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STATEWIDE COMPENSATION  
 

STATEWIDE COMPENSATION OVERVIEW 
 
Compensation common policies pay for any salary or benefits for current state employees. The 
General Assembly typically establishes common policies to budget for compensation consistently 
across all departments.  The compensation common policies address three issues: 
 
1. Establish a standard method for calculating base continuation personal services; 
2. Determine the amounts for salary and benefit increases; and 
3. Set assumptions for determining the cost of compensation for new FTE. 
 
In the budget, statewide or total compensation refers to employee salary and benefit costs, specific 
to the actual and anticipated employees in each department.  Compensation common policies are 
funded through a group of centrally appropriated line items generally found in a department’s 
Executive Director’s Office (EDO).  The annual budget request for total compensation is driven by 
employee salaries, benefit elections, and requested policy changes for compensation components. 
 
Although included as request items, statutorily-required contributions for amortization payments to 
improve PERA's funded status: 

x are reflected in the request and in the budget;  
and 

x are calculated on current payroll; 
but 

x are not current employee compensation expenses. 
 
Nevertheless, AED and SAED are structured in statute as compensation-related common policies.  
 
Similarly, beginning in FY 2019-20, the PERA Direct Distribution was added as a statewide 
common policy allocation to collect this payment from other fund sources besides General Fund. 
The PERA Direct Distribution does not pay for an employee benefit, and is not calculated on 
current payroll, but its billing methodology is allocated to state agencies as charges to General Fund, 
cash funds, reappropriated funds, and federal funds in the same proportion as the AED and SAED 
components. 
 
The centrally appropriated line items that make up the total compensation common policies include: 

x Salary Survey; 
x Merit Pay; 
x Shift Differential; 
x Short-term Disability (STD);  
x Health, Life, and Dental (HLD); 
x Amortization Equalization Disbursement (AED); 
x Supplemental Amortization Equalization Disbursement (SAED); and 
x PERA Direct Distribution. 
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Compensation common policy line items are also known and referred to as POTS, although the 
term is not an acronym.  Final, budgeted POTS appropriations: 

x are generated through department total compensation templates; 
x are calculated on the prior July's actual payroll data with adjustments for known 

and anticipated staffing increases or decreases; and 
x are based on Committee statewide funding decisions for each compensation 

policy or component.  
 
Because POTS are centrally appropriated in the EDO or other central administration division, 
allocations from these line items are distributed to department divisions and programs as determined by 
each department's EDO. This approach simplifies the appropriations process by limiting each POTS 
appropriation to a single line item in each department and provides flexibility to departments to make 
adjustments as necessary to accommodate actual POTS needs across a department. Additionally, for 
expenditure purposes, POTS allocations are, in practice, added to or "rolled into" personal services 
appropriations in each division or program. This practice allows these appropriations to be spent on any 
personal services expenditures.  This flexibility has the effect of allowing departments to independently 
and internally subsidize programs and divisions which may be under-appropriated. In this way, this 
flexibility has the effect of causing state agencies to manage their personal services appropriations 
through annual POTS allocation adjustments to each division or program rather than through requests 
for structural adjustments to those divisions and programs as might otherwise be necessary. 
 
JBC staff are unable to determine through current budget schedules whether POTS appropriations are 
distributed and spent at the division and program level consistent with the funding need identified in the 
total compensation templates. However, theoretically, the template amounts are an accurate reflection of 
POTS expenses for actual filled positions and anticipated positions in the fiscal year by department. 
 
PREVAILING COMPENSATION 
Pursuant to Section 24-50-104, C.R.S.: 

It is the policy of the state to provide prevailing total compensation to officers and employees in the 
state personnel system to ensure the recruitment, motivation, and retention of a qualified and 
competent work force. 

 
A statutory policy statement is not binding, but it provides direction about the General Assembly's 
intent that helps guide the budget setting process.  Even with a clear goal, though, it can be difficult 
to determine the funding necessary to provide prevailing compensation.  There are a wide range of 
compensation practices in the market and many state jobs are either uncommon or not found 
outside of government. Additionally, while most market employers engage in a single or well-defined 
type of business operation, regardless of size or scale, the business operations of the State reflect the 
widest variety of types of business operations with the widest variety of staffing types and needs. 
 
ANNUAL COMPENSATION REPORT 
To assist in the process, the Department of Personnel produces an annual total compensation report 
by September 15th, to compare the State’s compensation to prevailing market rates. The General 
Assembly is not required to follow the recommendations of the report, but the report expresses the 
professional opinion of the Department regarding how compensation should be adjusted annually.  
Following issuance of the report, the Department of Personnel works with the Office of State 
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Planning and Budgeting (OSPB) to build the total compensation request for the following year, and 
directs executive agencies to apply consistent policies in their budget requests. 
 
THE STATE PERSONNEL SYSTEM ACT AND DIVISION OF AUTHORITY 
Article 50 of Title 24, C.R.S., sets forth the State Personnel System Act.  Section 24-50-101, C.R.S., 
sets forth two broad areas of authority and responsibility for the administration of the state 
personnel system (emphasis added): 
 

(3)(c) It is the duty of the state personnel director to establish the general 
criteria for adherence to the merit principles and for fair treatment of individuals within the state 
personnel system.  It is the responsibility of the state personnel director to provide 
leadership in the areas of policy and operation of the state personnel system… 
 
(3)(d) The heads of principal departments and presidents of colleges and universities 
shall be responsible and accountable for the actual operation and 
management of the state personnel system for their respective departments, colleges, or 
universities. 

 
While this provides a reasonable and functional split of responsibility and authority, this bifurcation 
also has the effect of creating some ambiguity regarding responsibility over statewide, classified 
system, and department-specific recruitment and retention policies and practices. Beginning with the 
FY 2020-21 budget, to the extent practicable, JBC staff will consolidate and address all 
compensation-related requests, whether requested through the statewide compensation request or 
through individual state agency requests. 
 
STATE PERSONNEL SYSTEM (CLASSIFIED SYSTEM) 
To ensure a state workforce based on merit and fitness, and to protect against cronyism and 
discrimination, the Colorado Constitution establishes a State Personnel System, commonly referred 
to in budgeting parlance as the classified system, after the job classes used to determine appropriate 
pay ranges for employees.  The Department of Personnel manages the personnel system, with policy 
direction from the State Personnel Board.  Objective criteria must be used to fill positions in the 
personnel system and employees hold their positions during efficient service or until reaching 
retirement age.  Of significance from a state funding perspective, there must be standardization in 
the personnel system of the way people with like duties are treated with regard to grading 
performance and determining compensation. 
 
The Constitution specifically exempts some positions from the classified system, allowing potentially 
different pay ranges, benefits, and hiring and termination procedures.  Exempt positions include 
education faculty and certain education administrators, the judicial branch, the legislative branch 
other than the State Auditor's Office, assistant attorneys general, certain employees of the 
Governor's office, the heads of departments, and most boards and commissions.  With the 
exception of higher education institutions, exempt employees use the same insurance and retirement 
benefits as employees of the classified system.  While the judicial branch is exempt from the state 
personnel system, the courts have developed their own version of a classified system for employees 
who are not judges, which largely mirrors the state personnel system with regard to salaries and 
hiring and termination procedures.  Judges and elected officials salaries are set in statute. 
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COMPENSATION POLICIES: GRAPHIC OVERVIEW 
 

 
 

 
 

 
 

All charts are based on the FY 2019-20 appropriation.  
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GENERAL FACTORS DRIVING THE BUDGET 
 
NUMBER OF STATE EMPLOYEES 
Statewide expenditures for compensation are driven by the number of employees, the percentage of 
employees who choose to participate in optional benefit plans, and contracts with the benefit 
providers.  The following table shows the number of FTE appropriated statewide, excluding 
employees in the Department of Higher Education. 
 

STATE EMPLOYEES1 - FTE REFLECTED IN APPROPRIATIONS 

  FY10-11 FY11-12 FY12-13 FY13-14 FY14-15 FY15-16 FY16-17 FY17-18 FY18-19 FY19-20 

Total FTE 31,466.9  30,657.3  30,559.8  30,787.2  31,480.9  31,878.2  32,174.8  32,412.7  32,819.4  34,650.4  
Percent Change   (2.6%) (0.3%) 0.7% 2.3% 1.3% 0.9% 0.7% 1.3% 5.6% 

10-year FTE compound average annual growth rate 0.97% 
10-year Colorado Population compound average annual growth rate - 2009-2018 2 1.36% 

1 Source: FY 2019-20 Budget in Brief excluding Department of Higher Education  
2 Calculated from population estimates, State Demography Office: https://demography.dola.colorado.gov/population/population-totals-
colorado-substate/#population-totals-for-colorado-and-sub-state-regions 

 
As outlined in the table, FTE growth has averaged just under 1.0 percent over 10 years, lower than 
state population growth at just under 1.4 percent. However, the one year percent change in FY 2019-
20 reflects a one-year increase in FTE of 5.6 percent. Prior to FY 2019-20, the 9-year FTE compound 
average annual growth rate was 0.47 percent. The following charts similarly reflect the significant 
percentage change in FTE in FY 2019-20. 
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SALARY BASE 
Tied to the number of state employees, changes in the salary base reflect the actual increase in salary 
compensation over time.  The salary base increases due to funding for additional FTE, salary survey 
and merit pay increases, and other approved salary increases by agency or occupational class. The 
following table outlines a seven-year history of the estimated salary base included in department 
compensation templates. 
 

STATEWIDE SALARY BASE 9-YEAR ESTIMATED APPROPRIATIONS (IN MILLIONS) 

  FY12-13 FY13-14 FY14-15 FY15-16 FY16-17 FY17-18 FY18-19 FY19-20 FY20-21 

Salary Base $1,600.8  $1,600.9  $1,690.9  $1,757.2  $1,836.3  $1,864.1  $1,964.2  $2,052.2  $2,212.8  
Change   0.1  90.0  66.3  79.1  27.8  100.1  88.0  160.6  
Percentage Change   0.0% 5.6% 3.9% 4.5% 1.5% 5.4% 4.5% 7.8% 

9-year Statewide Salary Base compound average annual growth rate 3.7% 
 
Annual changes in the salary base reflect increases provided in the prior fiscal year. The 0.0 percent 
change in the salary base in FY 2013-14 reflects no increases provided in FY 2012-13.  As outlined in 
the table, the salary base has experienced a compound average annual growth rate of 3.7 percent over 
the last nine years. However, similar to the change in FTE, in FY 2019-20 the salary base increased 
7.8 percent. The compound average annual growth rate over the prior eight years is 3.2 percent. The 
following charts reflect the change in salary base and percentage change by year. 
 

 
 

 
 

$1.5
$1.6
$1.7
$1.8
$1.9
$2.0
$2.1
$2.2
$2.3

Bi
lli

on
s

Salary Base

0.0%
1.0%
2.0%
3.0%
4.0%
5.0%
6.0%
7.0%
8.0%

Annual Percentage Change in Salary Base

12-Nov-19 6 COMP-brf



 
 

The following table outlines a nine-year General Fund share history of salary base plus compensation 
policies relative to total operating General Fund. 
 

SALARY BASE AND COMPENSATION POLICIES SHARE OF OPERATING GENERAL FUND 
9-YEAR APPROPRIATIONS HISTORY (IN MILLIONS) 

  FY11-12 FY12-13 FY13-14 FY14-15 FY15-16 FY16-17 FY17-18 FY18-19 FY19-20 

Total Operating General Fund $7,059.3  $7,596.0  $8,378.5  $9,020.2  $9,491.1  $9,956.1  $10,635.2  $11,432.8  $12,197.8  
Salary Base 869.2  828.7  828.8  912.8  953.0  1,020.8  1,032.5  1,078.2  1,128.0  
Compensation Common Policies 137.6  147.4  195.4  220.0  234.0  227.3  271.4  298.8  361.4  
Total Salary Base and Comp Policies $1,006.8  $976.1  $1,024.2  $1,132.8  $1,187.0  $1,248.1  $1,303.9  $1,377.0  $1,489.4  
Percent of Operating General Fund 14.3% 12.9% 12.2% 12.6% 12.5% 12.5% 12.3% 12.0% 12.2% 

 
As reflected in the table, in FY 2019-20 total salary base and compensation policies represented 12.2 
percent of all General Fund in the operating budget. This suggests a single year reversal in the trend 
showing a general decline in the percentage over this period. 
 
COST OF HEALTH INSURANCE 
Health insurance is traditionally the compensation component with the greatest increases. The 
following table outlines the 10-year history of appropriations for Health, Life, and Dental (HLD). 
 

HEALTH, LIFE, AND DENTAL 10-YEAR APPROPRIATIONS HISTORY (IN MILLIONS) 
  FY10-11 FY11-12 FY12-13 FY13-14 FY14-15 FY15-16 FY16-17 FY17-18 FY18-19 FY19-20 

HLD Total Approp. $142.6  $158.1  $170.2  $176.8  $184.5  $217.3  $217.6  $237.8  $261.3  $287.2  
Change   15.5  12.1  6.6  7.7  32.8  0.3  20.2  23.5  25.9  
Percentage Change   10.9% 7.7% 3.9% 4.4% 17.8% 0.1% 9.3% 9.9% 9.9% 

10-year HLD Appropriations compound average annual growth rate 7.25% 
 
The FY 2020-21 request amount for HLD totals $309.8 million, including $178.4 million General 
Fund; this is a $22.6 million or 7.9 percent increase over the prior fiscal year. 
 
AMORTIZATION PAYMENTS TO IMPROVE PERA'S FUNDED STATUS 
Actuarial analysis of the Public Employee's Retirement Association (PERA) led the legislature to pass 
bills in 2004 and 2006 increasing contributions to the pension plan above the base employer and 
employee contribution rates.  These additional contributions are called the Amortization Equalization 
Disbursement (AED) and Supplemental Amortization Equalization Disbursement (SAED). 
 
Pursuant to Section 24-51-411, C.R.S., the State contributes additional funds to assist in the 
amortization of PERA's unfunded liability.  By statute, the AED rate increased 0.4 percent each 
calendar year until reaching the maximum contribution rate of 5.0 percent for calendar year 2017. The 
SAED line item increases contributions to PERA to amortize the unfunded liability.  By statute the 
SAED rate increased 0.5 percent each calendar year until reaching the maximum contribution rate of 
5.0 percent for calendar year 2017. AED and SAED rates for judges remained constant at 2.2 percent 
and 1.5 percent, respectively, until H.B. 17-1265 (PERA Judicial Division Total Employer Contribution) 
enacted increases for both to 3.4, 3.8, 4.2, 4.6 and 5.0 percent in each succeeding year beginning in 
calendar year 2019. 
 
Both the AED and SAED are paid by the employer.  Although the SAED payment is made by the 
State, statute specifies that funding is to come from money that would have otherwise gone to state 
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employees as part of salary increases, pursuant to Section 24-51-411 (10), C.R.S., and if paid as salary 
increases would appear in the salary base. The State's contribution to PERA is often cited as 20 
percent, including the 10.4 percent standard employer contribution (FY 2019-20) plus 5 percent each 
for AED and SAED. However, it is also reasonable to cite contribution figures of 15 percent from 
the State and 13 percent from the employee, including the 8 percent employee contribution plus the 
5 percent of base salary foregone as SAED. 
 
Normal cost is the actuarially calculated cost for retirement benefits earned in the year by an employee 
and is stated as a percentage of salary.  The normal cost for employees in the State Division identified 
in Segal's actuarial valuation report for PERA's calendar year 2017 Comprehensive Annual Financial 
Report (CAFR) was 10.32 percent. The normal cost identified in the Cavanaugh Macdonald actuarial 
valuation report for PERA's 2018 CAFR was 12.11 percent. To re-state it another way, the normal 
cost rate reflects the percentage of salary required to fully fund a current employee's PERA benefits. 
The normal cost is less than half of the total annual contributions and payments made to PERA. The 
amount above the normal cost pays for the unfunded liability. 
 
The employee contribution rate increased from 8.0 to 8.75 percent in FY 2019-20; it will increase to 
10.0 percent in FY 2020-21; and will increase to 10.5 or 11.0 percent in FY 2021-22. The increase in 
FY 2019-20 includes a 0.75 percent increase in the standard contribution rate and a 0.5 percent 
automatic increase adjustment as included in S.B. 18-200 (PERA Unfunded Liability). Similarly, the 
employer contribution will increase from 10.4 percent to 10.9 percent due to a 0.5 percent automatic 
increase adjustment. 
 
At 10.0, 10.5, or 11.0 percent, employees are almost fully funding their own PERA benefits. Including 
the SAED, which would otherwise be employee salary, current employees could be considered to be 
contributing 15.0, 15.5, or 16.0 percent of salary to cover their retirement benefit cost of 10.32-12.11 
percent.  Counting SAED as an employee contribution, current employees may be paying a tax of 
2.89-5.68 percent of salary for the unfunded liability. This is, in essence, an inter-generational transfer 
of income. 
 
AED and SAED are commonly considered to be part of the total compensation package because 
payment amounts are calculated on total salary.  However, these payments are entirely amortization 
payments for PERA's unfunded liability. While AED and SAED represent a cost to the State and are 
paid by state agencies on total payroll, they are neither technically nor actually paid to state employees 
as compensation.  Therefore, it is reasonable to exclude AED and SAED when estimating the increase 
in total compensation funding to be paid to state employees. 
 
In FY 2019-20, a common policy allocation to state agencies was added for the State's $225.0 million 
statutory PERA Direct Distribution payment. This allocation was added to common policies to charge 
cash and federal funds sources for what would otherwise be a General Fund payment. The allocation 
is not created in statute as a calculation on payroll but instead has been structured exclusively as a non-
statutory budget process construct. The methodology agreed upon in FY 2019-20 is that the allocation 
to fund sources by state agency should match the proportions determined for the AED and SAED 
appropriations. The executive branch has submitted this common policy as an operating common 
policy. However, JBC staff will continue to reflect this item as a compensation common policy for 
PERA amortization payments for the unfunded liability, primarily due to its connection to AED and 
SAED policy. Further, operating common policies are services provided to state agencies by a 
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centralized service provider. There is no service provided for the PERA Direct Distribution common 
policy payment. This is simply a payment to PERA that reduces the State's General Fund obligation. 
 
The following table outlines the 10-year history of AED, SAED, and PERA Direct Distribution 
appropriations. 
 

PERA AMORTIZATION PAYMENTS (AED/SAED/PERA DD) 10-YEAR APPROPRIATIONS HISTORY (IN MILLIONS) 

  FY10-11 FY11-12 FY12-13 FY13-14 FY14-15 FY15-16 FY16-17 FY17-18 FY18-19 FY19-20 

AED Total Approp. $33.3  $40.3  $44.6  $52.5  $62.1  $70.1  $78.3  $84.8  $89.8  $96.8  
SAED Total Approp. 23.2  32.8  38.0  47.1  58.0  67.3  77.0  84.4  89.6  96.6  
PERA Direct Distribution 0.0  0.0  0.0  0.0  0.0  0.0  0.0  0.0  0.0  56.5  
PERA Amort. Payments $56.5  $73.1  $82.6  $99.6  $120.1  $137.4  $155.3  $169.2  $179.4  $249.9  
Change   16.6  9.5  17.0  20.5  17.3  17.9  13.9  10.2  70.5  
Percentage Change   29.4% 13.0% 20.6% 20.6% 14.4% 13.0% 9.0% 6.0% 39.3% 

PERA Amortization Payments compound average annual growth rate 16.0% 
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SUMMARY: FY 2019-20 APPROPRIATION &  
FY 2020-21 REQUEST 

 
SALARY BASE, EMPLOYEE COMPENSATION COMMON  POLICIES, AND PERA AMORTIZATION PAYMENTS 

  TOTAL 
FUNDS 

GENERAL 
FUND 

CASH 
FUNDS 

REAPPROPRIATED 
FUNDS 

FEDERAL 
FUNDS 

            
FY 2019-20 Appropriation           
   Base Salary Estimate  $1,831,228,117 $1,006,506,795 $451,929,556 $195,219,862 $177,571,904 
   PERA  194,469,064 106,934,437 48,519,945 20,486,241 18,528,441 
   Medicare (FICA)  26,552,809 14,594,349 6,552,979 2,830,688 2,574,793 
   Shift Differential  18,059,304 14,125,081 594,743 3,285,532 53,948 
   Salary Survey 58,966,456 29,759,916 16,033,773 7,312,806 5,859,961 
   Merit Pay 11,641,074 10,559,751 580,610 492,399 8,314 
   Health, Life, Dental  287,247,601 168,977,137 63,372,916 31,744,675 23,152,873 
   Short-term Disability  3,147,472 1,734,352 748,012 377,387 287,721 
   AED  96,798,550 53,950,650 22,983,454 11,272,443 8,592,003 
   SAED  96,620,642 53,773,958 22,983,382 11,271,629 8,591,673 
   PERA Direct Distribution 56,469,931 28,486,185 17,519,667 5,552,654 4,911,425 
TOTAL  $2,681,201,020 $1,489,402,611 $651,819,037 $289,846,316 $250,133,056 
            
FY 2020-21 Request           
   Base Salary Estimate  $1,965,618,938 $1,100,380,399 $455,104,895 $241,323,905 $168,809,739 
   PERA  218,701,444 122,631,902 51,116,299 26,495,165 18,458,078 
   Medicare (FICA)  28,501,471 15,955,515 6,599,020 3,499,196 2,447,740 
   Shift Differential  18,106,359 14,177,714 721,901 2,204,984 1,001,760 
   Salary Survey 41,589,232 22,163,035 10,034,278 5,596,534 3,795,385 
   Merit Pay 5,089,106 4,397,070 388,076 301,713 2,247 
   Health, Life, Dental  309,794,012 178,372,572 70,221,943 35,911,351 25,288,146 
   Short-term Disability  3,250,006 1,782,981 761,953 416,472 288,600 
   AED  100,495,338 56,179,080 23,235,605 12,426,627 8,654,026 
   SAED  100,495,338 56,179,080 23,235,605 12,426,627 8,654,026 
   PERA Direct Distribution 54,050,594 27,180,898 16,496,901 5,658,443 4,714,352 
TOTAL  $2,845,691,838 $1,599,400,246 $657,916,476 $346,261,017 $242,114,099 
            
 Increase/(Decrease)   $164,490,818 $109,997,635 $6,097,439 $56,414,701 ($8,018,957) 
 Percent Change  6.1% 7.4% 0.9% 19.5% (3.2%) 

 
The following table isolates the estimated salary base within total compensation. 
 

SALARY BASE 
  TOTAL 

FUNDS 
GENERAL 

FUND 
CASH 

FUNDS 
REAPPROPRIATED 

FUNDS 
FEDERAL 
FUNDS 

FY 2019-20 Appropriation           
   Base Salary Estimate  $1,831,228,117 $1,006,506,795 $451,929,556 $195,219,862 $177,571,904 
   PERA  194,469,064 106,934,437 48,519,945 20,486,241 18,528,441 
   Medicare (FICA)  26,552,809 14,594,349 6,552,979 2,830,688 2,574,793 
TOTAL  $2,052,249,990 $1,128,035,581 $507,002,480 $218,536,791 $198,675,138 
            
FY 2020-21 Request           
   Base Salary Estimate  $1,965,618,938 $1,100,380,399 $455,104,895 $241,323,905 $168,809,739 
   PERA  218,701,444 122,631,902 51,116,299 26,495,165 18,458,078 
   Medicare (FICA)  28,501,471 15,955,515 6,599,020 3,499,196 2,447,740 
TOTAL  $2,212,821,853 $1,238,967,816 $512,820,214 $271,318,266 $189,715,557 
            
 Increase/(Decrease)   $160,571,863 $110,932,235 $5,817,734 $52,781,475 ($8,959,581) 
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SALARY BASE 
  TOTAL 

FUNDS 
GENERAL 

FUND 
CASH 

FUNDS 
REAPPROPRIATED 

FUNDS 
FEDERAL 
FUNDS 

 Percent Change  7.8% 9.8% 1.1% 24.2% (4.5%) 
 Percent of Total Comp. 77.8% 77.5% 77.9% 78.4% 78.4% 

 
The estimated salary base includes adjustments approved in prior year policy decisions related to salary 
and staffing increases.  Salary base is estimated at $2.21 billion total funds including $1.24 billion 
General Fund; an increase of $160.6 million total funds or 7.8 percent and an increase of $110.9 million 
General Fund or 9.8 percent.  The salary base (previously approved policy decisions) represents 77.8 
percent of total compensation. 
 
The following table outlines the FY 2020-21 request for employee compensation common policies 
representing the discretionary compensation items in total compensation. 
 

EMPLOYEE COMPENSATION COMMON POLICIES (DISCRETIONARY ITEMS) 

  TOTAL 
FUNDS 

GENERAL 
FUND 

CASH 
FUNDS 

REAPPROPRIATED 
FUNDS 

FEDERAL 
FUNDS 

            
FY 2019-20 Appropriation           
   Shift Differential  18,059,304 14,125,081 594,743 3,285,532 53,948 
   Salary Survey 58,966,456 29,759,916 16,033,773 7,312,806 5,859,961 
   Merit Pay 11,641,074 10,559,751 580,610 492,399 8,314 
   Health, Life, Dental  287,247,601 168,977,137 63,372,916 31,744,675 23,152,873 
   Short-term Disability  3,147,472 1,734,352 748,012 377,387 287,721 
TOTAL  $379,061,907 $225,156,237 $81,330,054 $43,212,799 $29,362,817 
            
FY 2020-21 Request           
   Shift Differential  18,106,359 14,177,714 721,901 2,204,984 1,001,760 
   Salary Survey 41,589,232 22,163,035 10,034,278 5,596,534 3,795,385 
   Merit Pay 5,089,106 4,397,070 388,076 301,713 2,247 
   Health, Life, Dental  309,794,012 178,372,572 70,221,943 35,911,351 25,288,146 
   Short-term Disability  3,250,006 1,782,981 761,953 416,472 288,600 
TOTAL  $377,828,715 $220,893,372 $82,128,151 $44,431,054 $30,376,138 
            
 Increase/(Decrease)   ($1,233,192) ($4,262,865) $798,097 $1,218,255 $1,013,321 
 Percent Change  (0.3%) (1.9%) 1.0% 2.8% 3.5% 
 Percent of Total Comp.  13.3% 13.8% 12.5% 12.8% 12.5% 

 
Discretionary compensation items total $377.8 million including $220.9 million General Fund.  The 
request reflects a decrease of $1.2 million total funds or 0.3 percent and a decrease of $4.3 million 
General Fund or 1.9 percent compared to the discretionary item appropriations in the prior fiscal year.  
Discretionary compensation items represent 13.3 percent of total compensation. 
 
The following table outlines PERA amortization payments. AED and SAED are calculated as a 
percentage on payroll as set in statute. The PERA Direct Distribution is allocated to state agencies by 
fund source in the same proportion as included for AED and SAED. 
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PERA AMORTIZATION PAYMENTS FOR THE UNFUNDED LIABILITY 

  TOTAL 
FUNDS 

GENERAL 
FUND 

CASH 
FUNDS 

REAPPROPRIATED 
FUNDS 

FEDERAL 
FUNDS 

            
FY 2019-20 Appropriation           
   AED  $96,798,550 $53,950,650 $22,983,454 $11,272,443 $8,592,003 
   SAED  96,620,642 53,773,958 22,983,382 11,271,629 8,591,673 
   PERA Direct Distribution 56,469,931 28,486,185 17,519,667 5,552,654 4,911,425 
TOTAL  $249,889,123 $136,210,793 $63,486,503 $28,096,726 $22,095,101 
            
FY 2020-21 Request           
   AED  $100,495,338 $56,179,080 $23,235,605 $12,426,627 $8,654,026 
   SAED  100,495,338 56,179,080 23,235,605 12,426,627 8,654,026 
   PERA Direct Distribution 54,050,594 27,180,898 16,496,901 5,658,443 4,714,352 
TOTAL  $255,041,270 $139,539,058 $62,968,111 $30,511,697 $22,022,404 
            
 Increase/(Decrease)   $5,152,147 $3,328,265 ($518,392) $2,414,971 ($72,697) 
 Percent Change  2.1% 2.4% (0.8%) 8.6% (0.3%) 
 Percent of Total Comp. 9.0% 8.7% 9.6% 8.8% 9.1% 

 
Amortization payments to improve PERA's funded status are estimated at $255.0 million total funds, 
including $139.5 million General Fund; an increase of $5.2 million total funds or 2.1 percent and an 
increase of $3.3 million General Fund or 2.4 percent. PERA Amortization Payments represent 9.0 
percent of total compensation. 
 
The following table outlines all PERA payments included in total compensation. 
 

ALL PERA PAYMENTS 
  TOTAL 

FUNDS 
GENERAL 

FUND 
CASH 

FUNDS 
REAPPROPRIATED 

FUNDS 
FEDERAL 
FUNDS 

            
FY 2019-20 Appropriation           
   PERA – std. employer contrib. 194,469,064 106,934,437 48,519,945 20,486,241 18,528,441 
   AED  96,798,550 53,950,650 22,983,454 11,272,443 8,592,003 
   SAED  96,620,642 53,773,958 22,983,382 11,271,629 8,591,673 
   PERA Direct Distribution 56,469,931 28,486,185 17,519,667 5,552,654 4,911,425 
TOTAL  444,358,187 243,145,230 112,006,448 48,582,967 40,623,542 
            
FY 2020-21 Request           
   PERA – std. employer contrib. 218,701,444 122,631,902 51,116,299 26,495,165 18,458,078 
   AED  100,495,338 56,179,080 23,235,605 12,426,627 8,654,026 
   SAED  100,495,338 56,179,080 23,235,605 12,426,627 8,654,026 
   PERA Direct Distribution 54,050,594 27,180,898 16,496,901 5,658,443 4,714,352 
TOTAL  $473,742,714 $262,170,960 $114,084,410 $57,006,862 40,480,482 
            
 Increase/(Decrease)   $29,384,527 $19,025,730 $2,077,962 $8,423,895 ($143,060) 
 Percent Change  6.6% 7.8% 1.9% 17.3% (0.4%) 
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THE FY 2020-21 TOTAL COMPENSATION REQUEST
The FY 2020-21 total compensation request – including salary base, discretionary employee

compensation and benefits, and PERA amortization payments – is estimated at $2.85 billion total

funds, an increase of $169.5 million over the prior year appropriation, which represents a 6.1 percent

increase in total compensation-related appropriations.

The FY 2020-21 total compensation request for discretionary employee compensation and benefits

and PERA amortization payments totals $632.9 million total funds, an increase of $3.9 million over

the prior year. The request includes the following items:

SALARY SURVEY: The Salary Survey request includes:
x A 2.0 percent across-the-board or ATB salary increase for all occupational groups including

all State Patrol Trooper classes;

x A 2.0 percent salary range adjustment for all occupational groups; and

x A system maintenance request for salary structure adjustments for the Electronic Engineer,

Electronics Specialist, and Customer Support Coordinator class series at a statewide cost of

$5,959.

The Salary Survey request totals $41.6 million, including $22.2 million General Fund.

The Judicial Department includes an independent salary survey increase request at a cost of $5.0

million total funds, including $4.9 million General Fund. The Judicial request is based on a Segal

Waters salary survey report with recommended increases and matching salary adjustments by

occupational class for 21 classes that range from 2.0 to 10.0 percent, with an average increase of 3.8

percent. The Judicial request includes a 2.0 percent increase for judges and executive level employees

with salaries linked to judges compensation.

The Department of Law request totals $1.3 million, including $355,000 General Fund, is based on a

Gallagher salary survey report, and includes the following components:

x A 2.0 percent increase for classified employees;

x A 2.5 percent increase for all attorney classes, except Deputy; and

x A 4.0 percent increase for the Deputy AG class.

MERIT PAY: The Governor's request includes no Merit Pay increase. However, Judicial includes a
request for $4.7 million total funds, including $4.3 million General Fund, for an average 2.0 percent

increase. Employees other than judges and executive level employees with salaries linked to judges are

included in the merit increase. The Department of Law includes a request for $431,931 total funds,

including $103,000 General Fund, for a 1.1 percent merit increase for attorneys.

SHIFT DIFFERENTIAL: Shift Differential funds increase adjustments for employee hours worked
outside of normal work hours. Shift Differential is requested at 100 percent of prior year actual

expenditures. For FY 2020-21, Shift Differential is requested at $18.1 million total funds, including

$14.2 million General Fund. Shift Differential increases by $47,000 total funds, including $989,000

General Fund; a 0.3 percent increase in total funds and a 0.4 percent increase in General Fund.

AED: Amortization Equalization Disbursement is set at a statutory rate of 5.0 percent, except for
judges set at 3.8 percent in 2020 and 4.2 percent in 2021. AED is estimated at $100.5 million total
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funds, including $56.2 million General Fund. The AED increase is estimated to be $3.7 million total 
funds, including $2.2 million General Fund; a 3.8 percent increase in total funds and a 4.1 percent 
increase in General Fund. 
 
SAED:  Supplemental Amortization Equalization Disbursement is set at a statutory rate of 5.0 
percent, except for judges set at 3.8 percent in 2020 and 4.2 percent in 2021.  SAED is estimated at 
$100.5 million total funds, including $56.2 million General Fund. The SAED increase is estimated to 
be $3.9 million total funds, including $2.4 million General Fund; a 4.0 percent increase in total funds 
and a 4.5 percent increase in General Fund. 
 
STD:  Short Term Disability is requested at a continuation rate of 0.17 percent of revised base salaries. 
STD is estimated at $3.3 million total funds, including $1.8 million General Fund.  The STD 
adjustment is estimated to increase by $103,000 total funds, including an increase of $49,000 General 
Fund; a 3.3 percent increase in total funds and a 2.8 percent increase in General Fund. 
 
HLD:  Request amounts submitted for Health, Life, and Dental are based on employee health and 
dental elections as of July of the current year. Health premiums are projected to increase 5.0 percent 
and dental premiums are projected to increase 3.0 percent. Additional adjustments may be included 
in a budget amendment based on new actuarial recommendations received in December.  The HLD 
request is estimated at $309.8 million total funds, including $178.4 million General Fund. The base 
adjustment request reflects an increase of $22.5 million total funds, including $9.4 million General 
Fund; a 7.8 percent increase in total funds and a 5.6 percent increase in General Fund. 
 
PERA DIRECT DISTRIBUTION:  In FY 2019-20, a common policy allocation to state agencies was 
added for the State's $225.0 million statutory PERA Direct Distribution payment. This allocation was 
added to common policies to charge cash and federal funds sources for what would otherwise be a 
General Fund payment. The allocation is not created in statute as a calculation on payroll but was 
handled as a budget process construct. The methodology agreed upon in FY 2019-20 is that the 
allocation to fund sources by state agency should match the proportions included for the AED and 
SAED appropriations. 
 
The executive branch has submitted this common policy as an operating common policy. However, 
JBC staff will continue to reflect this item as a compensation common policy for PERA amortization 
payments for the unfunded liability, primarily due to its connection to AED and SAED policy. In JBC 
staff's opinion, operating common policies are services provided to state agencies by a centralized 
service provider. There is no service provided for the PERA Direct Distribution common policy 
payment. This is simply a payment to PERA that reduces the State's General Fund obligation that is 
more similar to the existing AED and SAED amortization payment policies. 
 
The PERA Direct Distribution totals $54.1 million in FY 2020-21. This reflects a decrease of $2.4 
million from FY 2019-20. The total PERA Direct Distribution is allocated to the public schools 
divisions and the state employee divisions of PERA based on total payroll. This decrease indicates 
that total payroll for public schools increased relative to total payroll for state employees. 
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TOTAL COMPENSATION BY AGENCY 
 

FY 2020-21 TOTAL COMPENSATION AND PERA AMORTIZATION PAYMENTS BY AGENCY 
  TOTAL 

FUNDS 
GENERAL 

FUND 
CASH 

FUNDS 
REAPPROPRIATED 

FUNDS 
FEDERAL 
FUNDS 

            

FY 2020-21 Request           
Agriculture  $27,249,339 $8,758,405 $18,490,934 $0 $0 
Corrections  528,125,723 513,361,149 14,764,574 0 0 
Education  67,918,730 22,270,470 10,966,573 8,344,498 26,337,189 
Governor  134,881,463 11,932,804 3,281,574 118,872,245 794,840 
Health Care Policy and Financing  60,234,777 22,379,939 4,645,064 1,379,125 31,830,649 
Higher Education - Admin & HistCO 20,169,894 1,401,858 12,692,610 3,308,038 2,767,388 
Human Services  421,788,799 288,611,703 4,518,645 101,461,154 27,197,297 
Judicial  505,671,073 478,026,383 27,644,690 0 0 
Labor and Employment  113,821,640 7,135,662 42,069,368 635,403 63,981,207 
Law  67,084,987 17,957,862 8,133,805 39,486,449 1,506,871 
Legislature  41,805,268 41,805,268 0 0 0 
Local affairs  20,080,400 5,962,851 2,848,584 7,187,942 4,081,023 
Military and Veterans Affairs  14,758,409 4,911,996 221,254 0 9,625,159 
Natural Resources  171,526,876 26,689,698 135,649,253 5,032,610 4,155,315 
Personnel  38,769,831 14,706,241 1,834,348 22,229,242 0 
Public Health and Environment  158,351,859 25,927,239 53,225,773 16,485,530 62,713,317 
Public Safety  217,739,886 51,724,819 142,463,238 18,107,332 5,444,497 
Regulatory Agencies  59,180,603 1,872,465 53,080,898 3,598,661 628,579 
Revenue  138,194,776 51,921,635 85,089,585 132,788 1,050,768 
State  14,554,979 0 14,554,979 0 0 
Transportation  20,529,024 0 20,529,024 0 0 
Treasury  3,253,502 2,041,799 1,211,703 0 0 
TOTAL  $2,845,691,838 $1,599,400,246 $657,916,476 $346,261,017 $242,114,099 

 
FY 2020-21 Percent Change – Total Compensation and PERA Amortization Payments by Agency 

  TOTAL 
FUNDS 

GENERAL 
FUND 

CASH 
FUNDS 

REAPPROPRIATED 
FUNDS 

FEDERAL 
FUNDS 

            

FY 2020-21 Request           
Agriculture  (9.0%) 12.1% (16.4%) n/a n/a 
Corrections  7.0% 7.1% 4.7% n/a n/a 
Education  5.4% 7.2% 8.7% 12.5% 0.6% 
Governor  11.5% 11.0% (39.7%) 16.0% (64.7%) 
Health Care Policy and Financing  11.0% 13.5% 5.2% 8.8% 10.3% 
Higher Education - Admin & HistCO 2.9% 53.1% (1.8%) (5.3%) 21.7% 
Human Services  3.9% 5.6% (76.2%) 49.9% (40.9%) 
Judicial  7.6% 8.2% (1.7%) n/a n/a 
Labor and Employment  2.6% 9.6% (1.0%) (6.7%) 4.5% 
Law  7.0% 8.6% 6.0% 7.0% (4.0%) 
Legislature  7.4% 7.4% n/a n/a n/a 
Local affairs  5.3% 4.1% 3.4% 4.9% 9.0% 
Military and Veterans Affairs  12.6% (1.6%) 18.6% n/a 21.4% 
Natural Resources  4.3% 1.3% 4.7% 7.7% 7.4% 
Personnel  1.3% 7.1% (40.3%) 3.5% n/a 
Public Health and Environment  6.3% 17.5% 2.2% 4.4% 6.3% 
Public Safety  2.8% 3.6% 2.4% 6.1% (3.2%) 
Regulatory Agencies  3.4% (8.5%) 4.6% (6.9%) 14.8% 
Revenue  15.0% 12.4% 17.0% (40.9%) 0 
State  2.4% n/a 2.4% n/a n/a 
Transportation  3.3% n/a 3.3% n/a n/a 
Treasury  8.1% 8.0% 8.2% n/a n/a 
TOTAL  6.1% 7.4% 0.9% 19.5% (3.2%) 
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ISSUE 1: CONSOLIDATION OF COMPENSATION 
REQUESTS 

 
JBC staff will begin consolidating compensation-related requests within the responsibility of the 
statewide compensation analyst. This year's requests include the Governor's statewide request; the 
annual compensation requests from the Judicial Department and the Department of Law; a 
Department of Human Services request for compression pay increases for supervisors in the Division 
of Youth Services; and, although not a request, a JBC staff-initiated recommendation for compression 
pay adjustments for Department of Corrections correctional staff managers. 
 
 
SUMMARY: 

 
x In recent years, staff along with Committee members have expressed frustration with the 

Department of Personnel's approach for submitting compensation-related requests. The 
Department submits statewide requests but requires individual agencies to submit agency-specific 
requests for increasing pay for particular programs and occupational classes within an agency. 
 

x The Governor submits a statewide compensation request which includes recommendations for 
salary increases for all classified employees or executive branch employees but which is generally 
applied to all state employees. Historically, the Judicial Department submits its own compensation 
request for its employees, as does the Department of Law 
 

x Judicial requests 2.0 percent for judges and executive employees linked to judges. Judicial also 
requests an average 3.8 percent salary survey request by occupational classification along with a 
2.0 percent merit pay increase for all other employees. 
 

x Law requests a 2.0 percent increase for classified employees, a 2.5 percent increase for all attorney 
classes, except Deputy, and a 4.0 percent increase for the Deputy AG class. 
 

x The Departments of Human Services request item R5c is to provide compression pay increases 
for Division of Youth Services supervisors as a result of increases provided in the prior year for 
DYS direct care employees. 
 

x Although not a request, the JBC staff analyst for the Department of Corrections has been working 
on a compression pay issue for correctional officer managers. 

 
 
DISCUSSION: 
 
CONSOLIDATION OF COMPENSATION-RELATED REQUESTS 
JBC staff will begin consolidating compensation-related requests within the responsibility of the 
statewide compensation analyst. 
 
In recent years, staff along with Committee members have expressed frustration with the Department 
of Personnel's approach for submitting compensation-related requests. The Department submits 
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statewide requests but requires individual agencies to submit agency-specific requests for increasing 
pay for particular programs and occupational classes within an agency. 
 
While staff and the Committee have no control over how the executive branch chooses to submit 
requests, staff will begin consolidating presentation of compensation-related requests which are either 
statewide or agency-specific but relate to increased pay for an entire program or occupational class of 
employees. 
 
Similarly, the Governor submits a statewide compensation request which includes recommendations 
for salary increases for all classified employees or executive branch employees but which is generally 
applied to all state employees. However, historically, the Judicial Department submits its own 
compensation request for its employees, as does the Department of Law. Often, the requests from 
Judicial and Law are based on their own salary surveys and are different from the executive branch 
request. The Committee is charged with considering whether those agency employees should be 
considered differently. In order to help the Committee better align decision-making and to more 
consistently arrive at staff recommendations, such independent agency requests will similarly be 
consolidated within the responsibility of the statewide compensation analyst. 
 
In recent years, staff presents statewide compensation figure setting in mid-January. This approach is 
to encourage the Committee to start with a baseline decision on statewide compensation policies and 
from which staff analysts can include in department figure setting. Staff still intends to present 
statewide compensation figure setting in mid-January. However, it is reasonable that additional analysis 
and Committee consideration may need to be applied to individual department requests for program 
and occupational class increases. Staff may be able to provide the Committee with a preliminary 
recommendation in mid-January; and the Committee may even be ready to take action on such a 
request and recommendation at that time. However, it is more likely that a second figure setting or 
comeback would be required near the end of figure setting. Staff is open to a process which works 
best for the Committee and will remain flexible to achieve a better and more consistent outcome for 
compensation-related requests. 
 
FY 2020-21 COMPENSATION-RELATED REQUESTS 
 
Judicial Department 
As outlined in the budget request section, Judicial includes an independent salary survey increase 
request at a cost of $5.0 million total funds, including $4.9 million General Fund. Judicial also includes 
a request for $4.7 million total funds, including $4.3 million General Fund, for an average 2.0 percent 
merit pay increase. Employees other than judges and executive level employees with salaries linked to 
judges are included in the merit increase. 
 
The Judicial request is based on a Segal Waters salary survey report with recommended increases and 
matching salary adjustments by occupational class for 21 classes that range from 2.0 to 10.0 percent, 
with an average increase of 3.8 percent. Judicial also requests a 2.0 percent merit pay increase for these 
employees. The Judicial request includes a 2.0 percent increase for judges and executive level 
employees with salaries linked to judges compensation. The request for judges and executive level 
employees matches the Governor's request and therefore, this part of the request can be treated 
consistently with the statewide request. 
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The average total 5.8 percent request will need further analysis. Staff appreciates the methodology 
used by Judicial, as compared to the methodology used by the Department of Personnel, to identify 
different levels of increase by occupational class. Staff has been critical of the statewide approach to 
across-the-board increases, as compared to adjustments by occupational class or group and 
performance-based increases. So while staff appreciates the methodology used in the Judicial request, 
it is likely that the total salary survey and merit pay average increase would need to come in closer to 
a statewide salary increase. 
 
Department of Law 
As outlined in the total compensation request section, Law's salary survey request totals $1.3 million, 
including $355,000 General Fund, is based on a Gallagher salary survey report, and includes the 
following components: 

x A 2.0 percent increase for classified employees; 
x A 2.5 percent increase for all attorney classes, except Deputy; and 
x A 4.0 percent increase for the Deputy AG class. 

 
The Department of Law also includes a merit pay request for $431,931 total funds, including $103,000 
General Fund, for a 1.1 percent average merit increase for attorneys. 
 
The 2.0 percent increase for classified employees matches the statewide request. The total 3.6 to 5.1 
percent increase for attorneys will have to be more specifically considered based on the findings in the 
Gallagher report. 
 
Individual Department Requests 
1. DHS R5c Supervisor Salary Increase 
The Department of Human Services R5c request for supervisors in the Division of Youth Services 
totals $1.2 million General Fund for FY 2020-21 and $1.1 million General Fund for FY 2021-22. The 
reason for the higher amount in the first year is to pay for compensation POTS appropriations which 
need to be accounted for in the request, but which will be generated through the compensation 
templates in out years. 
 
The Department states that this is to address pay compression issues as a result of the FY 2019-20 R2 
Compensation for Direct Care Employees item. The Department states that supervisory staff now 
receive pay that is below or equal to employees they supervise. The occupational classes affected are 
the Corr/Yth/Cln Sec Spec III and the Corr/Yth/Cln Sec Supv III. 
 
It appears that an increase is likely necessary to address the compression issue. At this time it is unclear 
whether the compression pay issue should have been foreseen and addressed in the FY 2019-20 
decision. 
 
However, staff's primary concern with this request is related to how employees in this occupational 
class in other agencies should be addressed. The largest concern with the single agency approach to 
occupational class salary adjustments is that they necessarily disrupt the concept of fairness across a 
class statewide. Additionally, the adjustments last year created the compression issues this year. Will 
there be additional compression issues higher up the management chain to address in the future? 
 
2. JBC Staff recommendation for DOC 
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The staff analyst for the Department of Corrections is preparing a staff-initiated recommendation to 
follow up on the Committee's request to look at the decompression of Correctional Officer salaries 
starting at the Lieutenant level and above. Last year's pay increase for Correctional Officers 1, 
Correctional Officers 2, and CSTS classifications has placed these classification salaries at or above 
those of Lieutenant and above. The intent is to present options to the Committee. Staff will also 
present information on Parole Officer pay compression, which is similarly situated to the Correctional 
Officers prior to the Committee's actions for FY 2019-20. 
 
Due to the independent work completed by the staff analyst for Corrections, statewide compensation 
staff is open to the Committee's preferences for addressing this item over the budget deliberation 
cycle. 
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ISSUE 2: EXECUTIVE REQUEST TO UNWIND THE PAY 
DATE SHIFT 

 
The Governor has included a request for $75.0 million General Fund to unwind the pay date shift for 
executive branch employees only. This item relates to the executive branch's plan to transition 
employees in the executive branch from a monthly current payroll system to a biweekly lag payroll 
system as positions turn over. The request also suggests that repayment will position these funds to 
be available at the next downturn through a re-initiation of the pay date shift. Due to the accounting 
and budget policy complexity of moving into and out of a pay date shift, it is better fundamental policy 
to set the $75 million identified into a budget reserve than to oscillate in and out of a pay date shift. 
 
 
SUMMARY: 

 
x The Governor requests $75.0 million General Fund to unwind the pay date shift. 

 
x This allows the executive branch to transition employees from a monthly current pay schedule to 

a biweekly lag pay schedule. 
 

x The request also identifies the opportunity to return to use of the pay date shift as a budget 
mechanism at the next downturn. 
 

x In 2014, the JBC chose not to unwind the pay date shift due to its characterization as an accounting 
gimmick which would be used at the next downturn if it was unwound. 
 

 
 
DISCUSSION: 
The Governor has included a request for $75.0 million General Fund to unwind the pay date shift for 
executive branch employees only. This item relates to staff's understanding of the executive branch's 
plan to transition only state employees within the executive branch from a monthly current payroll 
system to a biweekly lag payroll system. Although not described in the Governor's request, it is staff's 
understanding that the executive branch will gradually transition employees from monthly current to 
biweekly lag as positions turn over.  As positions are re-filled, employees will be hired and paid within 
a biweekly lag pay system. 
 
The first step for the executive branch was to pilot this process within the Department of Personnel 
beginning in October and scale up to all executive branch agencies after a few months. However, the 
pay date shift needs to be addressed for any positions transitioned from a monthly current to a 
biweekly lag pay schedule. Technically, only those positions transitioned need to be "paid for" relative 
to the pay date shift. However, the Governor's request as submitted would address the pay date shift 
for all executive branch positions. 
 
The pay date shift causes two monthly salary payments to be made in the first month of the fiscal year 
– on the first day and the last day of the month. The payment on the first day is actually paid for the 
last month of the prior fiscal year. For a position funded for twelve months, making two monthly 
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salary payments in the first month leaves 10 remaining salary payments to be made over the next 11 
months of the fiscal year. And each year – the pay date shift – requires that the last month be paid in 
the next fiscal year. In order to "unwind" the pay date shift, a payment has to be made for an additional 
month of salary – or 13 months of salary in a fiscal year. This is the cost of unwinding the pay date 
shift. 
 
A biweekly pay system includes 26 payments every two weeks over the course of the year. The two-
week payment schedule does not coincide with the monthly pay concept built into the pay date shift. 
In any given year, the pay date shift would require "one-plus" – at least one and likely more than one 
– biweekly salary payment to be delayed into the next fiscal year. To eliminate this complexity, 
unwinding the pay date shift is the cleanest method to allow the pay schedule to be made on a biweekly 
basis going forward. 
 
As included in the request, the Governor identifies $75 million General Fund to unwind the pay date 
shift only for executive branch employees. Technically, this enables the transition from a monthly 
current to a biweekly lag pay schedule. However, those executive branch employees currently paid 
monthly will continue to be paid monthly, until they leave their position. But, those employees, 
because the pay date shift has been unwound for their positions, will now receive their June paycheck 
on the last day of June, while employees in all other agencies for which the pay date shift has not been 
unwound, will continue to wait for their June paycheck into the first workday of the next fiscal year. 
This appears to be a case of disparate treatment of state employees. 
 
Staff would recommend that if the Committee is interested in unwinding the pay date shift, the pay 
date shift should be unwound for all state employees. 
 
The Governor's request identifies that unwinding the pay date shift will make this budget "tool" 
available for the next downturn. A similar request was made in the FY 2014-15 budget totaling $94 
million for all state employees. However, the JBC chose not to unwind the pay date shift at that time. 
This mechanism was characterized as an accounting gimmick and the JBC determined that it likely 
would be used again in the next downturn. As bad as it may be as a gimmick, better to leave it in place 
than to whipsaw the budget and accounting processes at each downturn. 
 
The complexity at this point – based on the Governor's request, is that the pay date shift could be 
used again, but only for employees on monthly current pay. Employees transitioned to biweekly lag 
pay would no longer be positioned for such an accounting gimmick. Further, the policy complexity 
related to the accounting on the state's books and through the budget process is such that going back 
and forth into and out of a pay date shift is ridiculous and unnecessary. Live with it or don't – but 
worst of all do not go back and forth. Better to set the $75 million identified into a budget reserve 
than to play with the pay date shift. 
 
This still leaves the problem of unwinding the pay date shift for the executive branch to execute its 
payroll schedule change. As stated above, only those positions going through a transition from 
monthly current to biweekly lag must have the pay date shift paid for. It is possible to set aside funds 
for such a transition, while avoiding the questions and concerns previously raised about the $75 million 
request. 
 
Staff recommends that the Committee set aside some portion of that amount for "transition costs" 
for the executive branch payroll plan – and which would be required to be set aside annually as long 
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as the transition continues – and set the rest aside in a budget reserve for the next downturn. Or set 
the total aside in a payroll transition cash fund and if necessary draw down the unused balance at the 
next downturn. 
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ISSUE 3: DEPARTMENT OF PERSONNEL OPERATING 
REQUEST R1 PAID FAMILY LEAVE 

 
The November budget request includes a request for a Paid Family Leave benefit. A similar request 
in the 2019 legislative session was determined by staff to require statutory authority and the JBC did 
not take action on the request as a budget item, nor was legislation initiated or pursued. The current 
request similarly requires statutory authority and also appears to have potential policy design and fiscal 
structure problems. 
 
 
SUMMARY: 

 
x The Department of Personnel requests statewide spending authority for identified departments 

totaling $10.0 million total funds, including $5.5 million General Fund. The request includes 
identified out-year spending authority totaling $10.3 million. 
 

x The appropriation provides funds to backfill costs associated with state employees utilizing up to 
eight weeks of paid family leave within the federal Family Medical Leave Act (FMLA). The backfill 
policy would apply to departments that have service critical positions that must be filled while an 
employee is on leave. 
 

x The FY 2019-20 Paid Parental Leave request totaled $3.0 million including $1.8 million General 
Fund for a statewide compensation common policy to provide eight weeks of paid leave for 
specified parental leave experiences. It was the opinion of the Office of Legislative Legal Services 
(OLLS) that there is no authorizing law for such an appropriation. The JBC took no action on the 
budget request item. The current Paid Family Leave request likewise lacks statutory authorization 
and would require legislation. 
 

x The current request uses an unknown methodology to anticipate usage and costs, but appears to 
allocate costs based on anticipated statewide experience. However, rather than pool payments in 
a joint fund which might be accessed for this purpose, the appropriations structure assigns 
appropriations and payment at the department level which may create payment shortfalls requiring 
General Fund subsidies or cash and federal funds supplemental true-up appropriations. 
 

x The design of the policy assumes there are two types of state employees: (1) those in critical service 
positions which require backfill to hire and pay a temporary replacement employee; and (2) all 
other state employees. This arbitrary dichotomy does not address the myriad ways in which state 
employees are paid for work. It is likely that the State would have to subsidize with General Fund 
those positions which are not considered service critical but are contractually based on billable 
hours or some other measurable service deliverable. 
 

 
EVIDENCE-BASED EVALUATION: 
 
The Department submitted R1 that is identified in the request as containing an evidence-based 
program. The evidence-based policy description points to academic research generally and cites one 
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research paper which may include analysis of more than one evidence-based study. If the cited research 
paper includes analysis of studies that include specific evidence-based program analysis then this 
program may fall into the "proven or promising" area of the evidence-based continuum and produce 
a "high or moderate" confidence level. However, the larger concept of "paid family leave" likely 
includes a variety of actual policy and plan characteristics which may or may not coincide with the 
characteristics of the program requested. Staff understands an evidence-based policy to include: 

x research and evaluations that indicate whether a program is capable of influencing or 
changing an outcome; 

x evidence that is built over time using a series of different research designs; and 
x random trials which include evaluations of control groups or comparison groups. 

 
It is unclear that the request identifies specific anticipated outcomes and is instead referring to general 
social benefits. The lack of specificity included in the request related to policy program inputs and 
outcomes suggest that this program may fall into the "theory-informed or opinion based" area of the 
evidence-based continuum which produces a "moderate to low" confidence level. However, 
consistent with Committee policy, if the Committee approves the request, a Department RFI based 
on this item will be included in the figure setting document to report on outcome data for this 
evidence-based request. 
 
 
DISCUSSION: 
 
DEPARTMENT OPERATING REQUEST OR COMMON POLICY 
The Department of Personnel has submitted request item R1 Paid Family Leave as a Department 
operating request. A similar item for Paid Parental Leave was submitted in the FY 2019-20 budget 
process as a compensation common policy budget amendment. The Governor's budget request 
includes the Paid Family Leave item as a total compensation item (spiral-bound request document, 
page 59). 
 
The request narrative states: 

If approved, requested funds will be appropriated directly to departments within a centrally 
appropriated line in each Executive Director's Office (EDO), which will allow departments the 
flexibility to move appropriations to the necessary personal services line items as needed when employees 
utilize paid family leave. 

 
This statement indicates that this policy sets up an appropriations structure which is located in 
department budgets. This request does not set a centralized appropriation in the Department of 
Personnel for this policy. On that basis, JBC staff will address this operating request as a compensation 
common policy request. 
 
PAID FAMILY LEAVE REQUEST 
The Department of Personnel requests statewide spending authority for identified departments 
totaling $10.0 million total funds, including $5.5 million General Fund. The request includes identified 
out-year spending authority totaling $10.3 million. 
 
This appropriation is identified as providing funds to backfill costs associated with state employees 
utilizing up to eight weeks of paid family leave. The backfill policy would apply to departments that 
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have critical positions that must be filled, including 24-hour, 7-day work centers, direct care positions, 
and hourly non-exempt positions. The following table outlines 92 identified job classifications that 
require backfill. 
 

JOB CLASSIFICATIONS THAT REQUIRE BACKFILL 
Chaplain I Dining Services I Labor/Employment Spec II Physician II 
Child Care Aide Dining Services II Labor/Employment Spec III Social Work/Counselor I 
Client Care Aide I Dining Services III Labor/Employment Spec Int Social Work/Counselor II 
Client Care Aide II Dining Services IV Labor/Employment Spec IV Social Work/Counselor III 
Clinical Therapist I Dining Services V Labor/Employment Spec V Social Work/Counselor IV 
Clinical Therapist II Early Childhood Educ I Laboratory Technology I State Teacher Aide 
Clinical Therapist III Early Childhood Educ II Laboratory Technology II State Teacher I 
Clinical Therapist IV Guardsmen Laboratory Technology III State Teacher II 
CorrSupp Trades Supv I HCS Trainee I Laboratory Technology IV State Teacher III 
Corr/Yth/Clin Sec Off I HCS Trainee II Mental Hlth Clinician I State Teacher IV 
Corr/Yth/Clin Sec Off II HCS Trainee III Mental Hlth Clinician II Technician I 
Custodian I Health Care Tech I Mental Hlth Clinician III Technician II 
Custodian II Health Care Tech II Mid-level Provider Technician III 
Custodian III Health Care Tech III Museum Guide Technician IV 
Custodian IV Health Care Tech IV Nurse I Technician V 
Dental Care I Health Professional I Nurse II Therapy Assistant I 
Dental Care II Health Professional II Nurse III Therapy Assistant II 
Dental Care IV Health Professional III Pharmacist I Therapy Assistant III 
Dental Care V Health Professional IV Pharmacist II Therapy Assistant IV 
Dentist I Health Professional V Pharmacist III Veterinary Technology I 
Dentist II Health Professional VI Pharmacy Technician I Veterinary Technology II 
Dentist III Health Professional VII Pharmacy Technician II Veterinary Technology III 
Dietitian II Labor/Employment Spec I Physician I Veterinary Technology IV 

 
A HISTORY OF THE FY 2019-20 PAID PARENTAL LEAVE REQUEST 
The FY 2019-20 statewide request totaled $3.0 million including $1.8 million General Fund for a 
statewide compensation common policy to provide eight weeks of paid leave for specified parental 
leave experiences that include recovery from the birth of a child or to care for and bond with a new 
child. The request structure similarly provided appropriations to departments in a centrally 
appropriated line, providing departments with the flexibility to allocate appropriations to the particular 
division or program as necessary. The identified cost was to pay for the backfill cost critical positions 
as including 24-7 work centers, direct care positions, and hourly non-exempt positions. The 
Department of Personnel estimated total statewide annual paid parental leave utilized at $9.0 million 
and the estimated cost to backfill critical positions at $3.0 million. 
 
At the time of the request, JBC staff consulted with staff attorneys at the Office of Legislative Legal 
Services (OLLS) regarding the request. It was the opinion of the OLLS that there is no authorizing 
law for such an appropriation. On that basis, JBC staff recommended that the Committee not fund 
the policy request as a budget item without authorizing legislation. Legislation would also better define 
the cost parameters for the program which were very loosely defined in the request. The Committee 
did not take action on the request. 
 
STATUTORY AUTHORIZATION 
The Department assumes it has broad authority, including the following in its request narrative: 

The State Personnel Director is granted the authority to prescribe procedures for the types, amounts, 
and conditions for all leave benefits, that are typically consistent with prevailing practices in 24-50-
104, C.R.S. 
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However, statute appears to set limits on the Department's assumed authority. Section 24-50-104 
(1)(g), C.R.S., states (emphasis added): 

(1)(g) Benefits shall include insurance, retirement, and leaves of absence with or without pay and may 
include jury duty, military duty, or educational leaves. The state personnel director shall prescribe 
procedures for the types, amounts, and conditions for all leave benefits that are typically consistent with 
prevailing practices, subject to the provisions governing the benefits provided in subsection (7) of this 
section. The general assembly shall approve any changes to leave benefits 
granted by statute before such changes are implemented. The state personnel director 
shall prescribe by procedure any nonstatutory benefits. 

 
Section 24-50-104 (7), C.R.S., referenced in subsection (1)(g) as the area in which the State Personnel 
Director is provided statutory authority to prescribe procedures, sets out the following items: 

(7)  Leaves. (a)  No employee shall earn more than ten days of sick leave per fiscal year. No 
employee may retain accumulated sick leave in excess of forty-five days at the end of any fiscal year; 
except that any employee who had accumulated sick leave prior to July 1, 1988, shall retain such 
leave and may accumulate a maximum of forty-five additional days. Any excess accumulation may be 
converted to annual leave at the rate of five days of sick leave to one day of annual leave up to a total 
of two days per fiscal year. A medical certificate form from a health care provider shall be required for 
absences of more than three full consecutive working days, or the use of sick leave shall be denied. 
(b)  The procedures of the state personnel director shall provide that no more than two days of paid 
leave per fiscal year shall be granted for organ, tissue, or bone marrow donation for transplants. Such 
leave may not be accumulated. 
(c)  The state personnel director may establish procedures to allow the transfer of annual leave between 
employees when one employee, or an immediate family member of the employee, experiences an 
unforeseeable life-altering event beyond the employee's control. The recipient of any annual leave shall 
have a minimum of one year of state service and exhausted all applicable paid leave, including any 
compensatory time. 
(d)  An employee certified as a disaster service volunteer of the American red cross may be granted 
paid leave for specialized disaster relief services. Such leave shall not exceed five days for a local disaster 
or fifteen days for a national disaster in a twelve-month period. Such leave may not be accumulated. 
During this period of leave, an employee shall not be deemed to be an employee for purposes of the 
"Workers' Compensation Act of Colorado", as provided in articles 40 to 47 of title 8, C.R.S. The 
leave authorized by this paragraph (d) shall run concurrent with and shall not be in addition to any 
paid leave of absence required by law for service by a member in a Colorado civil air patrol mission as 
provided in section 28-1-104, C.R.S., or for qualified volunteer service in a disaster as provided in 
section 24-33.5-825. 

 
It appears that statute specifies types of leave and a Paid Family Leave benefit would likewise require 
specification to provide adequate implementation authority to the State Personnel Director. 
 
TECHNICAL CONCERNS 
1. Specifics are not provided on the metrics used to generate the allocations by departments, including 
breakdowns by cash and federal funds sources. Staff is unable to assess whether the methodology for 
such an allocation is accurate. 
 
2. However, even if staff were to concede that the methodology used to structure the common policy 
allocation to all departments is sound, staff remains concerned regarding the payment structure. 
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The allocation methodology treats this program as if it is an "insurance" program, abstracting usage 
at the statewide level. The methodology is based on some total assumed statewide usage, then split on 
some equal basis across the backfill costs for identified critical positions as those positions are located 
in particular departments. But the program then structures appropriations by department with the 
expectation that department level appropriations – and even identified appropriations from program 
level cash and federal fund sources – will be adequate for the anticipated cost experience. 
 
As an example, a $1,460 cash funds appropriation for the Limited Gaming Fund in the Department 
of Revenue is not going to go very far to backfill an 8-week leave of absence for an employee of the 
Gaming Division. Such a shortfall in the appropriation would have to be addressed in one of two 
ways: a General Fund subsidy or a supplemental true-up. Now consider that problem across all 
potential cash and federal fund sources, all with fairly small identified appropriations for this policy. 
 
The cost structure assumes that this program will function like an insurance program with some 
anticipated "actuarial" or "claims" usage across agencies and fund sources. But the appropriations 
structure does not pool the money into a single, statewide insurance pot for this purpose. If this system 
were structured as "premiums" payments that flow into such a pot with claims paid from the pot, such 
a statewide cost allocation might be functional. With appropriations set in departments as 
communicated in the request, staff believes this fiscal structure is unsustainable, will generally fail, and 
will require either substantial General Fund subsidies or cash and federal funds supplemental true-ups 
through the appropriations process. 
 
3. The design of the policy assumes there are two types of state employees: (1) those in critical service 
positions which require backfill to hire and pay a temporary replacement employee; and (2) all other 
state employees. The second designation is to assume that these are generic state employee office 
workers. Likely there is an additional assumption that these are General Funded, salaried employees. 
Their presence or absence will be paid regardless and their organizations will have to cover the 
workload as necessary. 
 
However, these assumptions miss a wide range of state employees that fall between a prototypical 
General Funded, salaried office worker and a 24-7 service critical employee. As one example, consider 
a federal funded employee paid by a federal grant which requires billable hours reported to draw down 
federal funds for the position. How should an organization proceed to pay such an employee through 
a Paid Family Leave policy when the organization lacks billable hours for the employee? 
 
Treating state employees as either service critical requiring backfill and all others not requiring backfill, 
does not address the myriad ways in which state employees are paid for the work they do. On this 
basis, this policy appears to lack a level of consideration and vetting necessary to ensure that all state 
employees can receive and state agency organizations can legally and transparently pay for a Paid 
Family Leave benefit. It is likely that the State would have to subsidize with General Fund those 
positions which are not considered service critical but are contractually based on billable hours or 
some other measurable service deliverable. 
 
4. Finally, staff assumes that the assumed usage metrics were generated based on statewide historical 
experience with federal Family Medical Leave Act or FMLA benefits usage. Historical experience is 
likely based on state employees who chose to use leave without pay in order to access FMLA time off. 
It is likely that once a paid benefit is made available, employee usage will increase. Staff does not 
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believe this to be a critical failure for implementation of this policy. However, clear tracking and 
reporting should be included as a part of any policy that might be implemented on the basis that costs 
are anticipated to increase. Staff is generally concerned that the identified costs may be understated 
even in the first year. 
 
Staff suggests that costs identified through the legislative fiscal note process would be the fairest way 
to assess anticipated first- and out-year costs for any leave policy design clearly structured in statute. 
Staff recommends that such a policy should only be funded within a bill, and not as a budget item, 
and recommends that the Committee consider referring such legislation to a committee of reference 
for consideration. 
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ISSUE 4: PERA DIRECT DISTRIBUTION COMMON 
POLICY TRUE-UP METHODOLOGY 

 
The Governor's request includes an FY 2019-20 supplemental set-aside of $2.0 million related to the 
PERA Direct Distribution allocation. The $2.0 million set-aside is to backfill with General Fund the 
federal funds portion that is not being paid by particular federal sources. It appears that the proposed 
ongoing budget 'methodology' is to make the proper allocation appropriation each year and then make 
a true-up supplemental correction for the amount not collected. A better approach may be to cleanly 
backfill the federal funds portion with General Fund in each budget cycle and then consistently collect 
all federal funds through the indirect cost recovery process. 
 
 
SUMMARY: 

 
x The Governor's request includes an FY 2019-20 supplemental set-aside of $2.0 million related to 

the PERA Direct Distribution allocation. 
 

x Staff raised the concern last year when this allocation was requested that federal funds sources 
would likely not pay for the PERA Direct Distribution through a direct charge but might pay for 
such through an indirect cost process. 
 

x One principle the federal government applies to such charges is that all fund sources must be 
treated the same. It is likely that some federal programs paying and others not suggest that it is 
only a matter of time before the payments successfully collected are requested to be returned. 
 

x A more thoughtful and consistent approach would include a General Fund backfill for the federal 
funds portion in each budget cycle, with a consistent collection of all federal funds through the 
indirect cost recovery process. 

 
 
DISCUSSION: 
 
The Governor's request includes an FY 2019-20 supplemental set-aside of $2.0 million related to the 
PERA Direct Distribution allocation. 
 
Staff raised the concern last year when this allocation was requested that federal funds sources would 
likely not pay for the PERA Direct Distribution through a direct charge but might pay for such 
through an indirect cost process. 
 
It is staff's understanding that some federal funds sources are paying directly but others have not. The 
$2.0 million set-aside is to backfill the federal funds portion that is not being paid with General Fund. 
It appears that the 'methodology' is to make the proper allocation appropriation each year and then 
make a true-up supplemental correction for the amount not collected. 
 
However, as staff pointed out in last year's discussion, some federal funds may pay for it and then 
request a refund when they discover it should not have been allowed. One principle the federal 
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government applies to such charges is that all fund sources must be treated the same. Staff believes 
that some federal programs paying and others not suggest that it is only a matter of time before the 
payments successfully collected are requested to be returned. 
 
It is staff's understanding that the federal funded amount not collected will be built into the indirect 
cost recovery plan in order to collect from federal sources. However, the indirect cost plan runs about 
two years later than direct costing. Nevertheless, the expectation is that through the indirect cost 
mechanism, federal funds will eventually pay their share. 
 
The total federal funds portion allocated last year was $4.9 million. Staff recommends that the 
Committee consider backfilling the entire federal funds amount with General Fund. Staff recommends 
that the entire federal funds amount be included in an indirect cost recovery process. Staff 
recommends that this methodology be used on an going basis for future fiscal year allocations; i.e., 
that the federal funds portion be backfilled with General Fund from the initial appropriation with the 
expectation that the indirect cost recovery process will eventually collect from federal sources. 
 
Staff will have more details for the Committee when the supplemental request is addressed. However, 
this is a larger question about ongoing budget methodology and the annual supplemental true-up 
solution is a band-aid for a budget problem that simply requires a cleaner process from the beginning. 
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