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Preface

This volume of GAO’s report is a detailed analysis of labor-management
relations at the U.S. Postal Service. GAO’s analysis incorporates the views
of both national and local management, unions, and management
associations leaders on labor-management relations and the views of
postal employees on their work environment. We report on the state of
union-management relations, the work environment in mail processing
plants and post offices that we visited, and the initiatives to improve
relations. Specifically, we address four major topics:

(1) the Postal Service’s efforts to change its corporate culture in order to
succeed in a competitive marketplace (ch. 2);

(2) the status of union-management relations and the views of the postal
workforce on management style (ch. 3);

(3) the work environment and labor relations problems in mail processing
and delivery operations (chs. 4 and 5); and

(4) the efforts by the Postal Service, unions, and management associations
to improve the work climate and enhance labor-management relations
(ch. 6).

Any questions concerning this review can be addressed to J. William

Gadsby, Director, Government Business Operations Issues, who may be
reached on (202) 512-8387.

S C . NFve st
D

Johnny C. Finch
Assistant Comptroller General
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Chapter 1

Introduction

Early History of
Labor-Management
Relations

Over 800,000 people work for the U.S. Postal Service, making it the
nation’s largest civilian employer. The large majority of the postal
workforce is represented by unions that date, in some cases, back to the
1880s. Over the Postal Service’s history, relations between labor unions
and postal management have often been confrontational. The culture on
the workroom floor of the vast mail processing plants and post offices
throughout the country has been characterized by postal management,
management association, and union officials as authoritarian, wherein
employees work under a highly structured system of workrules and
autocratic management style. Working conditions at plants and post
offices reportedly have contributed to tension and frustration, and the
number of hostile and violent episodes involving postal employees has
increased since 1983.

Postmaster General Marvin Runyon, like many of his predecessors, has
said that the adversarial relationships between labor and management
must end. Since Mr. Runyon’s appointment to Postmaster General in

July 1992, there has been a visible emphasis on working to establish good
relations between postal management and unions representing postal
employees. He has attached great importance to improving relationships
between managers and employees, making better treatment of people a
high priority. “Autocratic management is out,” he has said, and employee
empowerment is one of the key elements of his agenda as Postmaster
General.

Labor-management problems at the Postal Service are not new. Poor
working conditions for postal employees go back to the end of the 19th
century, when letter carriers were often forced to stay on the job 10 or
more hours daily. An 1890 national survey showed that 90 percent of post
office clerks worked an average of 14 hours a day. Along with long
workdays, workrooms were filthy and the air was polluted. Tuberculosis
was such a common occupational disease among postal employees that it
became known as the “clerks’ sickness.”

Unsatisfactory working conditions, along with low pay and arbitrary
management behavior, prompted postal workers to be the first federal
employees to join unions in significant numbers. The city letter carriers
organized in 1889 and were the first “craft” to unite for concerted action. A
year later the postal clerks established a national organization, and by
1908 the rural letter carriers, the postmasters, and postal supervisors had
all formed national associations. In their early efforts, the postal union
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Introduction

The Postal Reform
Movement

leaders cultivated close relations with key Members of Congress to obtain
improvements in pay and working conditions.

The primary focus of postal employee organizations was lobbying
Congress and administering employee benefit programs until 1962, when
President Kennedy issued Executive Order 10988. The order established
the principle of limited collective bargaining. However, bargaining was
severely limited because almost all policies on wages and hours continued
to be controlled by Congress.

By the mid-1960s, the Post Office Department, then a cabinet organization,
was experiencing large increases in mail volume, mounting operating
deficits, and complaints of tardy deliveries. In 1966, operation of the
13-story, 60-acre Chicago Post Office stopped for over 2 weeks, as the
volume of mail exceeded the handling capacity of the nation’s largest
postal facility. Six months later, Postmaster General Lawrence O'Brien
called for major reforms. In response, President Lyndon Johnson
appointed the President’s Commission on Postal Organization, which was
headed by Mr. Frederick Kappel and known as the Kappel Commission, to
determine whether the postal system was capable of meeting the demands
of the nation’s growing economy and expanding population.

The Kappel Commission
Report

The Kappel Commission concluded that the postal system was
deteriorating and likely to produce more disasters similar to Chicago.
Some of the deplorable conditions found by the Commission were
antiquated personnel policies, a poor work environment, limited career
opportunities and training, an inadequate system for supervision, and
unproductive labor-management relations. The Commission’s report,
issued in June 1968, recommended that the Post Office Department be
replaced by a postal corporation owned by the federal government and
chartered by Congress. The new corporation would operate the postal
system on a self-supporting basis and take immediate steps to improve
customer service and the working conditions of employees.*

The 1970 Strike

The controversy swrrounding the proposed postal reorganization and
demands for wage increases for postal workers contributed to the largest
ever federal walkout to that date in 1970. President Richard Nixon had

"Towards Postal Excellence: The Report of the President's Commission on Postal Organization,
President’s Commission on Postal Organization, (Washington, D.C.: Government Printing Office,
June 1968).

Page 7 GAO/GGD-94-201B Volume II: Postal Service Labor-Management Relations



Chapter 1
Introduction

The Postal
Reorganization Act of
1970

predicated any wage increase on congressional approval of the
reorganization bill. The postal unions wanted a pay raise for their
members but uniformly opposed radical postal reorganization. All
attempts at compromise failed, and on March 18, 1970, city letter carriers
voted to strike in New York City. The walkout quickly spread to other
cities, affecting more than 600 post offices nationwide. By the end of the
O-day strike, over 200,000 workers were off the job.

Following the strike, Congress passed the Postal Reorganization Act in
August 1970, establishing the Postal Service as an independent
governmental establishment with a mandate to provide prompt, reliable,
and efficient mail services to all areas of the country. Congress envisioned
that it would be self-sustaining by 1985. The act brought postal labor
relations within a structure similar to that applicable to companies in the
private sector.? Collective bargaining for wages and working conditions
was authorized, subject to regulation by the National Labor Relations
Board. A negotiated grievance procedure, including binding arbitration,
was also authorized to resolve employee and union grievances.®

However, Congress included several key provisions differentiating postal
labor relations from those in the private sector:

Postal employees could not be compelled to join or pay dues to
the union.*

Strikes were prohibited.®

In lieu of the right to strike, binding (compulsory) arbitration was
established to resolve bargaining deadlocks.®

Wages comparable to those of workers in the private sector were
mandated.”

Public Law 91-375, 39 U.S.C. 1001 et seq.
339 U.S.C. 1206.
39 U.S.C. 1204, 1205,

539 U.8.C. 410 provides for the application of other laws to the Postal Service. This includes § U.S.C.
7311, which prohibits federal employees from striking.

39 U.S.C. 1207.
739 U.S.C. 1003,
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Organizations
Representing Postal
Employees

Associations were authorized for supervisors and managers to be
represented in the planning and development of pay policies, schedules,
and other programs affecting them.®

As of September 1993, 612,826 employees (about 83 percent) of the Postal
Service's 691,723 career employees were represented by unions. These
employees are called “bargaining unit” or “craft” employees. Although
union membership is voluntary, approximately 80 percent of those
represented by unions have joined and pay dues to the various postal
unions. General managers, postmasters, and supervisors, totaling 57,240 as
of September 1993, are “nonbargaining unit” employees and are
represented by management associations.

Craft Unions

Employees are organized along craft lines—i.e., by the nature of their
work—and most bargaining employees (612,600, or 99.7 percent) are
represented by 1 of 4 unions (see table 1.1.).

Table 1.1: Organizations Representing
Career Bargaining Employees as of
September 1993

Number of
Organizations and employee functions employees® Percent
American Postal Workers Union, AFL-CIO, (APWU) 305,937 49.8
represents clerks, maintenance workers, special delivery
messengers, and motor vehicle operators.
National Association of Letter Carriers, AFL-CIO, (NALC) 211,893 34.5
represents city letter carriers.
National Rural Letter Carriers Association (NRLCA) 43,694 7.1
represents rural letter carriers.
National Postal Maii Handlers Union {NPMHU), a Division of 51,078 8.3
the Laborers’ International Union of North America,
AFL-CIO, represents mail handlers.
Other unions® 1,647 3
Total 614,249 100.0

®The number of employees shown is the number of career craft employees represented and not
the number of unicn members.

The other unions are the D.C. Nurses Association (224 nurses) and the Federation of Postal
Palice Officers (1,423 officers).

Source: Postal Service On-Rolls and Paid Employee Statistics, Accounting Period 13, Postal
Fiscal Year 1993,

839 U.S.C. 1004.
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The headquarters and national offices of all four unions are located in the
Washington, D.C., area. Union presidents and other national officers are
elected every several years at conventions or by mail ballot, depending on
the terms of each union’s constitution. The union field structure of locals
and branch offices generally is aligned with the Postal Service field
structure. The local and branch offices are serviced by national business
agents who generally are full-time paid staff of the unions. At the local and
branch level, officers, who are full-time postal employees, are elected for
terms ranging up to 3 years in accordance with local constitutions. On the
workroom floor of mail processing plants and post offices, union shop
stewards are granted time away from their work to represent employees in
grievances.

Management Associations

The Postal Reorganization Act of 1970 included provisions unique to the
Postal Service in that it was required to consult with and recognize
organizations representing postmasters, supervisors, and other managerial
nonbargaining personnel. The National League of Postmasters (the
“League™) was formed in 1904 to promote the interests of postmasters in
smaller post offices; the older National Association of Postmasters of the
U.S. (Narus), which was formed in 1898, continued to represent
postmasters in large municipalities. Since 1970, the distinction between
the League and NAPUS, with a reported 1993 membership of approximately
19,000 and 23,000, respectively, has become blurred, and the membership
of the two organizations overlaps, i.e., many postmasters belong to both
organizations. The National Association of Postal Supervisors (NAPS),
which was formed in 1908 and had a reported membership of
approximately 35,000 in 1993, represents all supervisors and lower level
managers except those at headquarters and area offices.

Unlike craft unions, the management associations cannot bargain with
postal management. However, like the craft employee unions, the
associations have a long history of representing their members’ interests in
congressional deliberations on postal policy and exercising their rights
under the Postal Reorganization Act of 1970 to consult with postal
management on decisions that affect their members. Lacking accessto a
grievance/arbitration procedure to address their concerns, employees
represented by management associations use an internal appeal
procedure, the Merit System Protection Board, and the U.S. District Courts
to seek redress for adverse actions of postal management.
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Introduction

An 11-member Board of Governors directs the Postal Service. The Board
consists of nine governors, the Postmaster General, and the Deputy
Postmaster General. Other Postal Service officials include 21 vice
presidents, the Chief Postal Inspector, the Judicial Officer, and 605 Postal
Career Executive Service (PCES) positions. In addition, about 74,256
white-collar postal employees were under the Executive and
Administrative Schedule (Eas) at the end of September 1993. EAS has 26
pay levels and includes people in support functions, postmasters, and
supervisors.

Postal field operations are divided into two distinct functions—one for
processing and distribution and the other for customer service. Within
each of these functions are 10 area offices. The Area Offices for
Processing and Distribution oversee 352 mail processing and distribution
plants. These include 271 Processing and Distribution Centers/Facilities,
21 Bulk Mail Centers, and 60 Airport Mail Centers/Facilities. The Area
Customer Service Offices oversee 85 customer service districts that focus
on mail delivery and retail services. These districts are responsible for
about 39,400 post offices, stations, and branches, varying in size from
1-person operations to facilities with as many as 7,600 employees. (See
fig. 1.1.)
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Figure 1.1: U.S. Postal Service
Headquarters and Field Alignment as
of September 1993
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232 Processing and
Distribution Facilities

Source: U.S. Postal Service.
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At the end of fiscal year 1993, the Postal Service had 817,879
employees—85 percent (691,723) were career employees and 15 percent
(126,156} were noncareer employees. Overall, this was 35,673 fewer
employees than in fiscal year 1989. The Postal Service career employee
complement decreased during this 5-year period while the noncareer
complement increased. Although the size of the workforce is shrinking,
the Postal Service’s use of overtime has nearly doubled over the last 5
years, rising from 69.0 million workhours in fiscal year 1989 to

140.1 million workhours in fiscal year 1993. The increase in overtime hours
is due to a number of factors: higher mail volume,® automation program
not achieving anticipated workhour savings, and the recent loss of
experienced workers through the retirement incentive program offered in
1992. Taken together, the increase in overtime and hiring of noncareer

employees have more than offset the reduction in career employees (see
fig. 1.2).

¥In fiscal year 1993, for example, the postal workforce processed and delivered over 171.2 billion
pieces of mail—an increase of 2.9 percent over fiscal year 1992.
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Figure 1.2: Changes in Employee
Complement and Overtime Usage,
Fiscal Years 1989-1993

Thousands
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89 20 91 92 93
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I:l Overtime workyears

Sources: Postal Service On-Rolls and Paid Employees Reporting System and Postal Service
National Workhours Reporting System.

Of the 691,723 career employees, 98.5 percent were assigned to field
operations—32.1 percent (222,046) in mail processing and distribution and
66.4 percent {459,388} in customer service.

Mail Processing and
Distribution

Mail processing facilities are large plants containing conveyors and
machines that expedite the sorting and routing of mail and parcels. As
figure 1.3 shows, clerks represent the largest category of the
approximately 221,300 craft employees working in processing and
distribution facilities.
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Figure 1.3: Composition of Postal
Career Workforce in Mail Processing
and Distribution Facilities at the End of
Fiscal Year 1993

11.8%
Maintenance (26,149}

6.1%
Management & supervisors
{13,426}

3.2%
Vehicle operators (7,065)

1.0%
Professional, administrative, &
technical (2,309)

Clerks (124,608)

Mail handlers {47,696)

Source: Postal Service On-Rolls and Paid Employees Reporting System, Accounting Period 13,
Postal Fiscal Year 1993.

Most of the clerks perform mechanized or automated sorting tasks. Mail
handlers constitute the next largest category of workers. They are
assigned to unloading the incoming mail, operating equipment that
separates and cancels letter mail, performing parcel-sorting tasks, and
loading outgoing mail for further distribution or delivery. The remaining
craft employees include motor vehicle operators; vehicle, equipment, and
building maintenance employees; and other specialized workers.
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Managers or installation heads, along with the lower level supervisors and
support staff, represent about 7 percent of the total processing and
distribution workforce.

Customer Service

About one-half of the approximately 459,400 customer service employees
are city carriers who sort and deliver mail to homes, apartments, office
buildings, and businesses. The city carriers work in urban and suburban
post offices along with clerks who perform mail sorting and window
scrvices. Mail handlers, maintenance workers, vehicle operators, and
special delivery messengers also work in post offices. (See fig. 1.4.)

Page 16 GAO/GGD-94-201B Volume II: Postal Service Labor-Management Relations




Chapter 1
Introduction

Figure 1.4: Composition of Postal
Career Workforce in Customer Service
Districts at the End of Fiscal Year 1993
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Source: Postal Service On-Rolls and Paid Employees Reporting System, Accounting Period 13,
Postal Fiscal Year 1993.
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Objectives, Scope,
and Methodology

Rural communities, as well as some suburban post offices, are served by
“rural carriers.” They perform the same work as city carriers plus some of
the duties of window clerks, such as selling stamps and handling
registered mail.

Postmasters or installation heads and supervisors direct the workforce in
post offices of varying sizes and constitute, along with support staff, about
11 percent of the customer service workforce.

In March 1992, Senator David Pryor, Chairman of the Federal Services,
Post Office, and Civil Service Subcommittee, and Senator Carl Levin,
Chairman of the Oversight of Governmental Management Subcomumittee,
Senate Committee on Governmental Affairs, asked us to conduct a
full-scale review of labor-management relations at the U.S. Postal Service.
Their request was prompted by the November 1991 shooting of postal
employees in the Royal Oak Mail Service Center in Royal Oak, MI, and
other incidents of violence in the workplace. As agreed with the two
Subcommittees, the objectives of the review were to determine the status
of labor-management relations® in the Postal Service, evaluate past efforts
to improve relations, and identify any further opportunities to improve
relations.

Our review was done in two phases. The first was done during the 4
months preceding the appointment of Mr. Marvin Runyon as Postmaster
General in July 1992, and the second phase began after the implementation
of a new organization structure in February 1993 and continued through to
December 1993.

During both phases, we interviewed a total of 479 Postal Service
supervisors and management officials, national and local postal labor
leaders, and national management association leaders (see table 1.2).

1“Labor-management relations” as used in this report is a broad term encompassing relations between
postal managers/supervisors and employees as well as the traditional meaning of relations between
management and unions.
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Table 1.2: Postal Service Bargaining
and Nonbargaining Employees
Interviewed

Customer Processing

service and delivery Total
Nonbargaining employees interviewed
Headquarters officials® 38
Area offices 8 4 12
District personnel 40 40
Postmasters, plant managers, and tour 12 23 35
superintendents
First-line supervisors 23 71 94
Others 7 37 44
Total nonbargaining 90 135 263
Bargaining unit employees interviewed
National officials 12
Local APWU reprasentatives 0 55 55
Local NALC representatives 25 5 30
Local NRLCA representatives 7 0 7
Local NPMHU representatives 1 34 35
Local craft employees 17 44 61
Total bargaining 50 138 200
Association representatives interviewed
Naticnal officials 9
NAPS 1 2 3
NAPUS 3 0 3
League 1 1
Total associations 5 2 16
Total number of interviews 142 278 479

fHeadquarters officials interviewed were in Labor Relations, Employee Relations, Training and

Development, Quality, Finance, Operation Support, and the Inspection Service.

The interviews were designed to address each objective as well as (1) help

us understand the relationships between management and unions,
between unions and their memberships, and between supervisors and

employees; and (2) identify the factors that contribute to good and bad

labor-management relations on the workroom floor.

In phase I, our work also included the following steps:
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reviewing relevant GAo reports (listed at the end of this report) and the
results of other studies on labor-management relations done for or by the
Postal Service labor relations or employee relations offices;

examining the legislative history of the Postal Reorganization Act and
other relevant literature on postal labor-management relations;
analyzing grievance/arbitration data compiled at the national level to
identify the types of disputes and disagreements between labor and
management;

analyzing the April 1992 results of a Postal Service employee opinion
survey to identify factors causing employee dissatisfaction;" and
visiting the then Eastern and Western Regions and the Baltimore,
Honolulu, and San Francisco Divisions to assess the labor-managerment
climate in field operations.

Between August 1992 and February 1993, we suspended our field work
until Postmaster General Runyon had accomplished the unprecedented
reorganization and put his new headquarters and field operations
management teams in place. During this time, we visited two unionized
companies—¥Ford Motor Car Company and Saturn Corporation, a division
of General Motors—to gain insight on what methods they used to improve
the climate on the workroom floor for comparison with the actions
planned by the Postal Service.

On the basis of our phase one work and the new Postmaster General’s
changes, we focused the second phase of our work on working conditions
and relations at selected processing and distribution plants and customer
service districts located in 5 of the 10 newly established area offices, as
follows:

UThis survey involved mailing a questionnaire to all postal employees to determine their satisfaction
on 12 performance dimensions, such as employee treatment and participation. (See ch. 3 for a
discussion of the survey and 1992 and 1993 results.)
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Allegheny Area

Cincinnati Processing and Distribution Center, OH
Loveland Post Office, Loveland, OH
Groesbeck Post Office, Cincinnati, OH

Mid-Atlantic Area

Southern Maryland Processing and Distribution Center, Capitol
Heights, MD

Southern Maryland Bulk Mail Center, Capitol Heights, MD

Hyattsville Post Office, Hyattsville, MD

Clinton Post Office, Clinton, MD

Waldorf Post Office, Waldorf, MD

New York Area

Morgan Processing and Distribution Center, New York, NY
Carmel Post Office, Westchester, NY
Grand Central Station Post Office, New York, NY

Pacific Area

San Francisco Processing and Distribution Center, CA
Healdsburg Post Office, San Francisco, CA

Napolean Post Office, San Francisco, CA

Mission Annex, San Francisco, CA

Western Area,

Denver Processing and Distribution Center, CO
Denver Bulk Mail Facilities, Denver, CO

Bear Valley Post Office, Denver, CO

Longmont Post Office, Longmont, CO

We selected the area offices and plants judgmentally with the primary aim
of providing both geographic coverage and a mix in the sizes of plants and
post offices. During our review, we found that five of the seven plants we
visited were in the bottom haif of all processing facilities in employee
dissatisfaction with management.

At the processing and distribution centers and bulk mail centers visited,
we interviewed plant managers, tour superintendents, and local officials of
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each union representing postal employees at the location. We also
interviewed two or three first-line supervisors for each craft for tours 1
(early moming) and 3 (late night). We selected supervisors for each tour
on the basis of the advice and concurrence of both plant management and
local NAPS representatives. We selected tours 1 and 3 because each tour
had more mail processing activity and more employees than tour 2. We
also interviewed four to six union shop stewards on each tour on the basis
of the advice and concurrence of both plant management and local union
presidents.

In addition to the extensive interviewing we did at the selected plants, we
reviewed grievance and arbitration data (contractual disputes and
disciplinary actions) to help understand and document the nature and
causes of workplace problems identified through interviews. Other
information we collected and analyzed included workhour statistics, such
as overtime and sick leave usage.

We selected two post offices for visits from each of the five area offices.
We selected the post office that had the largest number of carriers in each
customer service district where the area offices were located and a second
post office that had a mix of city and rural carriers. We wanted to cover
post offices with (1) enough carriers to get a range of perspectives on
working conditions and relations and (2) a mix of rural and city carriers to
compare and contrast the working conditions and relations of rural and
city carriers. At each post office, we interviewed the postmaster, at least
two shop stewards for city carriers, two shop stewards for rural carriers,
and two supervisors, using the same selection method employed for
processing and distribution plants. At each post office, we reviewed data
on such issues as grievances and arbitration, similar to the information
collected at processing and distribution plants.

In addition to the facilities listed on page 21, we revisited Oklahoma City,
OK, and Indianapolis, IN, post offices where we had done previous audits!?

to determine the current conditions of employee relations on the
workroom floor. In addition, we visited three additional processing and
distribution plants in Birmingham, AL; Royal Oak, MI; and Sacramento,
CA, to obtain information on a clerk craft crew chief pilot program being
tested at these plants. This was a new initiative by the ApwU and the Postal
Service to give clerks the opportunity to assume greater responsibility for
their work.

ZPostal Service: Employee-Management Relations at the Indianapolis Post Office Are Strained
(GAO/GGD-90-63, April 16, 1990); and Postal Service: Employee/Management Relations at the
Oklahoma City Post Office (GAO/GGD-30-02, Oct. 27, 1988).
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In addition to the above field work, we did a second round of interviews
with Postal Service headquarters management officials and national postal
labor and management association leaders to obtain their views on the
Postmaster General’s reorganization and announced agenda for making
the Postal Service more accountable, credible, and competitive. We also
analyzed the September 1993 results of the Postal Service employee
opinion survey (E0s) to identify changes in employee opinions since the
1992 survey. Both the 1992 and the 1993 survey were done for the Postal
Service by an independent contractor, Market Facts, Inc. Following are the
response rates, survey periods, and other information on the surveys. Our
work was done in accordance with generally accepted government
auditing standards.

Table 1.3: Information on Postal
Service Employee Opinion Surveys

1993 1992

August and Apri and
Survey period September May
Number of questions asked®
For all employees 84 77
Supervisors only 0 6
Total questions 84 83
Response rate at national level
Questionnaires delivered 657,818 729,073
Total returned 512,818 586,073
Response rate 78% 80%

2|n 1993, 10 questions were added, 9 were dropped, and 5 were revised for a net change of plus
1.

Sources: 1992 and 1993 Postal Service employee opinion surveys.

We obtained written comments on this report from the Postal Service and
two of the four unions. The other two unions and the three management
associations chose to provide oral comments. We have presented their
comments along with our evaluation at the end of volume I and reprinted
the written comments in appendixes IIl to V.
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Corporate Culture to Succeed in the
Competitive Marketplace

Current Environment
Is Challenging Postal
Service to Improve
Service

Every year the Postal Service is deprived of billions of dollars in revenue
as postal customers look to other media and suppliers to satisfy their
communication needs. Recognizing this trend, the current Postal Service
leadership team is striving to improve the quality of postal services and
become more competitive in a dynamic communications marketplace. A
cornerstone of the team'’s strategy is a long-term effort to revitalize the
organizational culture by improving labor-management relations and
eliminating a long-embedded autocratic style of managing postal workers.
Although the idea is not new—previous postmasters general have tried to
change the organizational culture in the past—the strategy is. If this
strategy is not successful, the Postal Service’s competitive situation may
cause further decreases in its market share, reduce revenues lower than
what is required to break even, and generate the need for more frequent
rate increases to cover revenue shortfalls. These outcomes, in turn, could
further erode the Postal Service’s market share and create a recurring
cycle of revenue shortfalls leading to still more frequent rate increases.
Given this possibility, postal management would face increased demands
to cut personnel costs (about 82 percent of budget) by eliminating jobs
and future wage increases.

The Postal Service operates in an environment very different today from
what it was at the time of the 1970 reorganization. During the past 23
years, its competitive position in the marketplace has eroded, especially in
its parcel post and overnight mail markets. Competition for its core
markets (first-class and third-class mail} face similar erosions, not by
direct competitors, but by growing electronic alternatives that can
substitute for printed communications sent via mail.! According to Postal
Service studies, about half of its mail volume and 40 percent of its
revenues are now vulnerable to electronic alternatives. Transactions
subject to electronic diversions include credit card billings and payments,
direct mail advertising and mail orders, utility bills, bank statements, and
tax form submissions.?

The Postal Service is attempting to ease and defer the effects of
competition by improving customer satisfaction. The Postal Service has
considerable data showing that slow or unreliable delivery of mail is the

In our March 1992 report to Congress entitled U.S. Postal Service: Pricing Postal Services in a
Competitive Environment (GAO/GGD-92-49, March 25, 1992), we discuss the competitive threat facing
the Postal Service and some constraints and obstacles that affect its efforts to compete effectively.

2For more information on electronic diversions, see Postal Service: Role in a Competitive
Communications Environment (GAO/T-GGD-94-162, May 24, 1994).
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leading cause of postal customer dissatisfaction. The Customer
Satisfaction Index (cs1), a series of customer satisfaction surveys
conducted by the Postal Service since 1991, has consistently shown that
the drivers of customer satisfaction offering the greatest potential for
improvement are (1) the consistency and length of delivery times for both
local and nonlocal mail and (2} the time of day mail is delivered as well as
the consistency of the time of day.’

In addition, data from the Postal Service's Consumer Service Card system
show that inconsistent and late mail delivery are the leading causes of
customer complaints, accounting for 111,071 {26 percent) of the total
421,230 complaints filed with the Postal Service in fiscal year 1993,

The Postal Service recognizes that improving customer satisfaction hinges,
to a large extent, on its ability to improve employee satisfaction. Although
the Postal Service embarked on a massive effort to automate mail
processes in 1982, processing and delivery of mail today is still
labor-intensive. We previously reported? that total workhours increased
through fiscal year 1991 even though the automation program began in
1982, As indicated in chapter 1, this trend of increasing workhours
continued through fiscal year 1993. Accordingly, the employees of the
Postal Service play a vital role in making sure that the mail is delivered to
the right customer at the right time—a key to competitiveness. This
significant role of postal employees is not expected to change dramatically
in the foreseeable future.

Various literature and official Postal Service documentation show that
management of the Postal Service has historically tried to motivate
employees to move the mail quickly through the various processes using a
“stick” rather than a “carrot” approach. That is, employees were often
enticed to perform well through threats and intimidation rather than
reward and recognition. Clearly, whatever management style was used in
the past has not caused employees to move the mail fast enough to always

¥The Postal Service is currently using two systems to independently evaluate how well it is serving
customers. They are the Customer Satisfaction Index (CSI) and External First-Class Measurement
System (EXFC). CS], administered quarterly by Opinion Research Corporation, tracks residential
customer satisfaction for such areas as responsiveness, reliability, carrier services, post office box
service, mail forwarding, complaint handling, telephone experience, window and lobby service, and
post office property. The quarterly EXFC, administered by Price Waterhouse, measures the delivery
time of First-Class Mail from deposit to delivery (collection box to mail slot). The Postal Service does
not yet have similar business customer satisfaction data but awarded a contract in April 1993 to obtain
such data, which are expected to be available by October 1994.

Postal Service: Automation Is Restraining But Not Reducing Costs (GAO/GGD-92-58, May 12, 1992);
Postal Automation and Pricing in the 1990s (GAO/T-GGD-92-33, May 12, 1992); and Postal Service’s
Role in a Competitive Communications Environment (GAO/T-GGD-94-162, May 24, 1994).
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Postal Service
Strategies for
Changing the
Corporate Culture

meet customers’ needs and expectations. Nor has it helped employees to
feel very good overall about their working conditions, as we will show in

chapters 3, 4, and 5.

Shortly after taking office in July 1992, Postmaster General Runyon said
that a change in the corporate culture is needed if the Postal Service is to
succeed in today’s competitive communications market and become a
world-class organization. The change he is seeking is a transformation
from an “operation driven, cost driven, authoritarian, and risk averse”
culture to one that is “success-oriented, people oriented, and customer
driven.” According to Mr. Runyon, management, unions, and employees all
need to work together to improve relationships and organizational
performance, so the Postal Service as a whole can focus on meeting
customers’ needs.

The Postal Service's strategies for changing the corporate culture have
centered on (1) restructuring the organization, (2) establishing a National
Leadership Team that includes all Postal Service officers and the national
presidents of the unions and management associations, and (3) changing
the incentive systems for rewarding managers.

Restructuring the Postal
Service

One of the first actions taken by Postmaster General Runyon was a
top-down restructuring and downsizing of the Postal Service. This was
undertaken to deal with a $2.2 billion deficit projected in fiscal year 1993°
and was part of Mr. Runyon'’s broader strategy to make the Postal Service
more accountable, credible, and “competitive.” The restructuring, which
was largely carried out over a 120-day period between August and
November 1992, was the most sweeping reorganization since the Postal
Reorganization Act of 1970. It realigned resources into two
functions—mail processing and distribution and customer service. The
goal was also to make the organization flatter and reduce layers of
management by eliminating 30,000 positions.® To make the overhead

®Due to the restructuring efforts, major cost savings initiatives, and a resurgence in revenue growth
from an improving economy, the Postal Service ended the fiscal year with a $371 million operating
loss. However, the total net loss was substantiaily higher ($1.8 billion) due to an $867 million
retroactive interest assessment imposed by the Omnibus Budget and Reconciliation Act of 1993 and a
debt refinancing item of $5637 million incurred in fiscal year 1993.

®In June 1994, the Merit Systems Protection Board (MSPB) ruled that the restructuring violated the
rights of middle managers with veterans preference by demoting them and eliminating their jobs
without following reduction-in-force regulations. In August 1994, Postmaster General Runyon
announced that the Postal Service would drop its appeal of the MSPB ruling.
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reductions without resorting to layoffs, the Postal Service offered an
early-out retirement option to most employees.”

As of October 1993, the new structure had 22,956 fewer overhead positions
nationwide, which was 7,044 jobs short of the goal of 30,000 fewer
overhead positions. The positions eliminated were 18 senior management
officers, 631 PCES positions, and 22,307 supervisor/management and
administrative positions® in headquarters and in field operations. This
reduction was in keeping with Mr. Runyon’s goal for less direct
supervision of the workforce, and the downsizing reduced
supervisory/management workhours in mail processing and distribution
facilities and customer service districts by 19 percent and 10 percent,
respectively. In field installations at the beginning of fiscal year 1993, there
was 1 supervisor/manager for every 15 career employees who handled the
mail. By the end of fiscal year 1993, the ratio had changed to 1
supervisor/manager for every 19 career employees.

Approximately 48,000 employees took advantage of the special option
retirement and many were in nonoverhead positions, such as clerks, city
carriers, postmasters, and mail handlers. To make up for a leaner
workforce and increased mail volumes, the Postal Service had to resort to
record overtime hours for employees and the use of more temporary or
transitional employees.

Nevertheless, the data show that following the restructuring, at least until
recently, service to customers generally improved or remained constant.
For example, customer satisfaction data compiled for the Postal Service
by Opinion Research Corporation (i.e., Customer Satisfaction Index
data—csI) showed that 88 percent of the nation’s households rated their
overall satisfaction with the Postal Service as “excellent,” “very good,” or
“good” in the first quarter of fiscal year 1994. This was 1 percentage point
higher than the national rating received during the first quarter of fiscal
year 1993, which followed the restructuring. Another indicator, the
External First-Class Measurement System (EXFC) compiled by Price
Waterhouse, showed that the Postal Service delivered overnight
First-Class mail on time about 84 percent of the time from the beginning of

"The retirement incentive permitted most employees to retire at age 50 with at least 20 years of service
or any age with at least 25 years of service. It was extended to include craft employees as part of a plan
to free up positions that could be filled by (1) employees who occupied positions that were abolished
and who either were not eligible or chose not to retire or (2) new noncareer “transitional” employees.
For more information on the downsizing, see Postal Service: Restructuring, Automation, and
Ratemaking (GAO/T-GGD-93-15, March 25, 1993).

¥Includes some bargaining unit positions.
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the first quarter of 1993 through the first quarter of 1994. However, the
EXFC score dropped to 79 percent during the second quarter of 1994, which
ended March 4. (The csi score for the second quarter of 1994 was

89 percent.)

Building a
Labor-Management
Partnership

A second action the Postal Service took was to establish a National
Leadership Team by inviting union and management association
presidents to participate in top-level corporate meetings. All four major
unions and three management association leaders accepted the
invitation—marking the first time in the Postal Service's history that
employee organization leaders joined postal executives in regularly
scheduled meetings. This National Leadership Team meets weekly to
share information and discuss a full range of corporate issues—such as
budget, pricing, and productivity. One of the team’s accomplishments was
agreeing to a “Purpose, Vision and Guiding Principles” staterent that was
released in the fall of 1993. (See app. I for the full text of the statement.)
This statement articulates the organization’s vision to be a world-class
organization and premier provider of 21st century postal communications
services. It also commits the organization and all of the parties to a set of
guiding principles and three major goals: (1) custorner satisfaction,

(2) commitment to employees, and {(3) revenue and income generation,

Our interviews showed that national union and management association
leaders welcomed the opportunity to discuss business issues with top
Postal Service officials. They commended Mr. Runyon for opening the
“doors of opportunity” and allowing them to play a role in shaping the
Postal Service’s future. The President of the National League of
Postmasters said that the message being sent is that power sharing is okay
and input from many people produces better decisions. According to the
NALC President, employee representatives should have a say about how
operational decisions are made because craft employees’ interests are
strongly intertwined with organizational success.’ The NRLCA President
said that the leadership team concept “is a great change” and has been “a
positive thing for all [those] concerned—unions, associations, officers, and
the Postal Service.” The apwu President, who has resisted participative
management programs in the past, said that he attended the weekly
meetings only “for information and input.”

*In this regard, NALC and the Postal Service signed a series of memoranda of understanding in the fall
of 1992 that paved the way for union-management cooperation in implementing delivery point
sequencing {(DPS} of mail. DPS is part of the automation program that is to automate letter carriers’
manual task of sorting mail into delivery sequence. (See ch. b for further details.)
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Changing Performance
Management Systems for
Postal Officers and
Executives

A third action to change the corporate culture was to modify certain
Postal Service performance management incentive systems in order to
measure and reward officers and executives for “people skills” and
encourage organizational success through teamwork. The old incentive
systems were based on individual achievements relating to budget,
productivity, and other goals, such as controlling sick leave usage and
injury rates.

In the summer and fall of 1993, 550 members of the PCES plus the
Postmaster General, Deputy Postmaster General, and 23 other corporate
officers participated in a new management style assessment process called
the “360-degree feedback process.” Under this process, these individuals
were evaluated by their subordinates, peers, and bosses on their
leadership and interpersonal skills. The data are being evaluated blindly
(i.e., without their names or locations identified) by a subgroup of the
corporate leadership team. All executives are to receive detailed feedback,
and those receiving lower ratings are to undergo intensive training and
development.

Initially, the 360-degree feedback process is to apply only to Postal Service
officers and executives. At the time of our review, postal management was
discussing with the three management associations expanding a form of
this kind of feedback process to EAS managers and supervisors. Postal
headquarters officials told us that they hope the process can be
implemented at the EAS levels in fiscal year 1995.

In addition to the 360-degree feedback process, postal officers and
executives are developing a “succession planning” process to identify
potential successors to their positions. The goal of the planning process is
to recognize, train, and promote individuals capable of enhancing
employee commitment and teamwork. The potential successors will be
evaluated on their “track record” of relevant experience and their
management style as assessed through the 360-degree feedback process.
According to a previous Vice President for Employee Relations, the
succession planning will minimize “cronyism” because officers and
executives will be held more accountable for the individuals they select as
SUCCESSOrs.

Another aspect of the new management incentive systems is the
replacement of individual-based with team-based measurement and
reward systems to encourage teamwork and organizational success. Key
postal mail processing and customer service managers are organized in
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Conclusions

geographically based teams, called “performance clusters,” which are to
plan and manage efforts to achieve the Postal Service’s corporate goals in
its 85 districts. Although postal leadership encouraged the involvement of
union and management association representatives in performance cluster
activities, postal managers in each cluster are to decide if participation of
others is needed and how to involve them. The performance cluster sets
goals for customer satisfaction as measured through csi surveys,
commitment to employees as measured by the E0s Index (see definition on
p. 42), and revenue generation. Rewards for executives at every level are
to be tied to overall corporate success in the three goal areas.

For fiscal year 1993 performance awards, the Postal Service eliminated an
annual merit evaluation program for all EAS employees, including
postmasters, managers, and supervisors, and instead based their annual
pay increases on the same factors used in a Striving for Excellence
Together (SET) program developed for certain craft employees. SET
provides for annual lump-sum payments on the basis of Postal Service
financial performance and csI results. (See ch. 6 and app. 11 for additional

details on the SET program.)

Strategies to change the Postal Service culture have, for the most part,
been implemented only at the national level and the executive
management levels in field offices. If implemented at the local level, these
strategies have the potential to improve labor relations and eraployee
satisfaction in the Postal Service. As we will describe in the following
three chapters, change is needed on the workroom floor, where
labor-management relations are adversarial and many employees are
unmotivated and stressed.
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Contract Negotiations
at Times Have Been
Contentious

If it is to meet the economic and competitive challenges of the 1990s, the
Postal Service cannot afford the confrontational and adversarial
labor-management relationship that has long existed. A significant change
is needed. As described in chapter 2, Postmaster General Runyon and the
National Leadership Team have made progress in cultivating better
relations at the national level. This initiative has been viewed as a positive
first step by Postal Service officials and the presidents and top officers
from the three management associations and four unions.

However, some of the leaders that we interviewed were skeptical about
the Postal Service’s ability to sustain these efforts and to cascade change
down to the workroom floor because of (1) a persistently acrimonious
union-management relationship, as evidenced by a dependence on
third-party interventions to resolve grievances of day-to-day problems in
the workplace; (2) an autocratic organizational culture that causes conflict
among managers, supervisors, and craft employees; and (3) a stressed and
disgruntled workforce that does not believe the Postal Service is operating
efficiently or fairly.

This chapter examines the extent and causes of these problems as
perceived by key Postal Service officials and the presidents and top
officers of the four major postal unions and three management association
officials. It also presents the views postal employees expressed in the 1952
and 1993 employee opinion surveys.

Contract negotiations, which take place at the national level every 3 or 4
years, have at times been difficult, making arbitration necessary to resolve
bargaining deadlocks with three of the four major unions.! Interest
arbitration? occurred in 1978, 1984, and 1990 with ApwU and NALC; and in
1981 with the Mail Handlers. According to APwU officials, the parties have
“occasionally failed” to negotiate collective bargaining agreements
because of “the basic differences in the interests of workers and their
employer” and management’s regressive demands on the pay and benefits
of postal employees,

Negotiations in recent years have also been protracted, with old issues
resurfacing at each negotiation. To illustrate, the most recent negotiations
between the Postal Service and Apwu and NALC began in 1990 and took 3

The rural carriers have a cooperative relationship with the Postal Service and generally have been
able to negotiate contracts without arbitration.

2Interest arbitration is arbitration over the terms of a new contract.
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years and two arbitration hearings before all disputes were finally resolved
in June 1993. The issues generally remained the same as in earlier
bargaining talks: the unions pushed for wage and benefit increases and job
security, while cost-cutting and flexibility in hiring practices were the
goals of postal management. One top postal management official
described these negotiations as quite bitter and very damaging to the
relationship with the unions. She said that collective bargaining interferes
with an ongoing labor-management relationship because contract
negotiations are disruptive. They inject hostility into the “regular”
relationship, and a long and bitter negotiation process can have a
devastating impact on the relationship.

: The grievance/arbitration procedure is the primary mechanism for
Too Ma‘ny Grievances rank-and-file employees in most unionized organizations to voice
Are Referred From work-related concerns. A procedure that is working effectively would

the Workroom Floor result in most disputes being resolved quickly at the lowest organizational
level, e.g., by the supervisor, employee, and union steward.

Postal Service Grievances A “grievance,” as defined in postal labor agreements, is “a dispute,
Procedure difference, disagreement or complaint between the parties related to
wages, hours, and conditions of employment.”

The Postal Service's procedure for resolving grievances is similar to that
used in the private sector and other public organizations. It is a 4- or 5-step
procedure, depending on the type of grievance. Each of the first three or
four steps in the process involves lower to higher union and management
level officials in their respective organizations, with the final step involving
outside binding arbitration by a neutral third party. Both employees and
the four unions that represent them can initiate grievances. The steps of
the procedure are shown below.,

The employee or union steward discusses the grievance with the
supervisor within 14 days of the action giving rise to the grievance.
« The supervisor renders an oral decision within 5 days.

« The union has 10 days to appeal the supervisor’s decision.

Step 1: Informal

The grievance is filed in writing on a standard grievance form with the

Step 2: Installation Head or

Designee (E.g., Postmaster, installation head or designee.
Plant Manager) » The installation head and the union steward or representative meet within
7 days.
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Step 3: Area Office

Step 4: National Level Review
of Grievances Involving an
Interpretation of the National
Agreement

Step 5: Arbitration

The installation head’s decision is furnished to the union representative
within 10 days.
The union has 15 days to appeal the installation head’s decision.

The union files an appeal with the Area Office’s director of human
resources.

The union’s Area representative meets with the representative designated
by the Postal Service within 15 days.

The Postal Service’s step 3 decision is provided to the union representative
within 15 days.

The union has 21 days to appeal the decision to arbitration (step 5).

If either party maintains that the grievance involves a matter concerning
the interpretation of the National Agreement, the union has 21 days to
refer the matter to the national level of the union and the Postal Service.
Representatives of the national union and the postal headquarters meet
within 30 days.

The Postal Service issues a written decision within 15 days.

The union has 30 days to appeal the Postal Service's decision to
arbitration.

An arbitrator is selected and a hearing is scheduled under the terms of the
National Agreement, depending on the type of grievance.
The arbitrator’s decision is final and binding.

Available Data Show Large
Volume of Grievances
Leading to a Backlog of
Arbitration Cases

A key problem that has arisen under the Postal Service's
grievance/arbitration procedure is the high number of grievances being
filed and the inability of supervisors or installation heads and union
stewards to resolve them at the step 1 and 2 levels. The Postal Service’s
national grievance arbitration database showed that in fiscal year 1993,
there were 51,827 grievances that were not settled at steps 1 or 2 and were
appealed to step 3 at the area level. That means that, on average,
approximately 1 in 12 bargaining employees had problems that could not
be resolved at the installation level and were elevated to the area office.
This number is a decrease of 8,093 grievances from fiscal year 1992 but
still is higher than the numbers reported in fiscal years 1989, 1990, and
1991 when the workforce was larger (see fig. 3.1).
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Figure 3.1: Postal Service Grievances
Appealed to Step 3, Fiscal Years 1989
Through 1993

Number of step 3 grievances
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Source: U.S. Postal Service.

Also, both union and management officials agreed that the total volume of
grievances is too high. However, we could not determine the total number
of grievances filed annually by postal employees because the Postal
Service’s national grievance arbitration database does not contain
information on grievances at steps 1 and 2. Such data are kept at
individual post offices and processing facilities. The volume and type of
issues grieved at the facilities we visited are discussed in chapters 4 and 5.

According to Postal Service officials, the national database recorded
grievances appealed to step 3 but has not reported the disposition of step 3
grievances since fiscal year 1991.% In that year, 47,084 cases were appealed
to step 3 and 47,495 cases were decided by then regional (now area) level
management. Management denied 30,524 (64 percent) of the grievances
(denials that the unions could appeal to arbitration) and sustained 282
grievances in favor of the union, or less than 1 percent of the total.
Management and the unions settled 27 percent of the cases. The remaining

3At the time of review, the national database was being modified to accommodate the 1992
reorganization of the field structure, which had an impact on the availability of data.
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cases (about 8 percent) were either withdrawn by the union; closed for
administrative reasons (e.g., issue became moot or grievant died);
remanded to local parties for further factual development; or collapsed
into one case to represent those parties that grieved the same issue
(referred to as representative cases). (See fig. 3.2.)
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Figure 3.2: Postal Service Disposition
of 47,495 Step 3 Grievances Decided in
Fiscal Year 1991
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Source: U.S. Postal Service.
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The Postal Service also stopped tracking the number of grievances
awaiting arbitration. The last available data on this were as of

October 1992, which showed a backlog of 38,335 cases (33,417 contract
cases in which the grievant or union alleged a violation of a union
contract; and 4,918 discipline cases in which the grievant or union alleged
that a disciplinary action was unwarranted or taken without just cause).
The average age of contract grievances in the backlog ranged from a low
of 228 days in the former Southern Region (now the Southeast and
Southwest area offices) to a high of 696 days in the former Eastern Region
(now the Allegheny and Mid-Atlantic area offices). (See fig. 3.3.)

Figure 3.3: Average Age of Open
Arbitration Cases as of October 1992
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Source: U.S. Postal Service.

These data mean that if contract cases continue to be processed at that
same rate, employees filing grievances in the former Eastern Region could
expect to wait, on average, almost 2 years for an arbitration resolution

Page 37 GAO/GGD-94-2018 Volume II: Postal Service Labor-Management Relations



Chapter 3

Adversarial Labor-Management Relations
Are an Impediment to Cultural Change and
Postal Service Competitiveness

after processing the grievance through three or four Postal Service
grievance steps. Figure 3.3 shows that the average elapsed time for
arbitration of discipline cases was lower than for contract cases and
ranged from 97 days in the Southern Region to 400 days in the Eastern
Region.

The High Volume of
Grievances Is Costly to the
Postal Service

Some academic research* has shown that a negative impact on
organizations occurs when ernployees perceive that managerial actions are
unfair and the methods available to them to voice their concerns (such as
grievance and equal employee opportunity proceedings) are ineffective. In
this situation, employees voice their frustration by quitting, withdrawing
from the situation (increasing absenteeism), reducing their efforts, or
engaging in disruptive behaviors. These unproductive behaviors exist at
the Postal Service, and they impose a heavy cost on all the parties and can
limit the Postal Service’s ability to effectively serve customers and meet
competitive challenges.

A high grievance rate can also translate into high dollar cost to an
organization. In an attempt to estimate these costs® in 1989, the Postal
Service did a study and estimated that it spent $136 million on processing
grievance cases (including arbitration) in fiscal year 1988. The majority of
this cost was attributable to salaries and benefits for EAS personnel who
process grievances for the Postal Service. Other large-cost items were
steward time and back pay. Unions also incurred costs, but the study did
not include an estimate of these costs. At our request, the Postal Service
updated its 1989 study for inflation. The update showed that the estimated
cost to the Postal Service for grievance processing was $196.8 million in
fiscal year 1992, assuming the same grievance and arbitration case levels
as in 1988. The Postal Service estimated that about 80 percent of estimated
costs are incurred at steps 1 and 2.

Postal and Union Officials
Disagree on the Causes of
Unresolved Grievances

Both management and union officials acknowledged that there are far too
many grievances and that the process is not working. However, they saw
the causes of the situation differently and tended to blame each other for
the high volume and backlog of grievances.

4See, for example, Peter Cappelli and Keith Chauvin, “A Test of an Efficiency Model of Grievance
Activity.” Industrial and Labor Relations Review, Vol. 45, No. 1 (October 1991} pp. 3-6.

5No Postal Service data exist to accurately quantify all the myriad costs associated with grievance and
arbitration activities.
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From management’s perspective, grievances have always been high at the
Postal Service because of employees’ frustration and because stewards
flood the system with grievances to (1) get management to give attention
to an issue and (2) demonstrate that they are executing their responsibility
to represent employees, One example cited was the grievances that were
filed in 1992 by city letter carriers and NALC stewards nationwide over the
same issue. The issue was a policy change by postal headquarters in
anticipation of the implementation of automated letter-sorting equipment.
The new policy required carriers to spend less time sorting mail at their
stations and more time on the street delivering mail.

A management official noted that shop stewards are postal employees who
are paid by the Postal Service to process grievances during workhours.
Therefore, he said, the more grievances that stewards have to process, the
less time they have to spend doing their regular jobs. Another management
official said that if the union does not like the grievance resolution, it will
sometimes continue to file a grievance over the same issue, starting the
process over again. Another top management official attributed the high
volume of grievances to frustration of stewards and supervisors and
assessed blame to both sides. He added that first-line supervisors
sometimes purposely and flagrantly violated the union contracts. In this
regard, the 1993 employee opinion survey (discussed in more detail later)
showed that 52 percent of all craft employees responding believed that
supervisors violated union contracts. In contrast, 73 percent of first-line
supervisors said that they consistently followed the provisions of the

contracts.

According to union officials, management is largely responsible for the
huge volume of backlogged grievances. One union president noted that
local managers are unwilling to settle disputes, and that decisions that
should be made at lower levels are bumped to a higher level, adding to the
delays. Another union leader added that postal management is
“backlogging” the grievances instead of facing labor-management
problems. Another union president blamed the high volume of grievances
on a bad labor relations climate that undermined a good grievance

procedure,
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A critical problem identified by Postal Service, unions, and management
association officials we interviewed is a pervasive, autocratic management
style in post offices and mail processing plants throughout the country. A
union president said that an autocratic culture is prevalent at every level
of the Postal Service, which creates tension on the workroom floor.
Another union president added that communications are poor at the local
level.

Complaints of an autocratic climate at the Postal Service are not new. The
Kappel Report, which led up to the 1970 reorganization mentioned earlier,
observed that an authoritarian style of supervision had become the rule in
the Postal Service. A study by Duke University in 1989 for the Postal
Service showed that the Postal Service had a strong culture that was
“autocratic, task-focused, functionally driven, non-strategic, and
moderately risk averse.” On leaving office, a recent postmaster general
cited the supervision style as the one problem he wished he had been able
to solve. Similarly, in earlier reviews of labor-management relations at
individual postal facilities, we found tense and stressful working
conditions and in some cases recommended corrective actions. (See
Related Gao Reports at the end of this report.)

Top postal management officials whom we interviewed acknowledged
that an authoritarian management style existed in the Postal Service. One
official said that the style has been ingrained through many years of
autocratic management. New supervisors tend to treat employees the
same way they were treated when they were craft employees. Another
official said that postal supervisors are in a “pressure cooker” and that
they do not have time to practice human relations skills. Another official
added that postal supervisors, who are pressed for time, sometimes
manage their workforce through discipline.

Union leaders believed that the Postal Service perpetuated the autocratic
culture. As one union official saw it, supervisors and managers are under
pressure from postal headquarters and operate “by the numbers.” That is,
if they meet budget targets they are rewarded with good ratings regardless
of how employees are treated, Another official added that since there is
little human relations training for new supervisors, their role models are
other autocratic managers. A union president told us that supervisors or

®The study was commissioned by the Postal Service's Training and Development Department. It was
based on an analysis of data ¢btained from over 400 postal division general managers and field
directors who attended a Duke/Postal Service Executive Development Program in fiscal years 1988
and 1989.
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The Postal Workforce
Generally Gives the
Postal Service Low
Marks

managers who mistreat employees often are dealt with by a transfer to
another location.

Management association officials saw the situation differently. They told
us that the problems of high stress levels and tension are caused by
understaffed facilities and budget constraints. Postmasters and
supervisors are under constant pressure to meet budget estimates and cut
costs. A former association official acknowledged that sometimes, in the
pursuit of “meeting the numbers,” employee relations are neglected. He
added that there are no adequate performance standards for many
employees, so it is difficult for a supervisor to identify and deal with
employees who are not performing adequately. Another top management
association official said that postmasters and supervisors have no
authority to dismiss employees—only to make recommendations for
discipline. Another management association leader also referred to a
“vigilante mentality” of some union leaders as a serious matter and
believed they conducted “witch hunts” to get postmasters/supervisors
removed.

Management association officials also emphasized that supervisors only
implement policies and do not set them. They told us that supervisors and
managers have been given conflicting goals. First, they were taught how to
whip employees into “making budget numbers.” Then the emphasis shifted
to making craft employees happy. One association official told us that
upper management should not expect a culture change quickly because

“employees have been used to an authoritarian ‘whip them into shape’ mentality.
Employees may not, be as willing to burst into action once supervisors are out of the
way—maybe in Montana they will, but not in Philadelphia.”

In April 1992, the Postal Service conducted its first nationwide employee
opinion survey (E0S) to assess the organization’s strengths and
shortcomings as an employer.” A second survey was administered in
August 1993, 13 months after Postmaster General Runyon took office.? For
reporting purposes, the Postal Service groups the survey results into 12
performance dimensions (see table 3.1).

"The employee opinion survey questionnaire was sent to all bargaining and nonbargaining Postal
Service employees in 1992. About 586,000 employees (80 percent participation rate) completed the
83-question survey instrument.

8About 513,000 employees (78 percent) responded to this 1993 survey, which included 84 questions.

Ten new questions (many relating to discrimination) were added to the survey instrument. Six
questions were revised, and nine questions asked on the 1992 survey were dropped.
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Table 3.1: Employee Opinion Survey
Performance Dimensions

1. Job Attitudes and Employee Commitment 7. Performance Management

2. Working Conditions 8. Recognition and Reward
3. Career Development and Training 9. Communications

4. Employee-Management Relations 10. Quality Focus

5. Employee Treatment and Participation 11. Customer Satisfaction
6. Leadership and Supervision 12. Management of Change

Source: Employee Qpinion Survey: Feedback and Action-Planning Guide.

The results of both surveys showed that more than two-thirds of all
bargaining and nonbargaining employees nationally enjoy the work they
do, rate pay and benefits as very good to good, and are proud to work for
the Postal Service. At the same time, the surveys showed that many craft
employees felt that managers and supervisors did not treat employees with
respect and dignity and that the organization was insensitive to individual
needs and concerns. However, there was some improvement overall in
employee responses between the 1992 and 1993 survey in 9 of the 12
dimensions relating to attitudes and commitment, working conditions,
employee-management relations, employee treatment and participation,
leadership and supervision, communications, quality focus, customer
satisfaction, and management of change. For three dimensions {career
development and training, performance management, and recognition and
reward), employees’ responses were generally less favorable in 1993 than
they were in 1992.°

EOS Index Shows Some
Improvement Over 1992
Results

The Postal Service has identified 20 questions in the survey questionnaire
that involve matters it believes are under the control of unit management
and for which it will hold supervisors, managers, and executives
accountable. The Postal Service computed an index number (called the
EO0S Index) for the 20 questions. The E0S Index is a single number (that is, a
statistical average of favorable responses) that combines the results from
each of the 20 questions.! The Eos Index is to be part of unit
management’s assessment that will form the basis for performance
awards, which we discussed in chapter 2.

*The changes between the 1992 and 1993 surveys do not indicate trends.

%The results of the survey were presented in standard condensed scale format. That is, the survey
responses “strongly agree” and “tend to agree” (or “very good” and “good”™) were combined into a
single rating labeled “favorable.” Similarly, the “disagree” and “strongly disagree” {as well as “pcor”
and “very poor”) survey responses were labeled “unfavorable.”
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The 20 questions that were selected for the Eos Index and bargaining
employees’ responses to these questions on the 1992 and 1993 surveys are
shown in table 3.2. There was slight improvement over the 1992 results on
11 questions dealing with such things as employees’ treatment; response to
their problems, complaints, and ideas; and authority to carry out their
jobs. Even so, the marks remained low in 1993. On a national basis, the
1993 results for bargaining employees showed that management received
low marks (less than a 50-percent favorable response, as table 3.2 shows)
for 15 of the 17 questions that were asked in both 1992 and 1993.

Table 3.2: Bargaining Employees’ Opinions About Management EOS Questions

Percent of
favorable

_ responses  pgetter or worse in 1993 Percentage
Question (favorable response category)® 1993 1992 than 1992° point change
Treating employees with respect and dignity as individuals. 28 21 Better 7
{very good/good)
Taking employee interests into accaunt when making important 20 13 Better 7
decisions.
(very good/good)
Listening to your problems, complaints, and ideas. 25 16 Better 9
(very good/good)
Doing something about your problems, complaints, and ideas. 17 11 Better 6
{very good/good)
The safety of your job. 41 40  No substantial difference 1
(very good/good)
Cooperation between employees in different functional areas. 28 28 No substantial difference 0
(very good/goad)
The work flow is well organized. 27 25 No substantial difference 2
(strongly agree/agree)
In the past 12 months, | have personally experienced sexual 73 ¢ ¢c
discrimination where | work.
(strongly disagree/disagree)
in the past 12 months, | have personally experienced racial 68 € °
discrimination where | work.
(strongly disagree/disagree)
In the past 12 months, | have personally experienced sexual 80 ¢ ¢
harassment from postal employees.
(strongly disagree/disagree)
Supervisor knowing his or her job. 54 54 No substantial difference 0
{Very good/good)
]fiates supervisar with dealing fairly with everyone—playing no 37 35 No substantial difference 2
avorites.
(Very good/gocd)

(continued)
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Percent of
favorable

__Tresponses  petter or worse in 1993 Percentage
Question (favorable response category)® 1993 1992 than 1992° point change
Rates supervisor in encouraging teamwork in getting the job done. 38 36 No substantial difference 2
(Very good/good)
Rates supervisor about letting you know what kind of job you are 30 30 No substantial difference 0
doing.
(Very good/good)
Rates supervisor in giving you information you need to do a good 34 34 No substantial difference 0
job.
(Very goodfgood)
Rates supervisor in being trustworthy. 42 41 No substantial difference 1
(Very good/good)
| have enough authority to carry out my job effectively. 63 59 Better 4
(Strongly agree/agree)
| am encouraged to come up with new and better ways of doing 29 30 No substantial difference 1
things.
(Strongly agree/agree)
Poor employee performance is usually not tolerated. 22 27 Worse 5
(Strongly agree/agree)
When things go weill on the job, how often is your contribution 14 13 No substantial difference 1
recognized?
(Always/frequently)

aSome of the survey questions were phrased in a positive manner {e.g., “ireating employees with
respect and dignity as individuals™), and others were phrased in a negative manner (| have
personally experienced sexual discrimination...”). A favorable response may be agreement with
positive statements or disagreement with negative statements. The favorable response category

is shown under the question.

bChanges from 1992 to 1993 greater than 2 percentage points were classified as “better” or
"worse.” If the change was 2 percentage points or less, it was classified as “no substantial

difference.”

°Question was not asked.

Source: 1993 U.S, Postal Service Employee Opinion Survey National Results.

The EOS Index scores as shown in figure 3.4, as well as other questions that

focused on working conditions, employee-management relations,

performance management, and recognition and reward, indicated that
employee concerns were generally more severe in mail processing and
distribution plants than customer service districts.
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Figure 3.4: Comparison of EQS Index
Scores Between Mail Processing and
Distribution Facilities and Customer
Service Districts
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Note: Index scores at mail processing plants ranged from a low of 23 to a high of 51, and
customer service district scores ranged from a low of 356 1o a high of 58,

Source: U.S. Postal Service 1993 Employee Opinion Survey.

The survey results also showed that, nationally, the rural carriers were
generally more positive about both their work and the Postal Service than
city carriers, clerks, and mail handlers were. Also, supervisors, managers,
and other noncraft employees were more positive than craft employees
nationally.

Conclusions

Contract negotiations, grievance rates, and employee responses to the two
nationwide surveys all show that postal managers, unions, and
management associations have to change their relationships if they are
going to improve the corporate culture and make the Postal Service more
competitive and a better place to work. In particular, performance
management and reward/recognition for work are two areas posing
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serious challenges for change at the processing plant and post office
levels. The conditions employees face on the workroom floor of mail
processing plants and delivery stations that contributed to the point of
view they expressed in the 1992 and 1993 surveys are discussed in

chapters 4 and 5, respectively.
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Mail Processing Work
Environment Is Highly
Structured and
Schedule-Driven

The Postal Service’s 352 mail processing and distribution plants located
around the country are highly mechanized, automated, and time-driven
operations that handled 171.2 billion mailpieces in fiscal year 1993. Within
these large factory-like operations, the tense and confrontational relations
that exist on the workroom floor have been a long-standing concern to
postal management, union leadership, and employees.

In past surveys, mail processing and distribution employees said they were
generally satisfied with their pay and benefits, liked the work they did, and
were committed to the success of the Postal Service. But they were not
satisfied with their working conditions, their treatment by management
and supervisors, and the recognition and reward system for good
performance. Much of the supervisor and employee dissatisfaction on the
workroom floor was related to (1) the treatment of employees who were
late for or absent from work, (2) the lack of employee participation in the
decisions affecting their work, (3) the perception by both craft employees
and supervisors that some employees were not being held accountable for
their performance, and (4) the unions’ constant defense of nonperformers
(regardless of merit) in the grievance process.

The Postal Service mail processing plants (for general, air, and bulk mail)
are the hubs of the universal mail service that link the 39,392 post offices
that collect and deliver mail. These plants operate on a 3-tour,
24-hour-a-day, 7-day-week basis to separate, sort, and transport mail
between individual post offices. Operations are closely monitored and
analyzed to ensure that mail received daily is processed in time to meet
postal delivery standards (e.g., overnight, 2 days, etc.) and established
ground and air transportation schedules (referred to as clearance times)
for local and out-of-town delivery.

To some extent, the work environment is similar to traditional assembly
line work found in many manufacturing industries, where (1) work is
highly repetitive, (2) the division of labor is narrow and restrictive, and
(3) managers and supervisors closely monitor and analyze operations to
meet deadlines and budgets. The labor relations climate is also similar to
that found in many unionized plants, where (1) labor contracts dictate the
rules of work, and (2) conflicts are resolved primarily through a
grievance-arbitration procedure.

Mail Processing Work Is
Highly Routinized

At a general mail processing plant, mail goes through a series of manual,
automated, and/or mechanized sorting processes (see fig. 4.1). First, mail
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handlers unload mail from incoming trucks and deliver it to other mail
handlers who separate the mailpieces into three main streams: letter mail,
flats,! and parcels. Letter mail, which accounts for about 70 percent of the
mailpieces handled, is canceled and sorted by machines into three letter
mail streams: prebarcoded letters, machine-readable letters, and
handwritten or script letters. After mail handlers perform these
operations, clerks are responsible for further processing of the letters,
flats, and parcels.

Machine-readable, nonbarcoded metered mail is processed by clerks using
optical character readers that read the addresses and spray a bar code to
each letter. These letters are then combined with prebarcoded mail that is
sorted by barcode sorting machines according to their ZIP Code
destination. Handwritten or script letters, as well as any letters rejected in
previous processing operations, are passed through a letter sorting
machine, which requires a clerk to read an address item and key in a two-
or three-digit code so the machine can sort letters to the designated post
office area. Flats and parcels go through similar automated and
mechanized processing and sorting operations. After clerks have
completed their phases of the operation, mail handlers load the sorted
mailpieces onto trucks for delivery to the designated local post offices and
out-of-town delivery areas. Although less automated than general mail
processing plants, the processes at air and bulk mail plants are similar to
the processes described above.

1A flat is a piece of mail that exceeds the dimensions for letter-size mail (11-1/2" long, 6-1/8” high, or
174" thick). A flat may be unwrapped, paper wrapped, sleeve wrapped, or enveloped. See Glossary of
Postal Terms, U.S. Postat Service, Publication 32 (Washington, D.C.; 1988), p. 27.
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Figure 4.1: Photo Layout of a Mail Processing Plant
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Besides the approximately 124,600 Apwu clerks and 47,700 mail handlers
who work in mail processing plants, there are other crafts represented by
APWU that are critical to the operations. They include about 26,200
equipment and building maintenance employees and about 7,060 vehicle
operators who move the mail between mail processing plants and post
offices.

Employee Tasks Are
Clearly Defined

Every person in a processing plant has specific tasks to do in order to
move the mail in an efficient manner. Supervisors are responsible for
coordinating the mail flow operations and supervising craft employees.
Employees are responsible for processing the mail. Generally, supervisors
are prohibited by the collective bargaining agreements from doing craft
work. Except under certain circumstances, employees are prohibited by
contract workrules from doing any work outside their crafts.

According to the required process, at the beginning and continuing
through each mail processing tour, supervisors determine the volume and
priority of mail to be processed and the employees available to perform
the required work. Supervisors check attendance, assign employees to
specific work stations, make sure processing equipment is ready to run,
set up and program the sorting machines, schedule employee breaks, and
advise managers if overtime wiil be needed. They monitor operational
performance data throughout the tour and prepare routine and special
reports related to processing activities. Supervisors are also responsible
for ensuring that employees comply with contract terms, operational
procedures, and safety regulations. When infractions are noted,
supervisors are to correct the deficiencies, which may include discipline,
and meet with union representatives to resolve disputes.

Under the contract, employees are assigned work on the basis of their
crafts, their skills, and the volume of mail to be processed at various
places in the plant. Most employees regularly work in the same work units,
while some do not know what work they will be doing until they report for
duty every day and receive an assignment.? Some employees, such as letter
sorting machine operators, must meet machine qualification requirements,
such as the ability to key at the appropriate speed and accuracy.

Managers Monitor Plant
Operations

Mail processing operations are monitored through electronic systems,
written reports, and/or direct supervision at various levels from the Vice

2To the extent that work is not available when an employee reports to work, management can assign
him or her to any available work at his’her wage level. This work can be within or outside his/her craft.
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President of Processing and Distribution at postal headquarters to plant
manager in the field. An automated Mail Condition Reporting System
provides daily information to these managers on the plant operations, such
as the amount of mail available for processing at each plant (on-hand
volume) and the amount of mail not processed by the planned clearance
time (“plan failure™). Postal management's goal is to eliminate “plan
failures.” Ultimately, the monitoring of plant operations, including
supervisors and employees on the workroom floor, is intended to improve
the Postal Service’s delivery performance and, in turn, customer
satisfaction.

Management and
Employee Relations
Governed by Collective
Bargaining Agreements

The negotiated union contracts outline aspects of how craft employees are
to do the work, including hours of work and rates of pay for each job,
assignment of overtime, and discipline procedures. They also designate
the grievance arbitration process as the method of resolving workplace
disputes. Under the contracts, a full-time employee’s normal workweek
consists of five 8-hour days. Employees working between 6:00 p.m. and
6:00 a.m. receive 10 percent more pay as night shift differential; employees
receive 25 percent more pay as a premium for Sunday work. Employees
working more than 8 hours a day or more than 40 hours a week are paid
overtime at a rate of 1-1/2 times the base hourly wage. Penalty overtime?® at
the rate of 2 times the base hourly wage is paid to APWU employees in
certain circumstances.

The procedure to assign overtime is governed by the contracts. Two weeks
before the start of each calendar quarter, employees desiring overtime
work are to put their names on an “overtime desired” list. Lists are
maintained by craft, section, or tour in accordance with local agreements.
Employees with the necessary skills are selected in order of their seniority
on a rotating basis, with those absent or on leave passed over. If the
voluntary overtime desired list does not provide enough employees,
employees not on the list may be required to work overtime on a rotating
basis, with the first overtime assigned to the most junior employees.
Employees refusing mandatory overtime can be disciplined.

As described in chapter 3, employees or unions may file grievances in
disputes with management over wages, hours, or other conditions of
employment. Unions designate craft employees to become stewards, who
are to investigate, present, and adjust grievances. Stewards are allowed

JPenalty overtime is paid, except in December, if a full-time or part-time APWU employee is required to
work overtime on more than 4 of the employee's 6 scheduled days or over 10 paid hours on a regularly
scheduled day, over 8 paid hours on a nonscheduled day, or over 6 days in a service week.
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time “on the clock” for these activities. The number of stewards to be
designated at a plant is set in the national agreements. Table 4.1 shows the
formula provisions of the current agreements.

Table 4.1: Number of Stewards
Allowed Per National Agreement

Labor-Management
Problems in
Processing Operations

Number of
Employees in the same craft per tour or station stewards
up to 49 1
50 to 99 2
100 to 199 3
200 to 499 5
500 or more 5

%Five plus 1 additional steward for each 100 employees.

Source: 1990-1994 Agreement between the Postal Service, APWU, and NALC.

For example, as of February 1994, there were 4,538 bargaining employees
at the Morgan General Mail Facility in New York, with 56 employees
designated as union stewards.

Employee survey data, grievance rates, and the results of our interviews
show that Iabor-management problems are pervasive in processing
operations. Most employees are dissatisfied with many working
conditions. The relations between management and the union are often
adversarial, which can divert attention to resolving grievances rather than
processing mail and improving work conditions.

Processing Employees Are
Dissatisfied With Their
Work Environment

At the seven mail processing plants we visited,? the Eos Index (discussed
in ch. 3) ranged from a low of 29 to a high of 37, placing five of the
facilities in the bottom half of all processing facilities in employee
dissatisfaction with management. At these plants, the issues grieved
centered on attendance, overtime, and “craft-crossing.”

Grievance Activity and
Issues at Plants Visited

According to postal management and union officials, grievance activity is
one indicator of the labor/management climate at mail processing plants.
Available data for the seven plants we visited showed significant and
varying grievance activity at these plants. For fiscal year 1992, step 2

“Five of the seven plants were processing and distribution centers and two were bulk rmail centers.
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grievances filed per 100 employees ranged from 17 at the Denver General
Mail Facility to 342 at the Denver Bulk Mail Center. (See table 4.2.)

Table 4.2: Step 2 Grievances Filed in
Fiscal Year 1992 at Mail Processing
Plants Visited

Total Grievance

number of rate per 100

Mail processing plant grievances filed employees

Denver General Mail Facility 314 17

Morgan (NY) General Mail Facility® 2,182 19

Southern Maryland General Mail Facility and Bulk 579 26
Mail Center?

San Francisco General Mail Facility 1,249 46

Cincinnati General Mail Facility? 4,026 91

Denver Bulk Mail Center 1,957 342

8Grievance rate based on district data; facility data not available.

Source: Postal Service district and facility grievance reports.

As indicated in table 4.2, the grievance rate at the Denver Bulk Mail Center
was almost 4 times greater than the next highest rate. This high grievance
rate was largely the result of an adversarial relationship between the local
APWU president and the Bulk Mail Center management. Because of this
conflict, the APWU chose to file multiple grievances over the same issue in
an attempt to draw attention to the facility. In some instances, several
hundred grievances were filed over a single issue. At the same facility, the
relationship between the mail handlers union and management was not as
adversarial—only 14 percent of the grievances filed at the Denver Bulk
Mail Center came from mail handlers. According to Area Postal
management officials, APwU and Center management relations have
improved and the grievance rate dropped subsequent to our work at the
Center.

In the districts we visited, attendance-related issues, which included
disciplinary actions for irregular attendance, restrictions placed on
employee leave use, and charges of absence without leave, were among
the issues most grieved. Overtime assignments and craft-crossing were
also major grievance issues at the locations visited. The issues grieved for
overtime included disputes over whether it had been assigned to the right
person and paid at the right rate, The issue grieved in craft-crossing was
whether an employee had performed work normally associated with a
different craft. Although the collective bargaining agreements generally
prohibit employees of one craft group from performing the functions of
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another craft group, they do allow management some flexibility in making
work assignments under certain circumstances.

Current Work
Conditions Encourage
and Sustain
Workplace Difficulties
and
Supervisor-Employee
Conflict

Current work conditions in processing operations often place supervisors
and employees in adversarial roles, contributing to labor-management
tensions on the workroom floor. These conditions, described in the
following sections, relate to (1) the supervisor incentive system,

(2) employee perception of management style, (3) employee participation
in work decisions, (4) performance management, and (5) recognition and
rewards.

Supervisors’ Incentive
System Tied to Numerical
Goals

Attendance Drives Operations
and Disciplinary Actions

The Postal Service's merit pay and promotion systems reward supervisors
for achieving a variety of productivity and budget goals. According to our
interviews, some supervisors emphasize “making their numbers” over
maintaining good employee relations. Employees in each postal district we
visited identified poor interpersonal relations as a labor-management
problem.

Until January 1994,% supervisors were evaluated on seven general factors
that included coordinating a work unit’s operations, supervising
employees, ensuring a safe work environment, and managing human
resources. Supervisors were also rated on how well they achieved
numerical goals (budget, safety, and administrative) set at the beginning of
a year, including control of unscheduled employee absences and overtime
usage. Supervisors received mid-year reviews to discuss their progress at
meeting their numerical goals and also received annual performance
evaluations. The annual evaluation resulted in a decision on merit pay
increases.

While mail processing is a highly mechanized and automated operation,
processing the mail still requires a sizable workforce. Having the
necessary employees available for work when scheduled is critically
important to meeting processing deadlines, Employee absences,
particularly unscheduled absences, disrupt processing operations and
affect down-line delivery operations, For this reason, supervisors are held
accountable for minimizing unscheduled employee absences.

5As discussed in chapter 2, beginning in calendar year 1994, annual pay increases for all supervisors
are to be based on the Striving for Excellence (SET) program.
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Absence Control Program

The 1992 employee opinion survey showed that 45 percent of the
processing employees reported that they had been disciplined for using
sick leave when they were legitimately ill.® According to our interviews
and our review of arbitration files, supervisors’ focus on making
productivity and budget goals resulted in unwarranted discipline of
employees using unscheduled leave.

To keep sick leave rates low, the Postal Service has an “absence control
program” to identify employees with potential attendance problems that
require management attention. The program is guided by the principle that
management has a right to expect that employees meet assigned work
schedules. Most large plants have established absence control offices to
track employee absences and identify employees with attendance
problems that require management attention.

Under this program, employees requesting leave must call the attendance
control office before their scheduled work time, Requests for annual leave
may be denied due to the needs of the Service, and medical documentation
may be required to support sick leave requests.

Regardless of the type of leave used or the reason for the absence,
employees may be disciplined for failure to be regular in their attendance.
Other factors, such as meeting processing and delivery deadlines, have
priority over employees’ needs, as the following five examples illustrate.

Example 1: In New York, grievance-arbitration files showed that a clerk
requested a night off to attend his father’s birthday party on January 3,
1992. He was told he could have 2 hours off but then would have to report
for work. According to the clerk, his father became ill at the party and was
taken to the emergency room of a hospital. The clerk called his supervisor
and stated that he would not be reporting for the remainder of his tour. He
presented the supervisor with the emergency room'’s certification of his
father's treatment upon his return to duty. The supervisor rejected the
certification and issued a 14-day suspension beginning on February 8,
1992, through February 21, 1992, The supervisor's position was that there
were other relatives at the party who could have taken the employee’s
father to the hospital and that the clerk could have reported for duty as
directed. The suspension was rescinded at arbitration on February 16,
1993.

This question was not on the 1993 survey.
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Exaraple 2: San Francisco General Mail Facility grievance arbitration files
showed that a clerk employed with the Postal Service for 17-1/2 years was
issued a letter of warning on March 21, 1992, for irreguiar attendance. Her
supervisor's policy was that three unscheduled absences in a 3-month
period warranted disciplinary action. The clerk’s leave usage for the

period covered by the letter of warning is shown in table 4.3.

Table 4.3: Employee’s Leave Usage

Date Leave use Purpose Documentation
10/28/91 3 hours of doctaor appointment preapproved by
sick leave migraine headache supervisor

medical certification

12/30/91 to 16 haours of doctor appeintment medical certification
12/31/91 sick leave migraine headache
1/6/92 13 minutes late for work none
of annual
leave
1/8/92 4 hours of pick up son from airport preapproved by
annual leave who was retumning from supervisor
“Desert Storm”
3/2/92 to 40 hours of influenza none
3/6/92 sick leave

Source: A San Francisco Arbitration Award Decision.

The letter of warning was grieved and went to arbitration. The arbitrator
concluded that the October 28 and January 8 absences were not
unscheduled because they were approved in advance, and the remaining
unscheduled absences were not unreasonable. The arbitrator ordered the
letter of warning rescinded and removed from the clerk’s personnel file in
September 1992,

Example 3: In a case in Southern Maryland, a clerk was issued a letter of
warning by the attendance control supervisor for having irregular
attendance. She had discussed the reason for her absences with her
supervisor before receiving the letter. The attendance control supervisor
told her the reason for her absence did not matter. The letter was
rescinded at step 2 of the grievance process 3 months later.

Example 4: At the San Francisco General Mail Facility, a union steward

told us that supervisors tried to intimidate clerks into using their annual
leave instead of their sick leave because one tour manager wanted “zero
sick Jeave usage.” The steward said that supervisors under that manager
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were under pressure to discipline any employee who “gets in the way of
meeting that goal.”

Example 5: In a New York case, an employee who was a single parent with
two handicapped children developed lupus, a disease that weakens the
immune system. Her doctor provided notes restricting prolonged standing
and advising a change from the night shift to the day shift to ensure proper
rest. Postal management directed the employee to apply for aleave of
absence, which she refused to do as she could not afford to not be paid
and was ready, willing, and able to work within the two restrictions
recommended by her doctor. Postal management contended that the
employee had a babysitting problem, not a medical necessity, and refused
to change her shift. The employee was removed in May 1992, She grieved
her removal and was still awaiting arbitration as of April 1994.

Disciplinary Procedures
Do Not Differentiate
Among Reasons for
Nonattendance

The Postal Service’s disciplinary procedures for attendance do not
differentiate between leave abusers and employees with legitimate needs.
According to our interviews, these procedures lowered the morale of good
performers, causing them to become disillusioned, but were ineffective in
correcting the bad attendance of poor performers.

In all the districts we visited, managers identified overtime as a major
cause of labor-management problers. Two managers in Cincinnati and a
steward in Southern Maryland told us that excessive overtime created
attendance problems. A steward in New York said too much overtime
caused employee “burn-out” and increased sick leave use. A manager in
Denver, however, said that absenteeism caused excessive overtime. He
said this led to low morale because the existing workforce had to adjust to

a heavier workload.

Inadequate staffing due to the restructuring and downsizing resulted in
high levels of overtime in all of the districts except San Francisco.
Nationally, mail processing overtime hours represented 12.1 percent of
total mail processing workhours in fiscal year 1993 compared to 8.8
percent in fiscal year 1992 and cost the Postal Service $1.1 billion in fiscal

year 1993.

The independent contractor who administers the employee opinion survey
provides the Postal Service with randomly selected samples of written
comments that employees have submitted in response to the survey
questionnaire. Employees are asked for any additional comments they may
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wish to make about any topic, regardless of whether it was covered in the
questionnaire. For the districts we visited, with the exception of the San
Francisco District, where we were unable to obtain the written survey
comments, we reviewed the comments provided with the 1992 survey.
(Comments from the 1993 survey were not available at the time we did our
fieldwork.)

One employee at the Cincinnati plant wrote about his long workhours:

“Working 6 days a week, 9 and 10 hours a day under a lot of pressure is finally taking its
toll.”

Another employee at that location wrote:

“I work six days a week and every third Sunday. I have done this for almost seven years. I
am tired.”

One plant manager said that with the shortage of employees and the
resulting high overtime rate, some employees will try to work 40 hours in 4
days (receiving 8 hours of overtime pay) and then be on sick leave the rest
of the workweek. This gives the employee both more days off and more

pay.

Disciplining employees for taking time off for child care purposes was a
major concern in two of the plants we visited. Supervisors and stewards in
New York and Southern Maryland, which did not have child care centers,
told us that some employees with child care needs were denied leave and
had left their children at home unattended while they worked rather than
risk disciplinary action, which could have resulted in suspension without
pay or removal from the Postal Service.” The Postal Service has child care
centers available to employees on all three tours at three plants we visited
(the Denver Bulk Mail Center, the Denver General Mail Facility, and the
San Francisco General Mail Facility). We did not evaluate Postal Service
efforts to address employees’ child care needs as part of the
labor-management review.

In reviewing grievance-arbitration files, we found instances where
employees were disciplined for being absent to care for their children. For
example, in Southern Maryland, a clerk was in an accident and was totally
disabled for 2 months. He had custody of his two children and was still

"The National Child Care Task Force, comprising representatives from the Postal Service, NALC, and
APWU, was developing long-term plans to address family and child care concerns. It was evaluating
the day care centers already existing at postal facilities at the time of our review.
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dealing with the need for child care when he returned to work. He was
issued a 7-day suspension for failure to be regular in attendance. His
irregular attendance resulted from tending to his two children, and he had
no record of leave abuse before the accident. He grieved the suspension,
which was rescinded at step 2, and he received back pay for the
suspension period.

Comments from the 1992 employee opinion survey also indicated
employees’ concerns over child care issues. In Southern Maryland, an
employee wrote that management was not sensitive to child care problems
or the need to take leave due to a child’s illness. In New York, an employee
wrote that a large number of absences were due to workers who could not
find sitters for their children at night. Another employee wrote that
parents of small children found it difficult to be model employees in terms
of never being late or having perfect attendance.

Employee stress due to child care concerns was also mentioned in focus
group meetings in the Southern Maryland and New York Districts. In our
interviews, a steward from New York pointed out that night workers may
need child care both at night, so that they can work, and again during the
day, so that they can sleep.

Supervisors and stewards at three plants we visited (Southern Maryland
General Mail Facility, Southern Maryland Bulk Mail Center, and New York
Morgan General Mail Facility) told us that many of the attendance
problems there related to drug and alcohol abuse. Some did not believe
the Postal Service's Employee Assistance Program was effective in helping
drug and alcohol abusers, According to the employee opinion survey,

25 percent of processing employees nationwide believed there was a drug
problem, and 34 percent believed there was an alcohol problem where
they worked. The Postal Service revised and expanded its Employee
Assistance Program after we began our review. An evaluation of this
program, and the changes made, were not a part of our review.

Employees Believe They
Are Not Treated With
Dignity and Respect

The 1993 employee opinion survey showed that 49 percent of mail
processing employees did not believe they were treated with dignity and
respect, and 56 percent reported problems with job stress. In written
comments submitted with the 1992 employee opinion survey, supervisors
and employees said:
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“As a supervisor... felt that middle management...wanted line supervisors to harass
employees and initiate discipline even when they knew it was not in compliance with the

National Agreement.” (Cincinnati)

“Management seems to be more concerned with harassing and disciplining employees than
with actually accomplishing the real objectives of the Postal Service.” (Southern Maryland)

“..Management has a ‘black-list’ of employees they don't like and go out of their way to
make life hard for these people. These ‘examples’ of what can be done to ‘bad’ employees
may keep the rest of us in line but they destroy morale...” (Denver)

“Management fails to treat employees with dignity, not giving employees respect and
consideration. Employees feel that there is no concern for their working conditions or
morale. They are not given credit, only criticism...” (New York)

In our interviews, some managers and supervisors acknowledged that
there were some supervisors with poor interpersonal skills who corrected,
belittled, or embarrassed employees in front of their peers. For instance,
grievance files in the San Francisco District included a step 3 grievance for
harassment filed by 27 clerks against a supervisor who allegedly yelled,
showed favoritism, and had no tact or professionalism.

Employee treatment and generally poor interpersonal relations were
primary concerns in the May 1993 postal violence focus group meetings.
Postal management held these sessions, facilitated by outside consultants,
to give employees the opportunity to express their feelings and concerns
about workplace safety after shootings in May 1993 at postal facilities in
Dearborn, MI, and Dana Point, CA. The following concerns were among
those expressed in these meetings:

» Supervisors feel they have a better chance of being promoted if they treat
their subordinates harshly. (New York)

+ Several employees stated that they had witnessed confrontations between
supervisors and employees, as well as fights between employees. Given
some of the problems on the workroom floor, some were surprised there
was not more violence. (Cincinnati)

+ Several mail handlers complained about supervisors’ treatment of them on
the loading dock. They said they were treated in a “condescending”
way-—they were “talked down to, treated like children, cursed at, watched
over and told what to do.” (San Francisco)

Page 62 GAO/GGD-94-201B Volume II: Postal Service Labor-Management Relations



Chapter 4

Labor-Management Relations in Mail
Processing Operations Are Tense and
Confrontational

The most frequent themes were poor communication, poor supervisors,
favoritism, employees not valued, and employees talked to as if they were
children. (Southern Maryland)

Managers, supervisors, and union stewards we interviewed told us that
everyone in the Postal Service needed to improve their interpersonal
skills. Supervisors said they would especially like training on techniques
for dealing with poor performers.

Employees Have Limited
Involvement in Daily
Decisions Affecting Their
Work

Employee opinion survey results showed that processing employees do
not believe management values their input on how to organize and
accomplish their work. In each of the postal districts we visited, poor
communication between supervisors and employees and lack of employee
empowerment to effect changes in their work were cited as significant
labor-management problems. In responding to the 1993 survey, 60 percent
of the processing employees reported that the workflow was not
well-organized. Employees also responded that they

were not encouraged to come up with new or better ways of doing things
(562 percent);

were reluctant to reveal problems or errors to management (58 percent);
did not believe management listened to employee probiems, complaints,
or ideas (53 percent); and

did not believe management would do something about employee
problems, complaints, and ideas (65 percent).

The following are comments from the 1992 employee opinion survey that
illustrate some employees’ attitudes about their involvement in
decisionmaking:

“Employees are micro-managed to the point that they lose interest in doing a beiter job or
making any decisions.” (Cincinnati}

“I feel that upper management has a big ego and that they feel that any suggestions by craft
are less than desirable.” (Denver)

“Employees have ideas, since we do the same work everyday. We know the problems of
our work area. We should have more input on the running of operations.” (New York)

“Supervisors do not accept that tasks can be done differently and still be correct.”
(Southern Maryland)
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The inability of employees to influence how their work was organized and
accomplished was also mentioned by employees we interviewed. Some
supervisors at the San Francisco plant said that employees did not take
their jobs seriously. A supervisor in Southern Maryland said that
employees did not feel responsible for their work. At the New York,
Denver, San Francisco, and Cincinnati plants, union stewards said
employees were most familiar with the problems in their work areas and
should have some input in running the operations. A tour manager and
supervisor from Southern Maryland and supervisors from Cincinnati and
Denver said that encouraging more employee involvement and listening to
employee suggestions would improve operations and the
labor-management climate.

Poor Performance Is
Usually Tolerated

Perceived inequities in the distribution of work was the top concern cited
by employee opinion survey respondents. Basically, employees and
supervisors alike said the Postal Service was ineffective in dealing with
poor performers. The difficulty the Postal Service had with removing poor
performers was cited as a labor-management problem in each of the postal
districts we visited.

According to the 1993 employee opinion survey, 83 percent of the
processing workers responded that some people did most of the work
while others did just enough to get by. Seventy percent of the workers
reported that poor employee performance was tolerated by management.
According to a regional director of the Mail Handlers Union, there is a
general perception that managers and supervisors lean on good
performers to make up for those employees who are less efficient. Many
times supervisors feel that poor performers take too much time to deal
with so they simply “write them off.,”

There is no formal evaluation process for craft employees unless a step
increase is deferred. According to a postal official, the Postal Service uses
measures such as attendance records or accuracy and speed standards to
pinpoint poor performers.

Supervisors are to take progressive disciplinary actions to correct
undesirable employee behavior. Actions are to be taken progressively as
follows:

an informal discussion between the supervisor and the employee;
a formal letter of warning;
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a suspension without pay for 14 days or less;
a suspension without pay for more than 14 days, or removal from the

Postal Service.

Employees can be issued several disciplinary actions at one level before
progressing to the next level. Records of disciplinary actions taken can be
removed from the employee’s personnel record after 2 years if no other
offenses have occurred. Disciplinary actions are subject to
grievance/arbitration procedures, which can result in reinstatement and
restitution, including back pay. According to union and management
officials, there is almost always a grievance filed for every disciplinary
action taken. On the employee opinion survey, 66 percent of first-line
supervisors responded that many supervisors have given up trying to
discipline employees. Supervisors at the San Francisco, Southern
Maryland, and New York plants told us that their attempts to discipline
employees were undermined by district labor relations staff who willingly
settled grievances to avoid arbitration costs. These supervisors believe the
districts’ willingness to settle cases encouraged the unions to grieve all
disciplinary actions in hopes of eliminating or reducing the severity of the
action. Union officials in New York told us they generally grieve
disciplinary actions because they consider these actions punitive, rather
than corrective, as required in the collective bargaining agreement.

The employee opinion survey also showed that 88 percent of first-line
supervisors reported it was nearly impossible to fire an employee who
should be terminated. Our review of grievance arbitration files provided
examples illustrating the difficulty of dealing with problem employees.

In Southern Maryland an employee was grieving her removal from the
Postal Service after having been suspended and/or removed seven times
within 4 years (July 1986 through June 1990) because of attendance
problems related to substance abuse. As a result of an arbitration hearing
in June 1990, she was given a last chance offer and returned to work in
July 1990. She was removed 3 weeks later for failure to be regular in
attendance, which was challenged by the union. In a July 1991 decision, an
arbitrator upheld management’s decision to terminate the employee.

In Cincinnati an employee grieved her removal for two charges of absence
without leave after progressive discipline to correct her continuing
attendance problems. The arbitrator ruled that the grievant’s attendance
record proved beyond any reascnable doubt that she was an unacceptable
employee and was not entitled to retain her position. However, the
arbitrator also said that one of the two charges for absence without leave
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was not sufficiently proven, so he ordered the employee conditionally
reinstated.

In New York an employee grieved her removal from the Postal Service in
December 1990 for being absent without leave and for submitting a
fictitious medical certificate. In her 2-1/2 years of service, she received
seven prior disciplinary actions (including five suspensions) for various
infractions related to her admitted drug and alcohol addiction. This
employee’s removal was sustained by the arbitrator in December 1992, 2
years later.

According to union and management officials in New York, about

80 percent of disciplinary actions are attendance-related. The District
Human Resource Manager told us that if employees continue to not show
up for work, management will eventually be able to remove them, but as
long as poor performers report for duty and stay at their work stations,
there is little that can be done.

In the Cincinnati District, employee resentment at management'’s
nonconfrontation of poor performers was a primary concern in focus
group discussions over workplace safety. Employees cited rigid personnel
policies and poor union/management relations as contributing to the
retention of incompetent and/or dangerous employees, which they said
created stress for everyone.

In the Denver Customer Service District, comments submitted with the
1992 employee opinion survey indicated that unions played a role in
shielding poor performers. One manager wrote:

“...The unions have tied management’s hands making it difficult for employees to be
fired....”

Someone else wrote:

“...Unions spend approximately 90 percent of their time defending the incompetent
employees that the Postal Service can't get rid of. Managers spend approximately

90 percent of [their] time dealing with these incompetent employees when their time could
be better utilized doing more productive things...”

Union representatives told us that poor supervisory performance is also
tolerated by management. They do not believe supervisors are held
accountable for harassing employees or for purposely violating the labor
contract. According to the 1993 employee opinion survey, 60 percent of
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processing employees did not believe supervisors consistently followed
the provisions of the national agreements. In contrast, most mid-level
managers and first-line supervisors (61 percent and 73 percent,
respectively) thought that they did consistently follow the contracts.
Union officials said contract violations occur regularly because
supervisors do not receive contract training and because supervisors are
not held accountable for violating the contract.

According to a postal headquarters official, there are no criteria to identify
a supervisor as a poor performer who warrants disciplinary action. He said
that few supervisors get unacceptable ratings. The Postal Service typically
tries to find out why a supervisor is not performing up to standards and to
then provide training, a transfer opportunity, or a mentor to improve
performance.

More Incentives for Good
Performance Needed

According to the 1993 employee opinion survey, processing employees are
not recognized or rewarded for demonstrating high levels of performance.
On the survey, 77 percent of processing employees responded that they
were not rewarded for high levels of performance, 76 percent reported
that performing well just gets you extra work, and 60 percent said their
contributions were not recognized when things went well. Forty-two
percent of processing employees said their supervisors did not provide
them with feedback on the adequacy of their performance. In fact, some
stewards told us there were disincentives for working hard and that rigid
disciplinary policies affected the morale of good performers as well as bad
performers. Supervisors and stewards told us that the Postal Service
needed to implement incentive programs to encourage good performance
by employees rather than relying on discipline to discourage poor
performance.

Comments submitted by employees with the 1992 survey demonstrate how
the lack of performance incentives can affect employees’ attitudes:

“Craft employees need to know they are doing a good job. Incentive rewards are rare,
When you get the same reward for poor performance as for good performance, why try
harder.” (Denver)

“Many craft employees are lackadaisical - don’t seem to care how much or how well they
do - and they get paid the same as those who care and take the extra steps to do things
right.” (Cincinnati)
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Postal Service and
Unions Experimenting
With Self-Managed
Work Units

“There is no incentive; managers tell employees ‘you get a check every two weeks, that's
incentive enough.’ ” (Southern Maryland}

“Management still does not treat many of its employees as assets. I've heard many hard
working dedicated ernployees complain that they come to work every day, do a very good
job, and rarely any thanks or recognition of a job well done is given.” (New York)

Promotional opportunities do not act as performance incentives for
employees because promotions within the craft are generally based on
seniority, not performance. However, employees can apply for available
management positions. According to the survey, 57 percent of processing
employees said that the Postal Service did not provide employees with
training to help them qualify for a better job, and 47 percent reported that
there was little or no opportunity for advancement.

Processing employees also reported a lack of incentives for demonstrating
teamwork on the workroom floor. Seventy-two percent of the survey
respondents indicated that work groups were not rewarded for
cooperating with each other. In New York, a union steward said craft
employees and the unions could improve the work climate by

(1) promoting a greater sense of teamwork among employees and

(2) allowing employees to participate in decisions affecting their work. In
this regard, the Postal Service and the unions are experimenting with
self-managed work units that allow employees to assume more
responsibility for processing the mail.

At the time of our review, seven processing plants and five post offices
were testing a program that allowed craft employees to take greater
responsibility for moving the mail. A “crew chief” program was developed
as a formal pilot project with the clerk craft, guided by a June 1991 joint
Memorandum of Understanding between the Postal Service and apwu. This
program was to allow employees to do their work with less supervision.
However, the program did not address all of the underlying issues that
create conflict between labor and management, such as the lack of
incentives for teamwork and procedures for dealing with poor performers.

Crew chiefs were craft employees who were to assume a leadership role in
a work unit, performing selected functions previously done by the unit
supervisor, such as training new employees and leaving the work area to
obtain mail and bring it to the unit for processing. As a craft employee, the
crew chief could work with the unit employees, whereas supervisors are
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prohibited by the collective bargaining agreement from doing craft work.
However, crew chiefs could not approve leave and they could not take

disciplinary actions.

The crew chief concept emerged during the negotiations for the 1990
collective bargaining agreement between the Postal Service and Apwu.
APWU proposed the concept because it believed the organization of postal
work was outdated and inefficient and created an unnecessarily
adversarial and bureaucratic work environment. The Postal Service was
not opposed to the concept but felt there were too many questions, such
as how crew chiefs would be selected, that needed to be addressed before
any agreement could be considered. In interest arbitration, the Postal
Service and ApWU entered into a Memorandum of Agreement to pilot test
the project with the clerk craft.

The tests were conducted in both automated mail processing and retail
operations. The seven mail processing plants and five retail sites that were
testing the concept were jointly selected by the Postal Service and APwU
from a list of sites that were willing to participate in the program. The first
test site, established in July 1992, covered the automated operations at the
Sacramento Processing and Distribution Center in California. Crew chiefs
at the pilot sites were chosen on the basis of seniority or selection by a
joint committee of union and management members and were given 40
hours of on-site training. Each of the sites had the option of adopting an
“unelection” process whereby employees could vote every 90 days to
replace their crew chief.

The Postal Service has two other programs similar to the crew chief
concept. One program, group leaders, involved the mail handlers union
and was started over 20 years ago. Group leaders were to be selected on
the basis of seniority and were to receive on-the-job training. The other
program, service captain, included both mail handlers and clerks. There
were no rules for the selection of service captains and no formal training
required or provided. In the Southern Maryland General Mail Facility
program, which started in November 1992, service captains were initially
selected by the respective supervisor of each operation. Later, they were
selected by their peers, as long as management considered the employee
to be a good worker with a satisfactory attendance record. Plant managers
can implement either program without postal headquarters approval. The
Postal Service could not tell us how many or which facilities were
participating.
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In a limited review of these three programs, we interviewed managers,
supervisors, and crew chiefs at three of the pilot sites: Sacramento, CA;
Royal Oak, MJ; and Birmingham, AL. We also discussed the service captain
program with facility managers at the Southern Maryland General Mail
Facility, and we discussed the group leader program with managers from
the Sacramento Processing and Distribution Center.

For these programs, participants told us they believed that craft
employees were generally more comfortable taking instructions from and
expressing their concerns to crew chiefs, service captains, and group
leaders rather than supervisors. Participants also told us that these
positions alleviated some of the increased pressure on supervisors that
resulted from the 1992 reduction in supervisory staffing. In the service
captain program at Southern Maryland, certain pay locations in the
automation unit were self-managed; they operated without supervision on
some days during the week, and all mail was to be processed according to
an operating plan.

These programs, however, do not address some important issues that
cause workfloor tensions between supervisors and employees. The
programs do not give all employees more control over their work
processes; they empower only the crew chief, service captain, or group
leader. The programs also do not provide any new incentives for team
performance or procedures for holding employees and supervisors
accountable for poor performance.

According to our interviews, supervisors and crew chiefs did not fully
understand their respective roles and responsibilities. They said that the
duties that supervisors allowed crew chiefs to perform varied significantly
among the sites and also among the tours at a given location. They also
said that selecting the crew chief on the basis of seniority did not ensure
that the best qualified person was selected for the position. Some
supervisors perceived crew chiefs as a threat to their job security, so they
bypassed them and dealt directly with the employees. The management
association that represents supervisors, the National Association of Postal
Supervisors (NAPS), did not support the crew chief program. The NaPs
President said he considered crew chiefs to be another layer of
management. The existing supervisors at the test sites were left in place,
and the Postal Service did not redefine their roles in a self-managed work
environment. The crew chief pilot program ended March 31, 1994.
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The Postal Service needs, but does not have, the full commitment of its
employees to achieve service quality improvements. It recognizes that
employees are rejecting excessive regimentation and looking for more
control over their work experiences. The lack of accountability for poor
performance severely hinders the work of the Postal Service.

Self-managed work groups, which give employees greater responsibility,
offer advantages for both the Postal Service and its employees. However,
before employees can assume more responsibility for their work, they
need incentives to perform as team members. Furthermore, the Postal
Service needs specific work standards and procedures to hold employees
accountable for their performance. To effectively implement self-managed
work groups, the Postal Service needs the commitment and cooperation of
all of the parties that are affected—management, the unions, the
management associations, the supervisors, and the employees.
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Rural Carriers Are
More Satisfied Than
City Carriers

Similar to the relationships between employees and management in
processing and distribution plants, the relationships between city carriers
and management are generally tense and often confrontational. This is in
contrast to the relationships between rural carriers and management,
which are generally cooperative.

City and rural carriers have common goals and in many cases work out of
the same post office under the same supervisors. However, they have very
different work environments, and their attitudes about the Postal Service,
their work, and supervision differ significantly. In the 1992 and 1993
employee opinion surveys, rural carriers consistently rated the Postal
Service higher in all 12 survey dimensions than city catriers did. Their
different views, according to both union and management officials we
interviewed and our analysis of city and rural carrier data, are associated
primarily with (1) the relative independence that rural carriers have to do

their work and (2) the incentives that the rural carriers have for doing
good work.

Employee opinion data show that, overall, rural carriers are far more
satisfied in their jobs with the Postal Service than city carriers are,
Responding to the 1993 employee surveys, rural carriers had more
favorable responses for 80 of the total 84 questions asked. Of the four
exceptions, the difference was 3 percentage points or less for three
questions and 13 percentage points for the remaining question. This latter
question had to do with whether carriers were given sufficient opportunity
on the job to look at Postal Service videotapes; overall, city carriers had
greater opportunity than rural carriers.

Of the 84 questions, the question that drew responses indicating the
greatest difference (43 percentage points) in satisfaction was whether
carriers agreed or disagreed with the following statement: “Performing
well just gets you extra work.” Of rural carriers, 53 percent disagreed or
strongly disagreed with the statement. In contrast, only 10 percent of the
city carriers disagreed or strongly disagreed with the statement.
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City and rural carriers are responsible for delivering mail quickly and
efficiently to millions of families and businesses across the nation. During
fiscal year 1993, the 211,893 career city carriers and 43,694 regular rural
carriers and their replacements delivered 171.2 billion pieces of mail to
over 123 million delivery points in cities and rural areas of America. They
worked out of 39,392 post offices, stations, and branches and provided
delivery service 6 days a week.

Like other postal operations, carrier operations are driven by tight time
schedules and budgets. For example, city carriers at the Waldorf, MD, Post
Office are expected to report for work by 7:00 a.m. and to be on the streets
delivering mail by 10:45 a.m. Rural carriers at the same post office are to
report between 6:00 and 7:00 a.m. and are expected to be on their routes
by 10:30 a.m. The period of time in the office is to be used for “casing” or
manually putting the mail into delivery order. When delivering the mail,
both city and rural carriers are expected to follow established routes to
provide reliable and consistent delivery to customers.

City and Rural Carriers
Have Different
Compensation Systems

While city and rural carriers have common responsibilities and in some
cases similar routes, their compensation systems differ. City carriers are
hourly workers paid for a standard 8-hour workday or 40-hour workweek.
City carriers who work in excess of a 40-hour workweek are paid for those
hours at an overtime rate of 1-1/2 times their basic hourly rate. In addition,
a penalty overtime rate equivalent to doubletime is paid to carriers when
they are required to work overtime in violation of contract provisions for
overtime assignments.'! Therefore, a city carrier’s pay can vary
substantially each week because overtime hours can vary weekly.

Rural carriers, on the other hand, are salaried employees and the amount
of their salary is based on an annual evaluation of the estimated number of
hours per week needed to deliver the mail on their respective routes. Most
rural carrier routes have been evaluated at more than 40 hours per week.
When a rural carrier’'s weekly salary is computed, the first 40 hours are
calculated at the basic hourly rate, and all additional hours estimated over
40 are computed at an “overtime” rate of 1-1/2 times the hourly rate.
However, under the Fair Labor Standards Act (FLSA) [section 7 (b)(2)], this
additional amount is not considered overtime pay.

lArticle 8, Section 5.F., of the city carriers’ contract states that no full-time regular employee shall be
required to work overtime on more than 4 of the employee’s b scheduled days in a service week; or
work over 10 hours on a regularly scheduled day, over 8 hours on a nonscheduled day, or over 6 days
in a service week.
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In order to qualify for this treatment under the act, rural carriers are
employed by the Postal Service on an annual basis at a guaranteed annual
wage, and under the condition that they cannot work more than 2,240
hours a year. The guarantee is that they will work a minimum of 1,840
hours and not more than 2,080 hours during the guaranteed period of 52
consecutive weeks. Any hours actually worked in excess of (1) 12 hours in
any one work day, (2) 56 hours in any workweek, or (3) 2,080 hours in the
62-consecutive workweek guarantee are to be compensated at an overtime
rate. Any such overtime is to be paid at 1-1/2 times the carrier’s regular
rate of pay.? Carriers who work over 2,240 hours during the guarantee
period are to be compensated in accordance with section 7(a) of the
FLsA—which requires overtime for all hours actually worked in excess of
40 hours in any given week. When this situation occurs, the Postal Service
has to recompute the pay for the entire guarantee year.

Because the rural carriers’ compensation sys