the last few years 
has created many problems in the management of the offender population. 
Although it is not withi n the scope of thi s report to di scuss every 
criticism of the Division's present offender management capabilities, 
we have tried to provide examples of problems which affect the quality 
of corrections not only for inmates, but also for the OAC personnel. 

Classification. Classification is the process by which an offender is 
assigned to the institution or program that is appropriate to the 
inmate's needs and the safety of the public, the correctional staff, 
and other offenders. Classification occurs at two levels: 

1) an institution can be classified according to its security levels, 
treatment programs, and target population; 

2) an offender can be classified according to his or her security risk 
and program needs • 

41 Alaska Office of the Governor, Task Force on Corrections, A Report 
on the Status of Corrections for Governor William Sheffield, Decem
ber/January 1982-1983, (hereafter cited as Report on Status of Cor
rections). Although the Management Plan has not been adopted by the 
current administration, we have treated it as an additional source 
of information on the issues facing the Division of Corrections. 
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Ideally, classification enables offenders having similar needs to be 
housed within a facility tailored to their requirements. 42 This en
ables them to move through the correctional system in a cost-effective 
manner that, hopefully, will aid the offenders in their transition 
ba ck into soci ety. 

Both Charles Campbell and Robert Hatrak stressed the importance of a 
good classification system for effective prison management. Mr. Hatrak 
stated that without adequate classification of both the prison popu
lation and existing correctional facilities, it is very difficult to 
make an informed decision regarding future facility needs. 

Unfortunately, during the last several years, overcrowding has resulted 
in inmates being assigned to institutions on the basis of which facili
ties have the capacity to hold an additional person. 43 Both Stanley 
Zaborac, Superintendent of the Palmer Correctional Centers, and Frank 
Sauser, Superintendent of Hiland Mountain, reported accepting prisoners 
who do not meet the eligibility re(1uirements for their institutions. 
In the case of Hiland Mountain, some pretrial detainees are placed 
in units and programs designed for convicted felons. At Meadow Creek, 
Alaska IS only long-term facility for women, inmates ranging from con
vi cted I'lUrderers to three-day drunk-dri vi ng ca ses 1 i ve under the same 
level of security, and mingle together in the same common spaces. 
Improper prisoner classification has also been a contributing factor 
to ma ny of the pr; soner escapes ; n the la st two yea rs. 44 

In addition, as some institutions have exceeded their rated capacity, 
space for isolation and security holding has been reduced. Some of 
these cell s a re currently housi ng pri soners for whom no other cell s 
a re a va i 1 a b 1 e. 

Ancillary Space. As a result of the Divisionis efforts to house the 
ever growing number of offenders, space for activities such as contact 
visitation, attorney conferences, and recreation no longer may be ade
quate for the number of prisoners now in an institution. In Ridge
view, for example, the recreation area is now serving as a dormitory 
with 54 beds, and attorney visitation in the medium security unit is 
hel din a room ba rely la rge enough to permit two adults to sit down. 
However, the proposed partial settlement of the Cleary suit severely 

42 According to the Management Plan, only two facilities, Hiland Moun
tain and Palmer, are currently classified to facilitate population 
rna na gement. 

43 The partial settlement of the Cleary suit states, lias a general rule, 
any classification system begins to break down when an institution is 
at more than 80 percent capacity." Clear et al v. Beirne et a1., 
Partial Settlement Agreement, po2l, hereafter cited as Partial 
Settlement Agreement). 

44 uPrison Escapes" 
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limits the Divisionis ability to restrict visitation, and requires 
that all prisoners, except for escape, smuggling, and security risks, 
be allowed at least one hour of recreation per day. Those inmates in 
punitive segregation for longer than three days must have access to a 
large muscle exercise equipment. 45 

Other Problems. Another example' of how overcrowding burdens the system 
is the reassignment of personnel to special duties. According to 
Suza nne La ssi ter, Di rector of New Sta rt in Anchorage, counselors from 
the New Sta rt Center were tempora rily rea ss i gned to conduct survei 1-
lance on offenders in community release programs. This detracts from 
their credibility as counselors. Also, on occasion we found institu
tional counselors who had assumed administrative functions in addition 
to their regular duties. 

Another area in which overcrowding effects operations is the main
tenance of policies and procedures. The Management Plan cites defi
ciencies in the Divisionis policies and procedures, and emphasizes the 
importance of maintaining up-to-date policies and procedures in the 
face of frequent changes in the conditions of the correctional system. 46 
Indeed, according to the results of the Oivision's investigation of 
the escape of Michael Andrejko and Joseph Contreras, inadequate post 
orders were a contributing factor in the inmates ' escape. 47 

Administrative Management 

Effective corrections administration ;s perhaps more crucial today than 
at any time previously. Not only is corrections confronted with the 
task of coping with an ever growing number of offenders, but it must 
also respond to the emerging concept of prisoners I rights as defined by 
the courts. In the course of our interviews, a number of deficiencies 
in DAC's administrative management were identified. 

Organizational Problems. The Divisionis ability to provide support for 
its general operation was cited by several sources as one area of manage
ment in need of improvement. The very first problem identified in the 
Management Plan is that lithe Division is not structured to provide for 
sufficient levels of support for management of operations." Specific 
criticisms contained in the study include the lack of a single organi-

45 Partial Settlement Agreement. P.5 
46 State of Alaska, Department of Health and Social Services, Division 

of Adult Corrections, Management Plan, September 1982, p. 23. Note: 
The Management Plan has not been epproved for implementation by the 
current administration. The Governor's Task Force on Correction 
has recommended tl1at approval of the plan should be left for the 
proposed Department of Correction's assessment, (hereafter cited as 
Adult Corrections, Management Plan). 

47 "Prison Escape" 
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zational chart, improper spans of control, unclear reporting relation
ships, and inadequate central office staffing levels. 48 Charles Camp
bell, former Di rector of DAC, commented that top level administrators 
in the Division traditionally have devoted too much time to overseeing 
the day-to-day functioning of the Division. According to former Direc
tor Hatrak t the Division's central administration needs to develop a 
strong support staff to assist the superintendents in handling the 
problems associated with overcrowding. 

Personnel Problems. During our interviews, several problems regard
i ng the Di vi si on I s personnel structure were cited. There ha ve been 
frequent reclassifications of administrative positions. A Deputy Di
rector's position was replaced by an Assistant Director's position 
under former Director Charles Campbell's administration and was re
instated under Robert Hatrak. In addition, administrative personnel 
have been transferred from post to post frequent'ly. The organizational 
charts and staff lists provided to us by the Division showed different 
titles or conflicting assignments for ,some staff, and contained hand 
written corrections to reflect recent changes in staff assignments. 
Allen Korhonen stated that at one point last year, a Division survey 
turned up over 100 employees who were not worki ng in the position 
listed for them in administrative records. 

From our i ntervi ews, there appea r to be a number of rea sons behi nd the 
frequent changes within the Division's administrative structure. For
mer Director Campbell stated that because of the shortage of adminis
trative personnel, certain staff members were moved from post to post 
to deal with crises as they arose. Another reason given for the altera
tions of administrative structure is that when new directors take 
charge, they restructure the organization in order to move those 
individuals with whom they have the best working relationships into 
key positions. As the Division had four directors in the last six 
years, each with a distinct corrections philosophy or management 
style, this coul d possibly account for a substantia 1 amount of the 
administrative changes. 

The frequency with which admi ni strati ve changes were made withi n the 
Division during the last several years may have damaged the morale of 
administrative staff, according to some authorities. It was suggested 
that as a result of the changes in administrative direction taken by 
each succeeding director, the administrative staff have not received 
positi ve rei nforcement for thei r efforts under previ ous di rectors, 
and now may perceive little advantage in adapting to new policies and 
accommodating new adminstrative superiors, as neither tends to remain 
for any length of time. 

48 Adult Corrections Management Plan p. 7. 
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Staff Develo mente Two problems were cited in the field of staff devel
Dpment: 1 insufficient staff training; and 2) inadequate opportuni
tl(,\ for career advancement. 

Training. The effectiveness of a correctional system depends upon the 
caliber and dedication of its staff. Because of this, a correcti.onal 
agency needs to attract highly qualifed people and needs to establish 
mechanisms to assure their continued development. As the courts have 
increasingly expanded the rights of offenders, it is more important 
than ever that corrections personnel have a working knowledge of the 
judicial process, law enforcement, psychology, and counseling. Effec
tive staff training and internal development programs are one means 
of attaining this objective. Several authorities indicated to us that 
the State's training and development opportunities are sorely lacking. 
Problems cited ranged from declining morale to high staff turnover-
most of which was attributed in part to a lack of emphasis on staff 
development. 

In FY 83, the Division of Adult Corrections had a training budget of 
$237,700. Three full-time instructors (one of whom was temporarily 
reassigned to purchasing for the new Cook Inlet Correctional Center) 
with no support staff provide training for a division with 600 full
time equivalent positions. 49 In comparison, the Department of Public 
Safety, which operates the Public Safety academy in Sitka, had a train
ing budget of $1,412,600 in FY 83. The Public Safety Academy has 33 
full-time equivalent staff positions, and is responsible for providing 
training for the Alaska State Troopers and the Division of Fish and 
Wildlife Protection, which have approximately 550 full-time equivalent 
positions. The Public Safety Academy also provides six-week training 
courses for about 110 village safety officers and municipal police 
officers each year. 

According to Ron Epperson, Senior Training Officer, the ability of 
the t ra i ni ng sta ff to keep pa ce with the needs of the Di vi s ion ha s 
steadily eroded over the la st few yea rs. He stated that tra i ni ng tends 
to be seen as an expensive luxury to a correctional system trying to 
keep pace with continuing growth in the inmate population. Initial 
training courses have been cut from six weeks to three weeks. According 
to Epperson, the Division has not been able to offer self-defense 
training in over eighteen months. Epperson anticipates a greater 
burden on the tra i ni ng program in the next yea r, when the openi ng of 

49 The number of full-time equivalent positions is slightly lower than 
the number of full-time authorized positions. Some authorized posi
tions, such as the new positions associated with the new Cook Inlet 
facility are not funded for the full year. In addition, the Division 
actually budgets for more than 12 staff months for Adult Confinement 
positions to allow for the overtime pay which correctional officers 
receive. 
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the Cook Inlet facility and expansion of existing facilities will 
result in an unusually larger number of new correctional officers in 
need of training. 

Timothy Stearns, the attorney representing the in-state prisoners in 
the Cleary suit, emphasized the need for correctional staff to have 
adequate training. Crisis intervention and stress awareness were two 
areas of training that Stearns felt were particularly important to 
a training program. Adequate staff training is one of the issues 
involved in the Cleary suit. Annual training of staff has been 
proposed as one of the settlement items in the negotiations, yet Ron 
Epperson doubts that even training of new correctional officers could 
be accomplished at levels acceptable to the courts, given current 
budget levels. 

Career Advancement. The Management Plan identifies inadequate career 
advancement opportunities as one of the primary staff development 
problems faced by DAC.50 Charles Campbell cited this as a major reason 
why the Division has not been able to strengthen its management capabili
ties more fully. According to Campbell, personnel have had infrequent 
opportunities until recently to advance within the Division, as a 
result of the Divisionis relatively small size. Furthermore, correc
tions has always been characterized by a large ratio of line staff to 
management staff. In addition, the last two directors were brought 
; n from outside the state, further reduci ng the opportunity for advance
ment within the Division. 

The Divisionis pay structure also was cited as an impediment to attract
ing and developing good personnel. Allen Korhonen stated that he be
lieved most of the positions within the Division were underclassified. 
The table below provides a comparison of positions within State govern
ment. As the table shows, entry level correctional officers currently 
receive about $250 per month less than entry level legal and social 
service workers, and over $750 less than State Trooper Trainees. It 
is particularly interesting to note that a Superintendent I, respon
sible for supervising the inmates and employees of a smaller institu
tion, makes $250 per month less than the base pay of a sergeant in the 
Troopers. However, according to Jenny Thomas of the Department of 
Public Safety, by the time most Troopers are promoted to sergeant, they 
have accumula ted enough seniority to receive a sala ry about four steps 

50 Adult Corrections, Management Plan p. 105. 
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above hase, or $3,695 per month. This is roughly equivalent to the base 
salary of a Superintendent II, who is likely to supervise an institution 
with over fifty employees and as many as two hundred inmates. In addi
tion to the underclassification problem, Charles Camphell pointed out 
that the pay structure in the Division is such that a correctional offi
cer receiving a significant amount of overtime pay might take a pay cut 
if he or she was promoted to assistant superintendent. 

Ta b 1 e 4 
Comparision Of State Criminal Justice Salaries In Alaska 

Pos iti on 

Corrections 
Correctional Officer I 
Correctional Officer II 
Probation Officer I 
Probation Officer II 
Superintendent I 
Superintendent II 

Law 
Pa ra 1 ega 1 Ass i sta nt I 
Pa ral ega 1 Assistant II 

Program Develoement 

Ba se Pay 

$1,782 
2,010 
2,010 
2,463 
3,041 
3,475 

$2,010 
2,463 

Position 

Law Enforcement 
Trooper Recruit 
Trooper 
Sergea nt 

Socia 1 Services 
Social Worker I 
Soci a 1 Worker II 

Base Pay 

$2,555 
2,855 
3,307 

$2,010 
2,145 

In recent years, courts have consistently held that access to adequate 
programs is the right of all prisoners. In our interviews, the neces
sity of offering some programs for offenders was almost universally 
a ccepted. Substance a buse programs, sex offender counsel; ng, and 
adult basic education were frequently cited as being essential to 
corrections. Timothy Stearns, an attorney representing the in-state 
prisoners in the Cleary case, identified program development for 
prisoners as the most important activity currently facing the Divi
sion. 

The pa rt ia 1 settl ement of the i n-sta te port i on of the Cl ea ry ca se 
requires that the Division provide drug and alcohol counseling, family 
counseling, programs in basic life skills, stress reduction and manage
ment, and employment skills. 51 It is likely that the trial portion of 
the Cleary suit will further address program issues. 

51 Partial Settlement Agreement and Order as to Subclasses "All and 
liB, II Case No. 3AN-81-5274 Civil, pp. 18-20. 
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However, among the authorities we interviewed, there was considerable 
disagreement over the extent to which the Div;sion needs to develop 
additional pr'ograms and the kinds of programs which the Division should 
pursue. For instance, Dana Fabe, Alaska's Public Defender, stated that 
in some institutions the Division may need to place more emphasis on 
vocational programs. Others with whom we spoke were skeptical as to 
the effecti veness of rna ny ex; sti ng programs. Vi ctor Krumm, Di stri ct 
Attorney for the Third JUdicial District, recognizes the need to main
tain ancillary programs in the prison, but he questions the extent to 
which many of them are utilized. According to Mr. Krumm, in prison, as 
in any institutional setting where people are living in a place IIwhere 
they don't want to be," people are disinclined to become involved in 
organized activities. According to Roger Endell,52 the programs that 
the Oivision has developed rarely receive any critical evaluation. He 
stressed the need to try a va ri ety of programs a nd sort out the ones 
tha t work. 

Several of the superintendents mentioned that because overcrowding 
is cha ngi ng thei r pri soner profi 1 e and i nfri ngi ng on thei r a uxi 1 ia ry 
space, it is becoming more difficult to offer appropriate programs. 
According to Frank Sauser, Superintendent of Hiland Mountain, some 
pretrial prisoners have been placed in units with convicted offenders 
because of the lack of space, and as a result, participate in programs 
designed for convicted offenders. 

Coordination and Planning of Criminal Justice Activities 

Most of the i ndi vi dua 1 s contacted agreed that there is a need for the 
l1ivision of Adult Corrections to coordinate its activities with other 
agencies within the Alaska criminal justice system. We were frequently 
reminded that corrections is the only part of the criminal justice 
system that has no discretion regarding its caseload. Cooperation be
tv/een agencies was seen as crucial to effective planning for the grow
ing corrections population. Allen Korhonen stated that Ridgeview 
would have never been opened as a men's facility without the coopera
tion of the Alaska State Troopers, Anchorage Police, and the local 
fire rmrshals. According to Korhonen, "informal contacts [between 
criPlinal justice agencies] are necessary at all levels" to manage 
the problems stemming from overcrowding. The Management Plan identi
fies a need for the development of a planning process which involves 
all components of the criminal justice system. 53 

52 t4r. Endell, recently appointed [)irector of Adult Corrections, was 
Associate Professor of Justice and Di rector of Academic Programs 
for the Justice Center of the University of Alaska, Anchorage at 
the time of our interview. 

53 Adult Corrections, t13nagement Plan. 
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To improve coordination of activities most effectively, agencies need 
to understand how changes in other criminal justice activities are 
likely to affect their own operations. As Roger Endell observed, 
there is a considerable lack of information available in Alaska on the 
effect of crime on corrections, and the effect of corrections on crime. 

Many individuals contacted agreed that a formal structure was needed 
both to promote better coordination between the various agencies within 
the Alaska criminal justice system and to initiate research of a broad
er interagency scope. Since the State's Criminal Justice Planning 
Agency (CJPA) was abolished at the end of FY 82, no agency exists to 
perform this latter function. Although some authorities stated that 
the CJPA had never successfully performed this function, the absence 
of this agency has clearlY reduced the criminal justice research capa
bilities of the State. Several authorities suggested that a different 
kind of structure was required to effectively perform this coordination 
and planning function; many different options were suggested. These 
will be discussed at 9reater length in the following section of this 
report. 

The Management Plan also identifies a need for improved planning within 
the Division, both financial and programmatic. 54 Robert Hatrak stated 
that thl:' Division currently has inadequate data collection capacity, and 
that he would like to see a management information system developed. 
According to Hatrak, such a system would be particularly useful in 
responding to overcrowding, enabling the Division to better anticipate 
shortages in bed space. 

Our di scussions with correctional personnel offered some evidence that 
DAC may be deficient in its long-range planning capabilities. Many of 
the staff persons we spoke with were not aware of the long-term plans 
for the use of their particular facility or program. 

Public Inforwation and Involvement 

The lack of a consensus on the purpose of the correctional system makes 
the formulation of a response to the overcrowding problem a difficult 
task. Many of the Division's options for expanding its capacity, 
particularly coml'lunity corrections options, arf~ not feasible without 
public support. 

Several sources identified a need for the Division to improve its 
communication with the public and with other organizations, including 
the Legislature. The ~1anagel'lent Plan states that "(t)he Division 
currently has a weak image with the public and other governmental 
'lgencies." 55 As interest in correctional issues has increased, it has 

54 Ibid. p. 27. 
55 Ibid. p. 110. 
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become apparent that some confusion exists in the minds of the pub'lic 
as to the functions of the Division of Adult Corrections. For instance, 
many individuals assume that the Division has responsibility for the 
criminally insane, even after the extensive publicity surrounding the 
Meach case. 56 

It was suggested that the Division could improve its communication and 
image with the public if it appointed a public information officer. 
According to the Management Plan, a public information officer could 
respond to requests for information from the media, disseminate infor
mation on the Division, coordinate tours of correctional facilities, and 
provitJ,~ O;vision personnel with a single source of information and 
policy advice regarding external communication. 57 Timothy Stearns men
tioned that correctional agencies in several other states have public 
information officers. 

Roger Endell stated that the Division would benefit if advisory boards 
were established at the regional level, with the possibility of each 
institution having a local advisory board as well. According to Endell, 
advisory boards would not only serve as a forum for obtaining public 
COJ1lfnent, but also would provide the Division with an opportunity to 
educate the public as to the Division's needs and plans. Allen Korhonen 
a 1 <)0 concurred that 1 oca 1 advi sory boa rds woul d be of benefit to the 
institutions. Presently, Hiland Mountain is the only facility which 
ha sa] oca 1 a d vi so ry boa rd. 

The Governor's Task Force on Corrections was also in favor of creating 
advisory boards. As part of its recommendation to reorganize the admin
istration of the proposed new department into regional administrative 
units, the Task Force stated that "[eJach regional director should be 
encouraged to establish local citizen advisory groups to advise him or 
her on correctional programs in the area. Communications between the 
state's citizens and correctional managers will be enhanced via this 
mecha ni sm. 1158 

56 Charles Meach found not guilty by reason of insanity for a 1973 
murder, was convicted of killing four teenagers in Anchorage last 
spring while on work release from the Alaska Psychiatric Institute. 

57 Adult Corrections, Management Plan, p. 117. 
58 Report on Status of Corrections. 
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A number of alternatives are available in Alaska for improving the 
delivery of correctional services. Some of these options will require 
the development of new policies and programs by the legislature; others 
are administrative in nature and should be undertaken by the executive 
branch. We have identified the following areas as requiring legislative 
involvement: 

• Increasing and diversifying correctional bed space; 

• Modifying State laws affecting who goes to prison, the length 
of stay in pri son, or the capa city of the correct i ona 1 system; 

• Strengthening correctional management through reorganization; and 

• Improving communicat"jons and decision making in criminal justice 
a genci es. 

Of these, no one approach will rectify correctional problems. A produc
tive strategy is one which I~mploys a combined approach. 

INCREASING CORRECTIONAL BED SPACE 

By the end of 1983, following the addition of 389 beds, the anticipated 
capacity of Alaska's prison system will be 1,258. As we have discussed 
in earlier sections of thiis report, the preliminary budget request for 
FY 84 also includes plans for an additional 380 custodi~1 beds, including 
a proposal for a 300-bed medium and maximuJTJ security facility. 

Justice professionals in A"laska advocate different strategies for increa!:
ing the capacity of the correctional system. 

The major options are as follows: 

Develop a comprehensive capital expansion program that immediately 
provides for site acquisition and construction of new facilities 
and renovation of existing prisons. 

• Establi sh a scaled-down capital improvements program that addresses 
the State's most critical spatial requirements; develop a long-term 
capital improvements plan following the completion of a comprehen
sive reassessment of the system's current capacity, a revision of 
prisoner classification methods, and an analysis of future popula
tion growth trends. 
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• Implement no plar.s for major capital improvements until a compre
hensive analysis of the system's current capacity, prisoner 
classification methods, and prisoner population grm'lth trends 
is completed. 

Cost is one of the key issues in evaluating these three options. In a 
recent draft policy report prepared by the Division of Policy Develop
ment and Planning, a fundamental concern regarding the implications of 
prison construction was expressed: 

Prison construction projects in Alaska average approximately 
$146,160 per bed (FY 84) or $14 million for a 100 bed facility. 
The operati ng costs are estima ted to be $50 per day per bed (1981) 
or $1.8 million per year for a 100 bed facility. Such major 
expenditures will reduce the availability of funds for other 
resources which respond to justice problems. Prisons are by far 
the most expensive corrections response, [emphasis added].59 

Naturally, the costs of prison construction vary depending upon the 
type of facility that is developed; e.g., generally a maximum security 
facility, having stringent design specifications, is more expensive to 
construct than a minimum security prison. Because of the high costs 
of facility construction, some individuals believe that permanent 
correctional facilities should be developed only after the State has 
ascertained the specific level of custody needed for future facilities. 

Several of the State's justice authorities maintain that the State would 
not be experiencing space shortages if correctional procedures were in 
compliance with the stated goals and philosophies of the Alaska Correc
tions Master Plan: 

Incarceration of both presel1tence and post sentence offenders 
should be used as a last resort, and then for as short a period 
as possible, only for offenders who represent a demonstrable risk 
to public safety and/or who are convicted of crimes for which 
society demands punishment through imprisonment. 60 

Charles Campbell, a former director of the Division of Adult Correc
tions, believes that the State's current criminal justice policies 
have prevented this goal from being met. According to Mr. Campbell, too 
many of Alaska's nondangerous offenders are incarcerated for excessive 
periods of time. 

59 Janice Cole, Alaska Office of the Governor, Division of Policy Devel
opment and Planning, "Corrections Planning (Focusing on Prison 
Expansion and Related Criminal Justice Issues)" Draft, December 
1982. (hereafter cited as "Corrections Planning). 

60 Alaska Corrections Master Plan: Executive Summary, p.6 o 
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There is also some concern among criminal justice professionals that 
the construction of additional facilities may increase prison popula
tions, and, hence, raise expenditures. Research has suggested that 
the availability of additional space has at times been responsible for 
i ncrea si ng the number of persons confi ned "with no cl ea r evi dence 
of any deterrent or rehabilitative effect." 61 In a study prepared in 
1980 by the National Institute of Justice, the following comments 
were made regarding the potential implications of these resear'ch find
i ngs: 

[If the capacity theories are accurate,] responding to crowding 
by increased capital expenditures for new institutional space can 
provide at best a temporary alleviation of the crowding problem, 
and will ultimately result in a new equilibrium of more prisons, 
more prisoners, and the same crowded conditions as before. Whether 
this new equilibrium is desirable is a value question beyond the 
scope of our research. We can say that there appears to be new 
evidence that decisions to build more prisons may carry with 
them hidden deci sions to increase the number of persons under 
custodial supervision. Under these circumstances even a massive 
construction program might fail to keep pace with the potential 
demand for prisoner housing. 62 

Regardless of the reason, some states have found that the construction 
of additional prison facilities has not eased problems of overcrowding. 
In light of these and other factors, the draft policy report prepared 
by the Division of Policy Development and Planning does not recommend 
"l ong term commitments for additional prison expansion" until the 
following tasks are completed: 

• Interagency problem solving to address alternatives to institu
tiona 1 i za t ion; 

• Evaluation of other states· responses to their prison overcrowd
; ng problem; 

• Research regarding the cause of prison population growth; and 

61 Joan Mullen et al 0 American Prisons and Jails: Vol. I Summar of Find
ings and Policy Implications of a National Survey U,SG Department of 
Justice, National Institute of Justice: Washington, 1980) p.120. 

62 Ibid. 
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• Reevaluation of prison capacity.63 

Some correctional authorities disagree that the resolution of these 
issues must be a prerequisite to capital planning. 

Vi ctor Krumm, Di stri ct Attorney for the Anchora ge a rea a nd a former 
D.A. for several of the state's rural regions, believes that the State 
has a pressing need for additional bed space. According to ~1r. Krumm, 
the State is currently diverting a significant number of offenders 
from correctional institutions. 64 By his interpretation, substantial 
reductions in incarceration levels may not be possible without jeopardiz
ing the safety of the public. 

r~ro Krumm would like to see Alaska respond to its most immediate 
needs through the acquisition of modular correctional units, which he 
views to be a cost-effective means of resolving the more critical 
overcrowding problems. As a long-term solution, Mr. Krumm believes 
that the State should initiate a strategic planning process for the 
construction of correctional facilities. Mr. Krumm believes that the 
construction of adequate correctional facilities should be one of the 
top pri oriti es for the expenditure of State revenues and, if necessa ry, 
should bypass the bonding process. 

Governor Sheffield's Task Force on Corrections presented a similar view
poi nt in its revi ew of the overcrowd; ng problem. The Ta sk Force con
cluded that additions to facilities, building renovations, and new site 
acquisitions should be "completed expeditiously as the highest priority 
through the channels of state government while minimizing both hindrances 
and costs." 65 The Task Force made a number of recommendations regarding 
existing and proposed correctional facilities, including the following: 

63 "Corrections Planning," Ms. Cole also noted that the Division has been 
reexamining the capacity levels of all cOI~rectional institutions. In
stead of bed capacity, former Director Hatrak evaluated facilities in 
terms of their capacity for five different population groups: booking, 
holding, detention, sentenced misdemeanant, and sentenced felon. Be
cause maximum space requi rements have only been defined by the courts 
for th~ sentenced felon popula ti on, the new procedure coul d ; ncrea Se 
the amount of the State's eX'isting prison capacity. Additional in
formation regarding this is found in the DAC report on population 
capacity prepared by T. Don Hutto, December 1982. 

64 According to former Attorney General Wilson Condon, during 1981, 231 
defenda nts cha rged wi th felony offenses and 749 defenda nts cha rged 
with misdemeanor offenses were referred to Alaska's pretrial diver
sion program. 

65 Report on Status of Corrections 
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• Maintain all facilities currently used for custodial purposes 
until adequate new space is prepared. An exception is Careage 
House, which the Task Force suggested be used for administrative 
purposes. 

• Immediately evaluate and obtain additional available sites for 
expansion of correctional operations in the Kenai and Matanuska
Susitna Boroughs. (The Task Force maintains that with "rapid. 
site acquisitions ••• overcro~ding in the Division ••• could be ad
dressed dramatically within nine months to one year". )66 

• Construct a maximum security prison in southcentral Alaska. 

Construct comprehensi ve regi ona 1 correcti ona 1 centers in Nome 
and Bethel. 

A significant part of the Task Force's recommendations appears to be 
based on the opinion that all prison construction proposals need not 
be excessively costly. For example, the medium and minimum custody 
institutions at Palmer were constructed with a significant savings 
of both time and cost by using modular components and a combination 
of private and prisoner labor. 

Accordi ng to Roger La nge, Interna 1 Ma nagement Admi ni stra tor for the 
Oivision, per bed construction costs for the Palmer facility were 
approximately $60,000 (FY 83 dollars). Mr. Lange noted that the new 
medium security facility was built faster and more efficiently than it 
would have been had standard contracting procedures been employed. 67 
Mr. Lange stated that the design and construction of new prison facili
ties in Alaska routinely has taken between two and four years for com
pletion. In contrast, the Palmer project was devised in February 1981; 
a bill was introduced and enacted by the legislature shortly thereafter; 
and the facility was designed, constructed, and opened in the following 
year. Stanley Zaborac, Superintendent of the Palmer facility, also 
noted that the employment of prisoners in the construction of the 
facility released them from otherwise idle time. The Governor's Task 
Force recommended that the Palmer plan be used as a model for construc
tion proposals in other parts of the state. 

Similarly, in its recommendations regarding site acquisitions, the Task 
Force has suggested that "sites which have the advanta~le of existing 

66 Ibid. 
67 The Alaska Department of Transportation and Public Facilities is 

responsible for the planning and supervision in the construction 
of State facilities. Authorities have long held that the current 
poliCies and procedures employed by DOT/PF create unneccessary 
delays in the construction of State institutions which, in the 
the case of adult corrections, exacerbates overcrowding problems. 
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grounds~ utilities and buildings, and which could have security modules 
added at a relatively low cost and high benefit, should be of priority 
concern. II 

As mentioned earlier, the Task Force also proposed altering the function 
of some existing facilities and has endorsed the Divisionis plan for the 
construction of a maximum security facility. In the course of our inter
vie\'/s, individuals had divergent views regarding the appropriate use of 
State facilities as well as the proposed maximum security facility. For 
example, Art Schmidt, who is the acting superintendent of the Anchorage 
Anne){, is very supportive of a maximum security facility. Mr. Schmidt 
anticipates an increasing number of "serious offenders II entering the 
Alaska correctional system. Dana Fabe, Public nefender for the State, 
also spoke in favor of increasing maximum security space in the state; 
she noted that it would enable many of her clients, currently confined 
in federal prisons outside Alaska, to return and regain access to their 
family, friends, and legal counsel. Timothy Stearns, as an attorney 
representing prisoners in the Cleary suit, obviously is also a strong 
proponent of an in-state facility. 

Others were less certain. In our initial interview with Roger Endell, 
he expressed skepticism about the utility of a large maximum security 
facility. He noted that the State has no experience in managing a fa
cility as large as the proposed prison, which initially was designed for 
a 400-bed capacity. He al so observed that other states have found that 
their larger facilities have a higher incidence of prison violence. 
Mr. Endell commented that, to a great extent, the relative absence of 
violence in Alaskals prisons is attributed to its small prison capacities. 
Dana Fabe shares this concern. One means of addressing this problem, 
according to Ms. Fabe, would be to establish several small maximum 
security facilities. Ms. Fabe believes that this approach would also 
strengthen the Divisionis ability to separate dissimilar groups of maxi
Illum security prisoners; e.g. ~ sex offenders cou'ld be housed apart from 
other classes of prisoners. 

Some individuals also expressed doubt about the nivisionls ability to 
administer such a facility until its other administrative problems are 
resolved. Several correctional staff, such as Leonard Whittaker and 
Peter Skerris, who both work in the neglected Third Avenue Center, would 
rather see the Division remedy the deficiencies in its existing institu
tions before assuming the responsibility for a large number of maxiMum 
secu rity i nma tes. 

The most critical need that was articulated in our interviews is space 
for Alaska IS short-term offenders. 68 Art Schmidt predicts that Alaska 

68 Because of the burden that the Statels long-term prisoners place on 
correctional Facil ities that were origi nally intended for short-term 
use, some officials believe that existing short-term space would be 
adequate if additional long-term space were available. 
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will always have a primary need for this type of space because the 
state has a large population of "lesser felons" who are in jail merely 
because they cannot make bail and would be unable to provide for them
selves if they were released. Roger Endell also noted a fundamental 
need for fa ci 1 iti es for short-term offenders, a nd the Ta sk Force appea rs 
to have responded to some of these concerns. 

The advantages and disadvantages of a maximum security facility will 
need to be weighed carefully. As Roger Endell noted in our interview, 
an intrinsic problem in the construction of any institutional space, 
and particularly those that have substantial security specifications, 
is that its construction generally commits the state to a fixed kind 
of space limited in function. Should Alaska's correctional needs 
change in the future, its ability to adapt will be shaped by the kind 
of space that has al ready been constructed. 

LEGISLATIVE REMEDIES FOR OVERCROWDING 

Ma ny sta tes a re attempt i ng to rect ify problems of pr; son overcrowdi ng 
by modifying state laws affecting: 

the number of people who enter prisons; 

the length of time that people spend in prisons; and 

• the capacity of the prison system. 

Options For Controlling Prison Entry 

A state legislature can undertake several steps to control the number 
of people who enter the pri son system. Some states have establi shed 
laws that decriminalize or reclassify designated offenses. Others 
have enacted extensive revisions of their sentencing codes in order 
to broaden the types of sanctions that are rendered. Still others 
have developed comprehensive community corrections acts. 

In Alaska, some of these alternatives may be more feasible than others 
given the state's unique correctional requirements. For example Wilson 
Condon, the State's former Attorney General, maintains that decrimi
nalization of selected offenses would have little impact in Alaska 
because only a small proportion of the state's current prison population 
are cha rged with vi ct iml ess, mi nor offenses. 

Extended use of community corrections is one option that could be ap
plied in Alaska. The Alaska Corrections Master Plan describes communi~ 
corrections as "the brightest hope for the future of corrections." 
Community corrections is an "an-encompassing" term for community-based 

69 Alaska Correction Master Plan: Executive Summary p.9. 
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aiternatives to incarceration. Besides the long-established programs 
of probation and parole, community corrections refers to a range of 
programs including pretrial diversion; residential halfway houses and 
boarding programs; and work release and restitution. Programs may be 
established by either a state or local government and may provide 
either residential or nonresidential services. Alaska's corrections 
master plan advocates the major expansion of community corrections in 
two area~: (1) pretrial assessment and supervision; and (2) prerelease 
and ha 1 fway house programs. 

Minnesota is noted for its comprehensive treatment of community correc
tions; other states, including Oregon and Kansas, have also established 
significant programs. Established in 1973, the Minnesota Community 
Corrections Act provides a financial incentive for county governments 
to establish local corrections programs as well as a disincentive for 
these governments to commit nonviolent adults or juveniles to state 
prisons. The law also establishes provisions for bolstering local 
correctional planning and modifies the state's role in planning, train
ing, evaluation, and standard setting. 

The Minnesota law was enacted for several purposes. ~1ost notably, 
policymakers wanted to strengthen community-based programs, many of 
which were extremely fragmented. Although the program is generally 
regarded favorably, there is some indication that it is not fully func
tional. The program does not serve the state's rural areas. Moreover, 
an evaluation undertaken in 1981 questioned the effectivness of the 
program in reduci ng the growth of the state pri son popula ti on, improv
ing public safety, or reducing state correctional expenditures. 70 

In Colorado, policymakers recently enacted legislation pertaining to 
sentencing procedures for DWl offendants. Unlike other states, such 
as Alaska, that have established mandatory jail terms for both first
time and repeat offendants, Colorado law gives judges the option of 
sentencing a first-time offendant to either a jail term or to a commu
nity work project. A second offense requires a mandatory jail sentence 
of between seven and ten days. According to Captain Walter R. Smith, 
Ass; sta nt Superi ntendent of the Denver County Ja i 1, most of the sen
tences requiring community work involve manual labor; e.g. road crew 
work. Captain Smith commented that preliminary figures indicate that 
the Colorado law which was enacted in July 1982, has not increased Colo
rado county incarceration levels and is generally regarded favorably. 

70 John Blackmore, The Minnesota Community Corrections Act: A Policy 
Analysis, prepa red for the National Institute of Corrections: Grant 
No. DF-6, March 31, 1982 p.2, (hereafter cited as Minnesota Commu
nity Corrections Act). 
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In Alaska, a number of people involved with correctional policy matters 
have expressed interest in the potential for increased community place
ment and the extended use of work release. The Governor's Task Force 
on Corrections recently submitted recommendations favoring the develop
ment of a comprehensive, cost-efficient halfway house program for those 
offenders about to be released and the implementation of a substantive 
work program for the State's eligible prisoner population. The Task 
Force emphasized the need for "a halt to planning and the commencement 
of activity," and suggested a program based on restitution, work incen
tives, and adequate counseling and rehabilitation services to assist 
offenders in making an effective transition hack into society. 71 

Another potential option in Alaska is increased utilization of public 
and private agencies for community correctional services. According 
to Kay Harris, there are currently approxilTBt-ely 170 community-based 
prerelease facilities for adults throughout the nation that are operated 
by private organizations under contract with either the state or federal 
government. Peter Greenwood, a criminal justice authority with the 
Rand Corporation, is a strong advocate of the increased use of the 
pri va te sector for the provi s i on of correct i ona 1 servi ces. Under 
Alaska statutory law, the Commissioner of Health and Social Services 
is empowered to enter into contracts for correcti ona 1 servi ces with 
public and private agencies. 

Options for Altering the Length of Prisoner Confinement 

There are several alternatives available for legislative consideration 
which affect the length of incarceration, including: modifications of 
sentencing policies; expanded use of "good time" credits 72 and work 
credits; and revision of parole policies. 

Sentencing Policies. Several states have altered sentencing policies by 
reducing the length of sentences for certain nonviolent offenses or by 
modi fyi ng t he types of sentences to be rende red. Sentenci ng commi s
sions, which present prescriptive guidelines to the judiciary that 
defi ne who shoul d go to pri son a nd for how long, have also been estab
lished in several states. In Minnesota, where this concept has been 
implemented, the sentencing commission established a sentencing ITBtrix 
which provides both durational and dispositional guidance to judges. 
Also factored into the guidelines is current information regarding 
the correctional system's capacity and operations. Rather than estab
lish sentences based on past pr'actices, the Commission reviewed differ-

71 Report on Status of Corrections 
72 "Good Time ll refers to nonfinancial methods of remuneration, spe

ci fically reduct'ion of sentence length, provided to prisoners for 
exemplary services) employment, or administrative purposes. 
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ent sentencing strategies and developed guidelines that were consistent 
with Minnesota's available correctional resources. 73 

Under the Minnesota program, a judge maintains some dis.cretion to depart 
from the sentencing guidelines on a case by case basis. However, to 
do so, a judge must submit a written justification of the circumstances 
that warranted the decision to the Minnesota Sentencing Commission. 
Accordi rq to a report prepa red by the Na tiona 1 Counc il on Cri me and 
Delinquency, there is considerable agreement that the guidelines estab
lished in Minnesota offer a promising approach to stabilizing the 
state's prison population problems. 74 

In Alaska, sentencing policies may bear some review. According to an 
analysis conducted by former Attorney General Wilson Condon, Alaska's 
prison and jail system currently has approximately 32 sentenced felons 
enteri ng the system each month for every 20 that are bei ng rel ea sed. 
This pattern is partially attributable to the length of sentences that 
are presently being rendered. 

Good Time Credits. Many correctional authorities strongly support the 
concept of IIgood time ll as a tool for controlling the size of prison popu
lations. The rate at which good time accumulates and whether the credits 
are subtracted from the maximum or minimum sentence can each have a 
significant effect in reducing the amount of time served and, thus, the 
size of prison populations. Essentially, two types of good time are 
found in correctional systems: 1) "meritorious good time ll which rewards 
offenders for good behavior or exemplary endeavors; 75 and 2) lIadminis
trative good time ll which is established as a means of affecting early 
releases when prisons exceed their capacities. 

In Illinois, the Oepartment of Corrections established an administrative 
good time provision by administrative regulation to alleviate prison 
overcrowdi ng. A study conducted by the Depa rtment i ndi cated that 
4,600 offenders were released through administrative good time in an 
IS-month period and that there was no higher recidivism rate among 
those released through this program than those released under normal 
procedures. 76 Although the program has not been without flaws, it 

73 Minnesota Community Corrections Act, p. 73. Part of the program's 
effectiveness is attributed to the composition of the sentencing 
commission, which is comprised of three judges, a public defender, 
a county attorney, the Commissioner of the Department of Corrections, 
the Chairman of the Minnesota Corrections Board, and two individuals 
who represent Minnesota citizens. 

74 Controlling Prison Populations, p. 27. 
75 In Ala ska, meritori ous good time wa s repea 1 ed with the ena ctment of 

Chapter 166, SLA 1975. 
76 Controlling Prison Population, p. 10. 
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currently appears to be regarded as an effective measure for reducing 
Illinois ' prison populations without adversely affecting public safety. 

Parole Modifications. Several legislative adjustments can be made to 
parole procedures to reduce the length of time that prisoners spend in 
prison. In New Jersey, the legislature enacted a parole law that enables 
an inmate to be released on parole as soon as (s}he 'is eligible unless 
the parole board can determine that there is a significant probability 
that the offender will commit a crime upon release. As a result of this 
1 egi slati on, the burden of proof is shifted from the pri soner to the 
pa ro 1 e boa rd. 

Another method that has been implemented in some states is the early re
lease program which includes work or training programs, furlough, or 
early parole. Generally, most programs of this nature limit eligibility 
to prisoners nearing their release. Under !Ilaryland ' s early parole 
program, for example, an offender is eligible for consideration if (s}he 
meets established criteria; e.g., (s}he has minimum security status; 
has had at least one parole hearing and is appru'aching the next regu
larly scheduled hearing; has been convicted of a nonviolent offense; 
and is serving a sentence of less than three years. 77 

Recently, however, some states have broadened their eligibility require
ments for their early release programs in an effort to further reduce 
pri son overcrowdi ng. South Ca rol i na, for exampl e, is reportedly en
gaging about 16 percent of its prison population in work release 
programs. Policymakers in South Carolina are currently considering 
recommendations of the governor to extend the work release program to 
every region of the state and to expand prisoner eligibility to some 
of the state's inmates \'Iho have been convicted for violent offenses. 7'd 

The recent emphasis on work release programs is regarded by many justice 
authorities to be one of the more promising trends in correctional 
service today. Because approximately 90 percent of the nation's prison 
population return to live and work in the community, current thinking of 
many professionals favors comprehensive work programs that will reduce 
prison idleness at the same time that they are instilling work habits, 
providing needed community serv'ices, and possibly reducing costs. A 
recent report prepared by the U.S. General Accounting Office found 
prison work programs to be underutilized and in need of significant 
expansion in state and federal prisons. 79 

77 Ibid. 
78 'M."Kay Harris, uReducing Prison Crowding: An Overview of Options, 

IIDraft, (National Council on Crime and Delinquency, July 1981) 
p.6, (hereafter cited as uPrison Crowding-An Overview of Options. lI

) 

79 U.S.General Accounting Office, Report to the Attorney General, 
"Improved Prison Work Program will Benefit Correctional Institutions 
and Inmates ll

, (Washington, June 29, 1982). 
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In Alaska, the newly established correctional industries program as 
well as other prisoner work programs may merit consideration for further 
development. 

Options Concerning PrisDn System Capacity 

A number of alternatives have been established in other states as a 
means of altering the capacity of a prison system. Resides the con
struction or renovation of facilitit~, some states have established 
standards and capacity limits for facnities and have adopted emer
gency overcrowding measures. Others hav~ increased the options that 
are available to correctional agencies in their placement of offenders. 

Standards and Capacity Limits for Facilities. In recent years, in
creased attention has been given in many states to the development of 
minimum standards and formal accreditation procedures for prison facili
ties. The courts, national correctional associations, criminal justice 
organizations, and the U.S. Department of .Justice have each had a 
major role in defining acceptable conditions for correctional institu
tions. The courts have largely focused on the issue of overcrowding 
while other organizations have addressed this and broader aspects of 
institutional operations. Of these, the most comprehensive undertaking 
has been the standards developed by the Commission on Accreditation 
for Corrections which was established by the American Correctional 
Association in 1974. 

The Commission has published ten volumes of standards addressing both 
juvenile and adult correctional agencies and their institutional and 
community-based operations. The goal of the Commission has been to 
promulgate a uniform set of standards for evaluating the safety and 
general well-being of both staff and inmates. The standards are used 
as the basis for the Commissionls voluntary accreditation process. 
In order for a system to receive a three-year accreditation, it must 
be in compliance with 90 percent of the standards that the Commission 
has categorized as lIessential," 80 percent of the Uimportant ll standards, 
and 70 percent of the IIdesirable" standards. 

As of February 1982, 13 federal and 49 state adult correctional institu
tions have been accredited. Of these, only 12 institutions are maximum 
security prisons. 80 Alaska IS institutions are not accredited. However, 
the [)ivision of Adult Corrections is in the process of applying for 
accreditation for three of its facilities: Highland Mountain, Meadow 
Creek, and Palmer. The DAC Management Plan, which has been under con
sideration for implementation by the Division, states that lI[aJccredi
tation is the long term goal U for attainment of better correctional 

80 Stephen Gettinger, "Accreditation on Trial," Corrections Magazine, 
Februa ry 1982, p.8. 
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service through improved management techniques and systems. The Plan 
describes accreditation as lithe ultimate measure of sound management 
in the corrections professionoc.[and] the yardstick against which cor
rectional accomplishments can be meas!lred." 81 

Although most would agree that the goals of accreditation are well 
intentioned, its usefulness is questioned by some criminal justice 
authorities. Critics at both ends of the spectrum of correctional 
philosophies believe that the standards are costly measures that are not 
always effective in establishing adequate safety and living conditions. 
A central issue of concern is the method by which the standards are 
applied, particularly the thoroughness of the inspection process. 

Emergency Crowding Measures. Several states have established proce
dures known as "sentence rollbacks" which enable correctional or parole 
authorities to reduce prisoners' minimum sentences by 90-day increments 
during times of overcrowding. These mechanisms do not apply to a 
system's most serious offenders. 

In 1980, the Michigan state legislature enacted the Prison Overcrowding 
Emergency Powers Act (Public Act 519).82 The act was established 
largely in response to a county circuit court ruling which found that 
the state correctional facilities had been overcrowded continuously 
for the past five years. 

Rather than face the possibility of the courts setting Michigan's public 
policy, the governor and the legislature agreed upon an approach, which 
included the Emergency Powers Act, to retain control of their prison 
system. The Act was established as a last resort in resolving conditions 
of overcrowding to be triggered only when other managerial remedies in 
the Department of Corrections had been exhausted. The Act provides a 
four-step approach for the reduction of prison populations: 

1. If the prison system1s population exceeds approved levels for 
more than 30 consecutive days and if all available administra
tive measures had been exhausted; e.g., parole and community 
corrections programs, the state's correction commission notifies 
the governor; 

2. The governor is requi red by statute to decla re a state of emer
gency which results in all established minimum sentences being 
automatically reduced b,Y90 days in order to bring the capacity 
down to 95 percent. Thi s reducti on in sentences ena b 1 es an 
additional group of parole-eligible prisoners to be established 

81 Adult Corrections, Management Plan, p. 137. 
82 The Alaska State Legislature is currently considering Senate Bill 

No. 106 which is similar in concept to the Michigan law. 
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for the Parole Board's consideration. The law excludes pri
soners who have been given no mln1mUm sentence as well as 
those offenders who have been retained beyond their miniMum 
sentences by the parole board. 

3. If the targeted population reduction does not occur within 90 
days of the governor's declaration, sentences of eligible pri
<;oners are aga i n rolled ba ck by 90 days. 

4. When the corrections commission certifies that the population 
of the pri sons has been brought down to 95 percent of thei r 
rated capacit.\', the governor is required to cancel the emergency 
decla ration. 8"3 

According to Susan Herman, an aide to Representative Padden, the governor 
has been required to implement the sentencing rollback procedures 4 times 
since the law's enactment. Ms. Herman stated that no security problems 
have occurred in Michigan as a result of prisoners being released early. 
In general, the law has been very favorably received and is regarded to 
be an effective method of addressing the state's prisons overcrowding. 

Interest in overcrowding legislation, such as that enacted in Michigan, 
seems to be increasing in many states, possibly because it is a measure 
that interrupts the normal operations of correctional intake and release 
only during times of an emergency. 

Pri soner Placement Opti ons. By extendi ng the authority of correct i ona 1 
admi ni stra tors for the placement and supervi si on of offenders into non
institutional settings, some of the more costly dilemmas resulting from 
overcrowding may be resolved. A number of states are placing increased 
emphasi s on both perma nent and tempora ry community placement of offenders 
especially when combined with a comprehensive public work program. 

Some states appea r to be broaden i ng el i gi bil ity requi rements for these 
kinds of programs. In South Carolina, for example, the governor has 
recommended that the Department of Corrections "automatically screen 
all offenders committed to its agency for nonviolent offenses with 
sentences of five years or less for possible placement on work release 
or supervised furlough." 84 

83 Michigan House of Representatives, Memorandum to Members of House Cor
rections Committee from Jim Boyd and Ken Empey, "HB 6049--Prison Over
crowding Emergency Powers Act; Information Sheet on HB 6049," Nov. 24, 
1980, (hereafter cited as "HB 6049--Prison Overcrowding"). 

84 "Prison Crowding--An Overview of Options." 
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STRENGTHENING CORRECTIONAL MANAGEMENT THROUGH REORGANIZATION 

Some of the problems recently encountered in adult correctional services 
in Alaska have been attributed to the current structure of the Division 
of Adult Corrections as well as to its location within the Department of 
Health and Social Sel'vices. During the past several months, authorities 
have contemplated the effectiveness of a divisional reorganization. 

Generally a state changes the str'ucture of its correctional agency in 
order to accomplish three major objectives: to strengthen the agency's 
political accountability; to make programmatic improvements; and to 
strengthen managerial control. In Alaska, policymakers have mentioned 
each of these three objectives in considering the reorganization of 
the Oivision of Adult Corrections. 

The State of Alaska has a number of options regarding the organization 
and placement of correctional services; the following options have been 
suggested by justice professionals in recent months: 

Create a Department of Corrections. 

Move the Division into a different department. 

Relocate the Division to the Office of the Governor. 

Keep the Division in its current location and bolster its 
supervisory support--both internally and externallys 

Establish a Board of Corrections. 

Before reviewing these specific options, it is important to consider 
some of the limitations of reorganization proposals for state correc
tiona 1 a genci es. A study conducted in 1977 by the Counci 1 of Sta te 
Governments offered this advice: 

[A]lth6ugh changing the administrative structure has important im
plications for correctior1al policy, the e;~act meaning is very prob
lematical. Numerous intervening conditiol:1S are necessary for reor
ganization to have maximum impact ••• [R]eorganizing is a costly, 
t ime-consumi ng process which is more appropria te for deal i ng with 
broad-scale weaknesses in a state corrections program than recti
fying specific problems ••• lf its limitations as well as its 
strengths are recognized, it can be an effective means by which 
public officials can influence the future development of correc
tions programs. 85 

85 Jack D. Foster et al 0, Reor anization of State Corrections A encies: 
A Decade of Ex erience, hereafter cited as Reorganization State 
Correction Agencies. 
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Create a Department of Corrections 

The development of a Department of Corrections is an option that has been 
discussed by policymakers for several years. A final recommendation of 
the Hammond administration, for example, suggested that the Division of 
Adult Corrections be given departmental status. This recommendation was 
subsequent to several related legislative proposals, including Senate 
Bi 11 No 860 whi ch wa s introduced by the Sta te Affa irs Commi ttee of 
Alaska's Twelfth Legislature. In January 1983, Governor Sheffield, 
acting upon a recommendation of his Task Force on Corrections, offered 
Executive Order No. 54 for consideration by both houses of the legisla
ture. In the executive order, the governor found that: 

it would be in the best interests of efficient administration, pro
tection of the public, and reformation of persons convicted of 
violations of the criminal laws of the state to reorganize penal 
corrections functions by creating a Department of Corrections as a 
principal department of the state. The new department is being 
created from the current division. 

I f approved, the order wi 11 take effect on April 1, 1983. The 1 egi s
lature has 60 days to respond. 

There are several potential advantages to establishing a Department of 
Corrections in Alaska. Adult correctional services, which will always 
have substantial budgetary requirements, would no longer be in a per
ceived position of direct funding competition with other divisions with
in the Department of Health and Social Services. Moreover, as a member 
of the executive cabinet, the correctional administrator's access to 
the governor would improve. In addition, it would enable more coordina
tion between the attorney general and other commissioners involved 
with criminal justice matters. 

A new move of this order might also resolve some of the Divisions's 
existing personnel problems. As mentioned in the previous section, 
many of the staff positions within the Division appear in need of re
classification. Moreover, some authorities feel that the agency would 
benefit from additional staff positions that are partially exempt from 
State classified service. According to Robert Hatrak, the former direc
tor of DAC, Alaska is possibly the only state where the corl'ectional 
administrator does not have the power to hire and fire his own staff. 
Mr. Hatrak commented that this can impair a director's ability to imple
ment necessary program and administrative changes, particularly when 
staff are resistant of agency modifications. Presumably, a comprehen
sive review of staffing needs, including personnel reclassification, 
would occur as part of the transition process in forming a department. 
Some of the perceived inequities in pay scales could also be addressed 
through this process. 
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Former Oirector Ch'lrles Campbell believes that the development of a 
department would be extremely beneficial for Alaska's correctional pro
grams. Mr. Campbell views this option to be a realistic means of 
assuring that the correctional administrator has routine contact with 
the governor. 

Among those authorities who support departmental status for corrections, 
many are reluctant to see a department created prematurely. Robert 
Hatrak believes that establishing a department without sufficient time 
reserved for its design will not resolve Alaska's correctional problems 
and, may in fact, create added problems by improperly allocating human 
and budgeta ry resources. 

One individual also commented that the transition process involved in 
esta b 1 i shi ng a depa rtment coul d renew personnel confl i cts a nd produce 
management problems. Ry some assessments, many correctional staff 
already are demoralized by past management problems within the Division. 
The governor's recent appoi ntment of a new di rector will signify the 
Division's fourth director in a period of six years. By some interpre
tations, several administrative issues should be resolved before an 
organizational step of this magnitude is undertaken. 

Some criminal justice professionals are skeptical that the creation of 
a corrections department will ever be an appropriate option for Alaska. 
At issue are questions pertaining to management, program size, and cost. 
Some professionals do not believe that Alaska's correctional system 
is large enough to require departmentalization. As one former state 
official noted, a department could create more bureaucracy and more 
e'lentual expense than the benefits to be real ized from such a move. 

The trend in other states in recent years has been to relocate correc
tional agencies from human services departments in order to create a 
central department. 86 Daniel Skoler, a national authority on organiza
tional options related to criminal justice, views the development of an 
independent, cabinet-level corrections department to be well worth con
sideration as an organ1zational option. 87 

If Alaska pol icymakers conclude that the departmental option is not 
appropriate at this time, the following alternatives may be considered 
for the organization of correctional services • 

86 Ibid. 
87 Daniel L. Skoler, Organizing the Non-System: Governmental Structuring 

of Criminal Justice Systems, Lexington Books, Lexington, Massachu
setts, 1977, p. 242, (nereafter cited as Organizing the Non-System)~ 
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Move the Division into a Different Department 

The Departments of Law, Public Safety, and Community and Regional 
Affairs have each been mentioned in the past several months as poten
tial recipients of the Division of Adult Corrections. By some inter
pretations, the relocation of DAC from the Department of Health and 
Social Services would offer some distinct advantages: it could release 
valuable administrative resources for other divisions and programs 
within DHSS; it could provide a IIfresh perspective ll for the Division 
from a management standpoint; and it could enable the Division to alter 
its program emphasis from one of human services to another, such as 
public safety, which is regarded by some as a positive transition. 

However, of the individuals we interviewed, most did not support the 
relocation of DAC into another department at this time. These views 
generally were based on a common perception that although DHSS may 
not be an ideal location, there is no department which could offer an 
improved setting. Victor Krumm, for example, is not in favor of a 
divisional move to the Department of Public Safety. He fears that the 
addition of correctional responsibilities would result in DPS ' resources 
becoming "too diluted,1I thus making it difficult to fulfill its respon
sibilities in law enforcement. Similarly, he questions the placement 
of DAC into the nepartment of Law. Mr. Krumm made the following 
obse rva t ion: 

The problem with [the Division of Adult] Corrections is that it 
will automatically become the 'step-child ' in whatever department 
it is placed. Because it is a la rge program that drains other di
visionis resources, it doesn't really fit anywhere particularly 
well. 

By Mr. Krumm ' s assessment, the Di vi s i on II fits" most appropriately with
in an agency that has a social services emphasis and consequently, he 
helieves it should remain where it is. 

Dana Fabe, the State's Public Defender, would also like to see the Di
vision stay within DHSS. Ms. Fabe noted that the Department is charged 
with responsibilities for human services treatment and welfare; she is 
apprehensive that relocation could attenuate the If treatment II function 
of adult correctional services. 

Relocate the Division into the Governor's Office 

The Governors I Office was one of two possible locations for correc
tional services that was suggested by Governor Sheffield's Transition 
Task Force on Hurran Services. While this type of placement would 
strengthen the agency's political accountability on certain levels, it 
could impair it on others. Clearly, it would improve the correctional 
administrator's access to the governor. Improved access could assist 
in expanding the governor's expertise and familiarity with this complex 
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topic. A potential disadvantage of placing a program as large and as 
sensitive as adult corrections in the Governorls Office is that it may 
place too great an administrative burden on the governor and his staff. 

~eep The Division In Its Current Location 

In its ten-year study of reorganizational I~fforts of state correctional 
agencies, the Council of State Governments found that reorganization can 
be costly and that objectives for program rE~form are not always realized. 
Additionally, the Council found that the effectiveness of reorganization 
is very dependent upon the clarit.yand uniformity of the goals that have 
been established for the statels criminal justice system. 

In light of these factors, it may be that State dollars would be better 
spent by working to reduce the ex"isting Divisionis imperfections and to 
improve upon other elements of Alaska IS criminal justice system. One 
former official within the Department of Health and Social Services 
observed that relocation of the Division may not be very timely, because 
the Department--partially as a result of its recent problems with the 
Division--has now developed the skills and understanding necessary to 
effectively address a correctional agencyls needs. If the Division is 
placed else~/here, it may lose this necessary foundation. 

Dana Fabe, the State Public Defender, feels that many of the agencyls 
current problems could be resolved without relocation. In response to 
criticisms regarding the managerial capabilities of the Division of 
Adult Corrections, Ms. Fabe commented that some of these problems could 
be rectified by improving the Divisionis administrative support with
in the Depc.rtment. This approach, in turn, may be more cost-effective 
than other available options. For example, by extending intradivisional 
administrative support and by establishing a deputy commissioner posi
tion within DHSS with primary responsib"ilities for policy development 
and program oversight of corrections-related activities, several of 
the Divisionis more fundamental problems could be remedied. Similarly, 
consideration could be given to establishing a special assistant within 
the Office of the Governor having sole responsibility for criminal 
justice areas. 

By many ir.terpretations, addressing the Divisionis needs through this 
approach would be less expensive and potentially more efficient than 
other options under consideration. Some have suggested the following 
alternative as a method of further strengthening the existing division. 
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Establish a Board of Corrections 

Correctional agencies in some states function through a board or commis
sion. Operations vary from state to state, but most commonly a board 
is responsible for establishing and overseeing correctional policies. 
In turn, boards frequently have authority for the hiring and firing of 
the agency director. Correctional agencies in ten states currently 
operate through this type of board. 88 In addition to policy development, 
specific functions of the boards include the administration of probation 
and parole, standard-setting, and, in some cases, juvenile corrections. 

Several other states have boards with distinctly different responsi
bilities than those described above. In Wyomi!l9., for example, the board 
has authority for numerous state institutions; e.g., correctional centers, 
mental health centers, and facilities for the elderly. 

According to research conducted in 1980 on behalf of the State of Wash
ington, a distinct benefit derived from a board or commission is that 
it reduces the political accountability of correctional services to 
the governor and increases accountability to the public. 89 Based upon 
their research, accountability to the legislature remained unchanged. 
Additionally, boards can assist an agency in its external communications 
and relations. 

Robert Hatrak noted that the primary significance of a board is the stabi
lizing effect it appears to have on program administration. According to 
Mr. Hatrak, the Florida Department of Corrections has retained the 
same administrator, Louie Wainwright, for 20 years. According to Mr. 
Hatrak, the duration of Mr. Wainwright's position is largely attributable 
both to an effective professional relationship between the administrator 
and his board and to the role that the board serves in acting as a buffer 
between Mr. Wainwright and various political factions. 

Others have noted that policy boards if improperly administered may become 
guided by political motivations rather than by appropriate strategies. 
Some states ~ such as Mi nnesota J have di spensed with thei r pol icy boa rds 
in favor of other ad~inistrative mechanisms. 

Of the individuals we interviewed regarding this concept, most stressed 
the importance of establishing a board principally comprised of profes
sional membership. If a board is devised with lay citizens, its abilities 
to address complex issues of criminal justice policies may become 
di ffused. 

88 The ten states are Arkansas, Georgia, Idaho, Indiana, Michigan, 
Mississippi, New Hampshire, South Cdrolina, Texas and ~lashington. 

89 Bert H. Hoff et al., Battelle Law and Justice Study Center, A 
Corrections Commission for the State of Washington, April 1980: 
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Tile State of Washington did an extensive analysis of the board/commis
sion option. If it is decided that this option is worth further consid
eration for Alaska's agency, it would be advisable to contact correc
tion3l staff in Washington for their insights. 

IMPROVING CRIMINAL JUSTICE COMMUNICATIONS AND DECISION MAKING 

Paramount to any discussion of options in adult correctional services 
is the agency's programmatic and administrative relationship with others 
involved with the criminal justice system. In many respects, the diffi
culties that the Division of Adult Corrections has experienced in recent 
years are partly the result of actions taken in other parts of Alaska's 
crimi na 1 justi ce system. The Ala ska Correct; ons Ma ster Plan di scusses 
three major criminal justice decisions that essentially detennine the 
size of the Division of Adult Correction's caseload; these are: 

the decision to release or detain those awaiting trial; 

the sentencing decision; and 

the parole release decision. 

The ultimate responsibility for these decisions is placed within the 
courts, the parole board, and the legislature. In light of this, many 
justice authorities have expressed a need for improved communication 
among these entities. Others have added that there needs to be effective 
interagency communication and planning among agencies. As Janice Cole 
observed in a recent draft policy r(port: 

The crimi na 1 just; ce system i ncl udes the Oepa rtments of Law, Health 
and Social Services, Public Defender (Department of Administra
tion), and Public Safety, local law enforcement entities, and the 
Judicial System. Major policy changes within one entity are likely 
to affect all related agencies. gO 

Policy Analysis, Planning, and Research 

Ms. Cole recommended that the State establi sh a process for interagency 
communication and policy development. According to Ms. Cole, this pro
cess should include the establishment of a cabinet-level criminal 
justice planning committef~ for the purposes of resolving current policy 
issues and long-range planning and policy development. Ms. Cole further 
suggested that a system be established for short-term problem solving, 
which would provide mOrE! effective management of the pretrial and 
r:entp.nred populations. This, in turn, could serve as a vehicle for 
providing the judiciary with current information regarding available 

90 "Corrections Planning" 
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sentencing options and for providing the legislature with information 
regarding the status of justice programs and concerns. 

This function I'/as formerly accomplished by the Criminal Justice Planning 
Agency which was originally located within the Office of the Governor. 
Following budgetary reductions and the elimination of the federal Law 
Enforcement Assistance Administration, the Criminal Justice Planning 
Agency was c'losed down in July 1982. As a result of this, the State lost 
much of its research and planning capabilities in the field of criminal 
justice. 

The significance of this loss is apparent in examining the State's needs 
in crime prevention programs. As Roger Endell has noted, the State does 
not currently have access to basic demographic data regarding crimes in 
Alaska which would be useful information in forecasting law enforcement 
needs in given locales. 

Moreover, many authorities have identified information system deficien
cies within the Division of Adult Corrections particularly in the 
areas of population management and long-range forecasting; and in its 
general capabilities for research and policy analysis. To date, the 
primary data that is available for analysis ;s generated from the 
booking process. According to Wilson Condon, the former attorney 
general, this has limited the State's capabilities for detailed research 
of prison populations. 91 In many other states~ computer programs are 
used that examine the pattern and flow of prisoners from the time of 
their arrest until their release. This would provide a base which 
\'lOuld enable more SUbstantive analYSis to occur in Alaska. 

Accurate Short and Long-Term Cost Information 

Throughout the course of our interviews, individuals stressed the need 
for improvements in forecasting the financial costs of criminal justice 
po 1 i ci es. The most frequently cited ill ustra t i on of thi sneed is 
Alaska's revised criminal code, amended by the legislature in 1978 and 
implemented in 1980, which provided presumptive sentencing for felony 
convictions. Many authorities belip.ve that cost analyses regarding 
this legislation were insufficient. In other states, presumptive 
sentencing trends have resulted in prison population increases. If 
accurate analysis of the implications of these kinds of policies is 
done, correctional administrators and policymakers can plan more effec
tively for capital, staffing and program needs. 

Further, it can provide inSights as to whether a proposed policy is cost
effective and should be established at this time. In Pennsylvania, for 
example, an analysis of a bill providing mandatory minimum sentencing 

91 Memorandum from Wilson L. Condon 
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estimated that a 50 percent increase in prison populations and a 40 per
cent increase in state prison expenditures would result from its imple
mentation. Similarly, individuals have mentioned a need for the 
effective presentation of cost data related to the construction or 
renovation of correctional facilitieso According to Kay Harris, of 
31 prisons where construction began between 1976 and 1980, costs in 
26 facilities exceeded the original appropriation. There is also a 
need for accurate forecasting of maintenance and operation costs • 
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Chief Justice Warren Burger recently called for the development of a 
national correctional policy. Commenting on the scale of the problem, 
Justice Burger made the following recommendation: 

Correctional policy, particularly during times of rapidly in
creasing prisoner populations and prison overcrowding, can no 
longer remain confined to one segment of society ••• State, local 
and federal authorities must focus on these problems [and] devel
op a national correctional policy to deal with them. 

Justice Burger's remarks serve as a reminder that the effective deliv
eryof correctional services is a dilemma that is confronting the 
nation as a whole. Although policymakers in Alaska are grappling 
with some difficult corrections issues, a review of correctional sys
tems in other states reveals problems of much greater magnitude than 
those currently found in Ala ska. 

In reviewing the draft version of this report, Charles Campbell, 
former Director of the Division of Adult Corrections, commented that 
Alaska has one of the better correctional systems in the nation. 
Several of the State's facilities and programs have served as models 
for other parts of the United States. Mr. Campbell cited other exam
ples of the overall effectiveness of the State's system: the incidence 
of violence in Alaska's prisons is probably lower than in any other 
state; drug use and trafficking within institutions is very low; and 
prison escapes were not a problem in Alaska until 1982. Moreover, in 
a field noted for its high attrition, the Division of Adult Corrections 
reportedly has one of the lowest turnover rates of any State agency in 
Alaska. In summary, Mr. Campbell stated that: 

[D]uring a period of precipitous population growth and serious 
overcrowding, [Alaska's prison] superintendents managed their 
facilities skillfully enough to avoid anything like the problems 
which beset other jurisdictions. 

Although it is apparent that the administrative and managerial capp
bilities of the Division of Adult Corrections may require strengthen
ing through budgetary, organizational, and legislative reform, it is 
iess clear how much may be gained by this strategy or, in turn, how 
much risk will be assumed by rejecting this approach. 

It;s evident that correctional expenditures are increasing both in 
Alaska and in the nation as a whole. Between 1971 and 1979, correc
tional expenditures almost tripled in the United States, having in-

-59-



CONCLUSION 

creased from $2.3 billion annually to $6 billion per year. Moreover, 
the rate of increase in prison populations--at least in the immediate 
future--is expected to continue to grow. In light of this, it is be
coming increasingly important that government become more efficient 
in its management of offender populations and its use of existing 
fa cil ities. 
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