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Executive Summary

Thisreport exarmes the challengeounties in Floridanow face due ttherecent change

in state law that requireonductingin-person early votingefore Election Dayvith

optical scan paper ballots (op scan) insteaasofgdirect record electronic (DRE) touch
screenss was past prackin Floridaandremains the normacross the U.S. In recent
years,many statesncluding Florida have experienced an explosive growth in the
popularity ofin-personearly voting Providingthe option of early voting a limited

number oflocationsover multiple days or weeklisas been linked almoskclusively to
theuse of DRE voting equipment. This is due to the capacity of DREs to produce
multiple types of ballots virtually instantaneousbdyaccommodatthe hundreds or even
thousand®f different lallot types that are needed, especially in large urban jurisdictions.

Thecapacityto produce a multiplicity of ballot typas required in order to allow any

voter residing anywhere within aanty the opportunity to cast a ballot on the
candidates/isse s t hat s/ he is el i gi bfealyvbtng vot e
locations. Theneed forexpansiveequipment capacity and flexibilifpr early voting
contrasts with Election Day when voters are directed to vote at an assigned precinct in
their neighborhood Wwere the ballots are all alilessthe content is tied to the
candidates/issues specific to that one voting pretinct

Looking at the transition experience of two large Florida counties, Mizade and
Hillsborough (Tampa area), in conjuratiwith the Agust2008statewide primary
electionrevealedt takeslonger to process eadarlyvoter using an op scan system
primarily due to the timereq@rd t o p r i nballotePaintitg a engoage bafos
required approximately 280 second compared with-3 seconds to prepare the access
card for a DRE system. h€change irequpment alsentaileddeployingmore staff at

the early voting sitesThe multiple equipmentomponentgprinters and op scan readers)
alsorequiremore spacéhansetting up an early vote site WIEIRES?.

The key factorémpacing longervoter processing timare length of the ballot combined
with voter turnout. For the August 2008 primary electlmal|ot content in each of the
two counties fit oto aonepageop scarballotand voter turnoutvas very low. As a
result earlyvoters were pcessed efficiently without delalespitetheincreased
processing tiraneededor each earlyoter compared tthe past. However, for the
November 2008 gneral election, oitiple page ballotper votemwill be required in both
counties The additional tim@eededo print up to four op scapallots coupledwith the
expectation that the volunud early voters wilincreasesevenfold or moreompared

! A very small number of counties in a few States are utilizing Election Day vote centers which, like early
voting, allow any voter residing within that county to vote at any vote center. Existing vote centers utilize

DREs to makevailable the hundreds, or thousands, of ballot combinations to any voter of that jurisdiction.

2 These findings result from a combination of observation and from interviews with each of the two
countiesd Supervisors of thd naectime, staif ana apdce &rergquied. a f f

3 Voter turnout and early voting statistics for the Aug. 2008 and the November 2004 elections for the two
counties are included in the body of this report.
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with the Augusprimaryelection is a cause fatoncernthat voters mgencounter long
waiting lines as a result of the equipment change.

Election managers in both Hillsborough and Midbaide counties are evaluating the
experience gained from theew systendeployment fothe August 2008 primary

election Each county convened a pagéection meeting of early voting site managers to
share feedback and suggestions for @ggamprovement. djustments to the early
voting environmenturrently under consideration incluttee pasibility of addingmore
locations, staffing and egpment. Additionaly, the counties may further publicidee
option for voters to cast ballots absentee by mail.

OverviewBackground

Theobjective of traveling to Florida before the August 26, 200@ary electiorwas to

observe and providemmeliminary assessment of the impact to votersvo large Florida
countiesof the transitiorfrom direct record electronic (DRE) touch screens to optical

scan paper ballots (op scahjring theearly voting pewd in conjunction wittF 1 or i da 6 s
August 26, 2008 statewide primary electiéithough rewly enacted Florideaw
mandatedeplacement of DRE with op scaaoting systems statewide feaothearly

voting andon Election Day, this report focusesn the challeges and consequences
theimplementatiorrelative toearly votingoperationsn thepopulouscountiesof Dade

and Hillsboroughand what lessons can be identified and shared with other counties both

in Florida and throughout the U.S.

In the past, estéibhing multiple early votng locations using op scan ballots has
generally not been consideradiiable optionn large urban aredsecause of the logistics
involved withpre-printing and stocking huge quantitie$ hundreds/thousanas ballot
types thatmay or may not be neede@onsequently, theost andspace constraints were
considered prohibitiveAlternately,the availability of appropriatequipment to produce
eachw t e r ofis balloptye Wwhen &oter appears at an early voting sdeafi dlat

o n d e syatenthas beewiewed skeptically primarily due to concemvith the

ability of existing opscan systemt® timely produceeach ballot an@rocess large
numbers of early voters at a limited number of sites.

Because Florida law requiresunties to offer early voting during a-tlay period in

advance oftatewide elections and now also requitess use obp scan systems,

FIl oridads initial i mpl ement atattberAugudst fibal | ot
2008statewide primary electigorovidedthe opportunity to observe tlimpact of this

changeandto projectpotertial impact in anticipation afhe upcomingNovember 2008

election

* State legislation enacted in 2007 required alt6inties in Florida to use optical scan paper ballots for all
elections occurring after July 2008 with the exception of allowing retention of a DRE unit at each voting
location for use by disabled voters.



Thekey question this limitedbservation seeks answer is whether or nosing an op

scan ANlWeamdmdo omri nting system compatedhvdth ear | y v
the previousexperienceutilizing a DRE systensignificantlyimpacs the time it takes to

process a votehereviewinvolves examiningadministrative proessing time andoes

notattempt to compareoting time, i.ethetime it takes for avoter(s)to mark an op scan

ballotversus a DRE balldh the voting booth Recent researéltomparing voting times

between thesevo types of voting systems found no statistically significantedéhce.

The two counties involved in this observatitdiami-Dadeand Hillsborougt{principal
city Tampa) were selectedue totheir large vagr populations and because they
implementedlifferenttypes ofop scarequipmenfor early voting The use of ferent
v e n deguipnénteach withvarious configurations and feature#feredthe
opportunity to exploréhe impact othis variableonthe time ittakes to procgs voters

ReportMethodology

Information in this report is based on interviews wiith Supervisors of Election and key
staff in Hillsborough and Dade counti@scluding severaindividualsstaffing the early
voting sitescoupled with limited observatioand some direct questioningdozens of
voters participatingn early voting in he two counties Interviews and observation
occurred in Hillsborough Co. dfriday, August 22.Interviews occurred iMiami-Dade
Countyon Saturday, August 2ahd Sunday, August 24

HILLSBOROUGH COUNTY
Background/Statistics

Hillsborough County is tlfourth largest county in Florida with 650,739 registered

voters. For statewide elections, the county establishes 13 early votifig sites
Hillsborough was an all DRE county (for Election Day and early voting) until the op scan
transition occurred for 1August 2008 primary electibn The county pnéously used
Sequoia DREs. They switch&mlthe Premier op scan system in April 2@gmented

by theuse ofAutomarkop scarballot marking device for disability access compliance

Floridaenacted earlyating into law in2002 andsince therthe popularity of iperson
early voting hagirown considerdl in Hillsborough Co. Additionally, when Florida law
changed in 2006 to allow universal, no excalssentee voting by mail, the number of

® Electronic Voting Machines versus Traditiotdéthods: Improved Preference, Similar Performance.
Authors: Everett, S.P., Greene, K.K., Byrne, M.D., Wallach, D.S., Derr, K., Sandler, D, Torous, T.
To appear irHuman Factors in Computing Systems: Proceedings of 2018, New York: ACM.

® Hillsborough County set up 9 early voting sites for the 2004 primary elections and 11 sites for the
November 2004 general election. The number of early voting sites for the November 2008 election has not
yet been determined.

" Hillsborough Co. held a very snbcal election on the new op scan system in April 2008 involving only
seven Election Day precincts.



mail voters begato rise significantly. Aproximately3-4 0% of Hi | |l sbor ough

votersroutinely vote early either at one of the earlying sites or via mail ballotFor
the August 2008 primary election fully 48% of all ballots were cast prior to Election Day.

In statewide electiongver the past four yeatise overall numbenf pre Election Day
votershas beersplit approximately evenly between those who giatepersonat an early
voting siteand those who votby mailin Hillsborough Co Since 2006 the countyas
been pblicizing the availabilityof voting by mailincluding sending an absentee ballot
application form to all registered votersor the August 2008 primary election the trend
veered sharply toward voting by mail with tlurds of early voters awosing this option
(21,155 voted by mail compared with 10,392 voting at early voting %ité) the
66,150voters who cast ballots in the August 2008 primary electien10, 392 who

voted at an irperson early voting siteonstituted 16% of the voters

High voter turnout, both on Election Day and during early voting occurred in conjunction
with the November 2004 General Electivhen 86,61 %oted at an early voting site
Anticipating a high voter turnout for the November 2008 general eleeimmhasuming
approximatelyl5%will cast ballots at an early voting site, Hillsborow@t can expect

more than 97,000 early voters. This would constitute nine times asaadpyoters
compared with the August 2008 election.

Interviews

| metwith Hillsborough Co.Supervisoiof Elections Buddy Johnsoeneral Counsel &
Chief of Staff Kathy HarrisChief Deputyfor Information Technology David Parlksd
several others including early voting stalfesides the majarhallenge of transitionig

to a new votingystemduring the past yeaillsborough Coalso implementedeveral
othernew canputer systemscludinga newvoter registratiorsystemandelection
management and geographic information systems.

All agreed that it takes somewhat longer to processady voter using the new op scan
system than with DREs due to the ballot printing tinAd.ballots are bilingual printed in
both English and SpanihFor the Augus2008primaryelection the ballotontent fit on

one 820 X 1 1,@ithdr airigliodbuble sided dependingonthe voter b al. | ot
For the Novenber 2008 general election, Hillsborough €rpecs ballot conént to
requiretwo 820 X 1 4s)dolbke bidedPte-testingby their technical staff

indicated thaprinting ballotson demandor the primary electio required approximately

20- 30 seconds. Testing isguing regardingprint time for the longer, twpage ballot

that will be needed for the November 2008 election

Because the op scan system is new, a large sign weedgn each voting booth visually
depicting how to color in the oval to make votingesdons This simple, visual sign is

® Due to Hurricane Fay, early voting was suspended for two days which impacted the early vote totals.

° DREs handle multiple languages with an initialen where the voter selects the language of choice.
Thereafter, the ballot content is presented in only the language chosen.
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an effective approach to teaching voters the importance of marking the ballot correctly to
insure the ballot reader can count easelection. This ballot marking theme was carried
outin an advertising campaigrAdditionally,alarge sign was prominently ¢ikayed at

the entrance to eadarly voting site as shown in the photo below.

Photo: To show voters how to mark an opisdxallot to assure it will be read
correctly by the scanner, Hillsborough Co. instituted a voter education campaign
focusing on how to fill in the oval.

Observation

CurrentSteps to Process a Voter at Early Voting Site

Voter Check-in: One of the newystems implementeith HillsboroughCo. this yearis

the Electronic Voter Identification systemBYID. It enablespeedyocation of a

vote r 6 s imtleewoter registratiomaabase At the checkin table, @ch early voter is

asked to present his/hariverés licenseo one ofthe clerls staffing the EVID equipment.

The dr i v e thénswiped tlroagtise equipmenivhichreads the magnetic strip
similar to a credit card access systeiisl ocat es the voterodés regist
signatue on file Nextthe voter signs in on an electronic signature gtgached to the

EVID equipment



Theclerk looks at th& o tseecoddon the EVID monitor/screeand after verifyingthe

vot er 0 s macheghearteonfiep r e s s e s onfilascrees.pThEVID

systemis atached to a ballot printer whithenautomaticallybegins to printhe
appropriateballottypefortheva er 6 s resi dence address and,
designated political party ballSt Print time wasobserved twequireapproximately 20

25 secondgit took slightly longer ifthe printer had been idfer awhile).

Eachearly voting location was staffed with two or thikeeckin clerks who each

operatel EVID equipment attachetd a designated printdsesideeachclerk; the printer

in use is table heightThen thevoter is handed his/her balliisertal into a privacy

sleeve

The voter checlin process in Hillsborough Co. is shown in theturesbelow.

Photo: Voters (on left of table) signing in on elecatio pad. Chechn Clerks (on
right side of table) verify the voter on the EVID monitgach clerk usea
designated ballot printgfonthe right side of eachark).

% Hillsborough Co. had 1,155 unique ballot styles for this election.



Photo: Checkin table is on the right. Automark station (for disability access) is
in center/back of picture. ter voting booths angicturedon the left.

Voting: The voter is directed to a voting boathere s/he marks the gpan ballot with

the pen provided(If a voter wishes to utilize the disability access features of the

Automark equipment,atr t he v ot er dhevokeaidoecetdtoiake pri nted
his/herballot to the Automark voting stati@anduse the Automark equipment to make

ballot selectionsHillsborough Co. deployed one Automark eeirly votinglocation)

After marking the ballot, the voterd&ectedto the op scan readethe voter is

instructed to take his/her ballot out of the privacy sleeve and insert the voted ballot into
the scannerThis is avery quick process in Hillsborough Cas ¢gheballot scaner in

usé! has the capmty to be programmed @mutomaticallyaccepthousands of different

ballot types Therefore, ont one scanner is needed per early voting’$itié the ballot is

“"Hill sborough Co. uses Pajeaonmi eveérsd drad d olhalsicatn n®ecan 0¢ hs
and Sequoia, have a limited capacity to process multiple ballot types. Such ballot scanners require a
designated clerk to input each voterds balihgot type or

the voter to insert the ballot into the scanner.

2 Hillsborough Co. uses roving technicians in vans with additional equipment, including scanners, should
backup equipment be needed.



rejected by the scanner,@to detecting an overvqtthe voter ioffered the choice of
receiving a replacement ballot or allowing the ballot to be accepted as is

ITSTIMET®
MAKE YSUR MARK.

Buddy Johnson

———_ . |
W W Vi

Photo: Ballot scannem Hillsborough Co.



MIAMI -DADE COUNTY
Background/Statistics

Miami-Dade County is the largest county in Flongigh 1,170,13%eqgistered voters.
For statewide elections, Dade Co. typically establishes 20 early voting. $itesni-
Dade was an all DRE county (for Election Day and early voting) until the op scan
transition occurred for the August 2008 primary election. The gqumeviously used
ES&S IVotronic DREs and now usestES&S op scan systetoupled wih very limit
deployment of IVotronic DRE®r disability access compliance

Since 2002 when Florida law began requiring early voting and since 2006 when state law
change to allow universal, no excuse absentee voting by malil, the percentage of
registered voters iNiami-Dade Co. who are choosing to vote prior to Election Day has
fluctuatedbetween 32% 40% For the November 200generaklection,Miami-Dade

C o . 0 sticsydavenlt309,219 votecast ballots before Electioralp approximately
two-thirdsvoted at an early voting sitoampared with voting by majR08,157 inperson

early voters and01,062 who voted by niai

Recent trends indicate voting by mail isrgag popularityin the county Examiningthe
November 2006 General election and the January 2008 Presidential primary dileetion,
number and percent gbtes cast before Election Day were evenly split between the two
methods (November 2006: 411,018tal voters of which 66,190 (16%) cast ballots at

an early voting site while 64,774 (16%) cast ballots by mail. January 2008: 400,167
total voters of which 66,170 (17%) cast ballots at an early voting site while 66,382 (17%)
cast ballots by mail).

However, for the August 2008 primary election statistics reveal the soaring popularity of
voting by mail, amlmost twice as many pre Etem Day voters chose to vote absentee
compared with irperson early voting28,187 early voters versus 51,253 by nfail)
Therefore, for the August primary election 15% cast ballots at early voting sites, 27%
voted by mail and 58% voted on Election Day.

If the percentagef in-persm early votes remains aapproximatelyl5% oft he count yo6s
1.2 millionregistered voterMiami-Dade Co. can expect thake numbepf early voters

for the November 2008 general electismould approximate the 208,000 who voted early

in the November 2004 general election

3 Dade County is considering expanding the number of early vsitieg for the November 2008 General
Election although no decision had been finalized at the time of this report.

4 Like in Hillsborough Co., early voting sites in Miasbiade Co. were suspended for two days due to
Hurricane Fay which impacted the earbting totals.
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Interviews

| met with Supervisor of Elections Lester Sola, Chief Digplara SmithAsst. Deputy of
theVoter Services DivisiofPatrick Morrisand several other managers as webay
voting staffat two different sites

All agreed that it takes longer to process an early voter using the new op scan system than
with DREs This isdueprimarily to the ballot printing timéut there is also an impact as

a result of the extra step interactimgth a clerkat the ballot scanning statior clerk

must i nput the voterds preci ncvbtedhallohber pri or
into the scaner (as described in detail in next sectiodl ballots in MiamiDade Co.

are trilingual, printed in English, Spanish and Credler the August 2008 primary

election the ballotontent fit on one doublsided 820 X0 1lata Printing ballots on

demand for the August primary election required approxima@PR5 seconds. For the
November 208 general election, MiaridadeCo. expects ballot coant to require four

8%0 XoO 1bral | ot s ¥ Pdntng & fbuepagehbaltbtavill require significantly

more time thamprinting a onepage ballat

As a contingency pih, Miami-Dade Co. stocked a supply of gganted ballots for all
849 ballot types These prgorinted ballots weréocked into a large metal container at
each early voting site. Due to the low voter turnfmutthe Augusprimary election, the
volume of early voters was handled efficiently by the balletiemand process.
Therefore preprinted ballots weneotissued tovotersfor the August primary eledn.

Observation

Current Steps to Process a Voter at Early Voting Site

Voter Check-in: Like in Hillsborough Co., MiamDade Co. also instituted the

Electronic Voter Identification system (EVID) this year which facilitates quicker location

of a sreootd e thé voter registration database. At the eime@ble, each early

voter is asked to pr es efthe EViDiclerksiwaaswpasit i ver 6 s |
through the equipment to acceés$ e  vrecoretan the EVID monitor. Next the eot

signs in on an electronic signature pad attached to the EVID equipment.

The clerk |l ooks at the voterds record on the
voterds signaturermatselse diatclte pame omn tfhiel scrp
actvat es two printing processes: 1) a small

number and other identifying information to match up withizakot, and 2)
simultaneous priing of the ballotypef or t he voterés residence ad
elections, the designated political party baflot

15 For the November 2004 general election, optical scan ballots, then used only for absentee voting,
required up to five 8 | o0 X 1706 ballots due to a | arc
coupled with the requirement teipt trilingual ballots.

16 Miami-Dade Co. had 849 unique ballot styles for this election.
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Each early voting site wasaffed with three or four cheek clerks who operated the

EVID equipment which was networked with two very large ballot printsash staffed

with aclerk. It took approimately 2530 seconds for thenepageballot to printon one

or the other available printand for the clerk to insert 1) the ballot into a privacy sleeve

and 2) the slip of paper ceahindtleiclearpiagtict he vot e
cover on he front ofthe privacy seve.

Whenmultiple voterswere checking inthis simultaneou$allot printing and sorting
process was more complex to insure the correct ballot was issued to eachThaeset

up also requires more space for the very lprggers and separate staffing at each EVID
and at each ballot printéthis is not a factor in Hillsborough Co. where each chieck

cl er kds wor kanEMIDandaprinteroperatéd bydthee same clierk

Checkin set up in MamiDade Co., inailding EVID, printersand scannerss shown in
the picturesbelow.

Photo: EVID checkin stations. Ballot printer in background (far right).
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