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Adapted from a speech given by Mr.
'Krieger on June 18 at the American
Management Association's Performance
Appralaal Waf1<shop.

With the enactment 01 the Civil
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But th<!re is, no question that the
Civil Sentlce Reform Act addresses
some Issues whIch for far too long
heve been Ignor6d,. O,/)e 01 th'ese:"
and I tnlnk It Is at the very heart of
reform-Is tha recognition that
human resources management Is
crucial In achieving program goals,
that"li no 'longer belongs exclu
sivelyln the personnel offices" ~nd
that It needs to recelva more
atlentlon from line managers.

I.n general, Federal managers
have lended to underemphasize
human resounces activities and
focus almost exclusively ,on prO
gra:m nian_agelJ:'_~nt. Managers who
are responsible for program results
have too often been unlamillar with
personn:el funct.I';:n:S like ~leCtl;,g,
promoting, and developing em
ployees. It Is difficult for them to
see a direct connection between
tlliman .resourCes man"agement and
program goals:Personnel8ctlvltles
tend to be viewed as burdensome
as roadblocks whlc,h hamper'
acn\e~riien\ oj progtam goals. As
a result, employees are not evalu
ated, develoPIld. orcoli!lhed .In
way's .that would optimize their
contribution to an organization.

The Civil !lervlce Re,f.ol'in Act
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may maka It more difficult for line
managers to escape acco:untabUlty
fo, numan resources managemant.
Managers will now be required, to
sat performance sta~dards fClr their
employees and base. personnel
actions. such as promotion, devel
opment, removal, reassignment
and, In sO;;,e Cjises, pay, on the
achievement of these standards.

\ want to stress, however. that. as
with any piece of new legislation,
Improvement resulting from civil
serVice reform will depend on the
commitment of the manager:sa'nd
agencies wh,O must Implement It.
We must avoid the view that It
simply Imposes on us new, t,asks
thatmust be pulled off as expedl
ently:Ss posslbie. It would be
Impossible for mato overempha
size how crucial It Is that civil
service reform b8 viewed 'as an
Opportunity lor improved organlza
tionai pertormance-a tool 10,r bet·
ler management. This requires, of
course. the dedication 01 a tremen
dous amount 01 time and resour
ces. Above all, It requires r'e'c,og'nl
tlon of the Impoi'tanceof the link
between human resources menage
ment and program reSUlts.. T~e key
to this link, and therefore to the
opporturiIty for belter managpment,
Is In a sound performance appraisal
system.

GAO'. ~oDtribatio.

The General Accounting Ofi'lce
has long been commllted 10 Im
proving human resources manage
ment In the Federal sector. The
Federal Personnel and Compensa
tion Division was established In
1972 exclusively to sC'rUtlnlte the
Feoerili Government's' . personnel
polIcies and programs. GAO nas
often stressed the niled for m.ore
emphasis 0;' and Improvement In
human resources management. We
have speclflc,aUy addressild prob
lems with pertormance appraisals
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In Federal agencies. A report we
Issued last year pointed out that
performance rating systems for
Federal employees have generally
failed to

• provide sufficient guidance
and training lor managers to
administer appraisals with
an understanding 01 h.ow
they should reillte to other
managemerit objectives,

• ade,quately Inlor·m em
p·loyees about the quality 01
their performance In specific
terms, and

• provide m'a,nagement with
sufllclent Information on
which to base persorine'
decisions necessary to ,,,,;
pro,e organizational elleo
tiveness.

The appraisal systems we ex
amined then t.end~to· gi,e a
single adjectl,al raUng, based
largely on an obseNatlon .:>1 per
sonal traits. Graphic, trait-based
rating scale:s have shliply not pro
'I,ded useful performance data
which can be used as a loundatlon
for Important management decI
sions. In addition, It Is unlikely
that a trait-based system can meet
the ,alldation nsquirements In the
Federal Uniform Guidelines on
Empl,oyee Selection. . . ,

Our Indictment 01 existing Fed
eral employee e,aluatlon syste",s
by no mea'nslm'p.lles opposition to
the concept of performance appral-

. sal. Vile leel that, while present
systems oftenlail to meet many
management objectl,es, perlor
mance appraisals Can and should
be one 01 the chiel Instruments, If
not the chief instr~'ment, I.n making
personnel decisions. We concluded
in our 1978 report that performance
appraisal systems could serve as a
basis to improve performance and
employee development II 'they pre
vlded lor

• preestablished perfoiman'ce
standards, comriiurilcatlon
0,/ .;,;<pectatlons to em
ployees, and review 01 and
feedback (jn achleve",ents;

• employee part.lclpatlon In
setung performance stan
dards;

• adequate training tor man
agers to mak.e ap'pralsals
and use them as a manage
ment tool;
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• a link between the perfor:
mance appraisal and other
person-nel actioJ:ls"; and "

• sufficient written justlfica-'
tion and review to ensure
thai e'idence· of perfor
mance matches the rating.

Civil Service Refo..... 
.&. RespoDse

We feel that olir ellorts In this
area have significantly contributed'
to the growing recognition 01
human reSQurces management Is
sues .In general arid performance
appraisal problems In particular.
The CI,il SeNlce Relorm Act Is, at
least In part, a response to this
groWing recognition and. speclll
cally. to some 01 the dellclencies
pointed out In the GAO re'port pre.
viously cited.

The a~t exp,Hcltlyrequlres agen
cies' performance appraisal sys
tems to provide lor

• encouragement 01 employee
partlcip",tlon In setung pe'r
formance standards.

•. use 01 performance stan
dards as the basis lor ap
praisals,

• communication 01 perfor
mance standards and critical
Job elements 'to employees
at the beginning 01 the
period b'elng appralsf3d, and

• helping employees Improve
performance.

In addition, the act specifies that
appraisals are to seNe as the basis
for such person'nel actions as
tra.lni~g, rewa_~d_~~· -reassignment,
promotion, reduction in grade, and
removal. Merit pay decisions lor
GS-13-15'S and performance
awards for Senior Executives -,are
also to be based on performance
appraisals.

For the first time, line managers
in the Federal Govern·ment will be
reqUired to fomially setperlor
mance'standards and critical Job
elements lor their employees and
link pay and other personnel ac
tlons to ach levernent of' these
standards and 9Iements. If these
performance standards and c'rltlcal
~I~ments are vleweo In terms' of
program goals, personnel actions
are more likely to be VieWed In
ter",s 01 how they relate to pro-

gram results than they have been
in the past.

Implementing Reform

The Ci,1I SeNlce Reform Act by
itsell, however, does not guarantee
th·e vast Improlierr,,~n~ necessary' fo
make performance appraisal a use
ful management tool In the Federal
Government. The li<:t I,ays ttie
groundwork. It p'rovldes the Impe
tus lor Improvement. Its success,
however, depends on the commit
ment of agencies to devote the
time. ellort, and resources needed
to perform the extremely difficult
task of integrating personnel lunc
tlO:ns with program goals-of set
ting up. appraisal systems with a
clear, fair, and objective link to
pers()n:nel activities lirid' program
objectives.

What the act does make certain
is thai. since It nsqulres perfor
mance appraisals to SeNe as the
basis for p·rOmotlons: training.
aw_a~ds, reassignment, grade re
duction, removal, and, In sOme
cases, pay, It is extremely Impor,
tant t~at they avoid the pitfalls of
the traditional Federal systems
mentioned earlier. A,S yo.u 'may
know. GAO Is re,quired under the
C,ivn SeNice Reform Act to spot
check agencies' appraisal systems
and report Its IIndlngs to OPM'and
the Congress. I 'would like very
briefly to discuss a few of the
general considerations we will take·
into account In discharging this
responsibility.

.First, the traditional trait-based
systems which Federal agencies
haxe uS,e.d for sa long must 'be
avoided. As our 1978 report shows.
these systems provide lriadeq'uate
information for bo~.h 111'ariagers arid
their employees on how to Improve
performance. Edward Lawler of the
University 01 Michigan wrltlll!:

Traits are simply an Inede
quate basis for apprafslng per
formance: They are guaranleed
to. produce defensiveness, rig
Idity on the part of subor
dinates, end lriad,equate feed
back..

Some appralsa! systems, wlllch
have..been tried lor several years In
private industry, seam to meet
most of the rllq'ulrements of the
Civil SeNlcs Relorm Act. Manege
ment-by-objeetlves, lor examP.le,
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requ.lr"es preestablished perfor
mance standards, employee parti
cipation in seltlng standards, regu
lar feedback, and a link between
ap'praisals and personnel actions. I
understand that many agencies
Intend to set up some type of MBO
system in Implementing civil ser-'
vice reform.

While on the surface thi.s ap
pears to be. a step' In the right
direction, MBO is no guaranteed
panacea. It does no," by, Itself,
ensure that these agencies will
have workable systems. For exam
ple, some MBO systems are so
output-orle,nted that' they pay In
adequate attention to how outputs
are achieved. Without also apprais
Ing th,e ploce"s af ach,l~ving out
puts,. there is IIttl,e a supervisor c,an
do to improve effectiveness In the
future. A number of considerations
come'into play,whatever the' name
of the system Is that Is being used.

Se'cond, appraisals must be di
verse eno.ugh to serve the di,fJerent
management functions for which
they are intended. They must be
capable of, as objectively as pos
sible, making assessments which
can serve as the basis for a variety
of personnel actions.. They must be
able to provide crlterla.for seleCting
those who deserve pay raises or
promotions; Identifying areas of
deficiencY to Infon:n em'pl~y~s of.
their weaknesses; Identifying .those
who need development and those
\liho have development potential,
and In what areas; and deterM1inl,ng
who should be reassigned and
where,

Third, training In administering
appraisals must be thorough. It Is
not enough to briefly introduce
managers to the .mechanics of an
appraisal system.'Tiii@ng must
seNe at least two additional pur·
poses. These are to

• train the manager to u'nder
stand the Importance cit'per
formance appraisal as.a man·
agement tool so that It will
be exercised not just. b"&
cause It Is r'equlr:ed bLli also
because It helps achieve
program goals and

• develop In the manager the
Interpersomil skills needed
to conduct pertormance ap..
pralsals; thla Involves set
ting performance standards,
'communicating ihem to em-
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ployees, completing' rating
forms, providing feedback
o'n performance to the em
ployees, and tmr.slatlng the
rating Into personnel ac"
tlOns.

Thorough training will be a com
plex lind tl.me-conslimlngaetivlty.
But we believe It Is one.of the most
crucial daterminants of whether or
not appraisals wilt' work.

Fourth, managers must be moti
vated to use the system. A very
Important element of tiullding an
eftecilve appraisal system lies In
providing Incentives and reducing
disincentives for Its use. Perfor
mance' appraisal Is apotenilally
traumatic and conflict-laden event.
Many people, both raters., and
rataes, prefer to aVoid it. As a
result, appraisals ·o.ften ,. receive
only pro forma attention, and the
potential benetits of the process
arecompromlsiid. qrganlzations
musttherefore support the system
by tying the rewards of raters to
their effeetlvene~" .in conducting
performance appraisals. The ability
to assess feedback and use perfor
mance information should be a
critical element In the job af every
supervisor. ,.,

Line managers will Inevitably
p.ush for relatively simple systems.
Their raUon'alewlIl 'usually' be that
they cannot afford to spend time
and effort on appraisal because

.they need. to get the work out. This
orieniatlon stems ffointhe'way In
which managers have tredltlonally
viewed the performance appraisal
pr9Cess. It has usuaUy blisn. seen
as an "addltlonal duty"-a task
which Is ancillary to ihelr main Job.
This wM of thl,nklng must be
changed. Managerilmust come to
view 'performanc'e appraisal as a
continuous and Integral part of
the,lr 'jotis, not as a periodic
add-on.

Fifth, the system must be evalu
ated. Without continuous,
thorough evaluation, It is impoS:
sible to know' iNh'ether ttie system
Is achieving Its alms. An Informa
tion system must be established
and maintained so tliat data can tie
compared over tlme:- Only in this
way can shortcomings be Identified
and. ttle system adjusted as neec:l~.

Sixth, a great deal of time,
resources, and expertise must be
cOmmitted to designing, Imple-

menting, and admlnl.sterlng perfor
mance appraisal systems to ensure
that the link between appraisals
and personnel actions is as clear,
fair, and objee,tlve as pass.lble.
Experience in Industry and, in some
Slate and local governments shows
that implementing a system with
minimal subjectivity and maxlmu'm
employee acceptance Is no easy
task. .

Put yourselvas,. for a moment, In
the position of an amployee whose
salary Increase Is .soon to be
de.ten:nlned according t.o perfor.
mance appraisal. In this InstanCe,
your supervisor feels thai you 'have
just met but not exceeded the per
formance .standards established
mutually at the Start of the aPprais
al period. According to agency pro
c:edure:s, your rating entitles you to
receive full comparability; but no
mora. Without the new merit pay
system, you would normally have
recei;'ed a step Increase diJrln'g lhls
particular year. This time, of
course, you' do not At the seme
time a~ emp,loyae at y'our grade
level has received an outstanding
rating and, thUS, a sizeable merit
Increase. You feal that your work
has bee;nat I,eas,t liS good a,s yo'ur
colleague's. As you can see, and
have undoubtedly already con
sidered, a great deal of animosity
and'some serious mo,jleprobl,eM1s
can result This same scenario can
also apply to promotion decisions
a.nd_selec.tlon for development p're
grams,

At the time decisions such as
these are made, no employee
sho:uld be surprlS:ed tiy his or Mr
supervisor'S feelings conc.emlng
his or her performance. In Imple
mentlng. appraisal systems, agen
cles,therefore, .should' be certain
that ·they include a process of
continuous communication be
tween .subordlnate a-nd superViso"r,
and that the link batween the final
rating and any pay or other person
nel decisions Is clear, fair, objec
tive, and by all means, co'nslstent.
, Even ihe besi systerii: however~
cannot be totally free of subjec
tivity. And thera will Inevitably be
jealousy when some employees
receive monetary' 'awarilsas a
result of their appraisals and others
do n,ot. Certa.!.nlY som'e c:sses will
ba appealed to the MilTlt'Systems
Protection Board on the claim that
tliey vlo.l.ate p~hlblted persOnnel
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practices, and some will be chal
lenged In the courts. It Is therefore
extreniely . Important that ea~h
agency Include In Its appraisal
system a formal, concise means 'of
justifylM. the ~pp.ralsal ,process,
the rating resulting fr.om each
appra"!sal, and each personnel ac
tion resulting from an appraisal.

'AII that has been described Is, of
course, an expenslv,9' and lime
consuming process. But If perfor"
manc" appr~lsal~ are truly tp serye
as a. tQaI for better management,'
each step of the process Is abso
lutely essential. Performance ap
pralsaJ can no I,onger be considered
an end In Itself, but must be con
sidered part of the entire manage
,iient pro.cess. We t~ of,ten vle~
performance appraisal as a task to
be performed once or twice a year,
rather t.han a process which Is an
integral part of mi"iaglng. 11 agen
cies do' not spend the time and
resources to determine how the
appralsai process. can lead to
Improved personnel management
declslo'ns and how these decisions
can be Integrated ~Ith orgi,nlza..
tlonal objectives, they might as
well not even waste the effort to
se.t th.8rilup.

We believe It Is worth the effort.
The appraisal process-If Imple
mented and operated properly
can serve to enrich the quality of
the FSderal workforce. But --mari
agers must be aware of how
appraisals relate to other. personnel
aCtions. Ani:!, the thinking of Fed
eral managers on the Importance of
human resources management as a
part of p:rogram management must
be reshaped.

ConebllIion
The most Important thing to

remember Is that civil service
reflirO!' Is only a framework for
Improved performance appraisal
and human resources manage
.ment. It Is by no means a guaran
tee,. One ,ne~ only ~8 "'m.1n,dlid of
t.he perform.ance Rating Act of 1950
to realize that a law alone cannot
force Improved management. The
1950 law required that employees
be rated on tlla basis of perfor"
mance requirements which had
lieen communicated to them. It
also required that appraisals be
used to Improve employee perfor
m:an~e. Yet, as our 1978 report
pointed out, and as most of you
38

know, appraisals have generally
.not been based on performance
requirements which had been com- .
munlcated to emp,loyees and have
not been used to Improve employee
performance.

By the .:ame to.ken, the CI'i1i
Service Reform Act's mandate is
not enough to guarantee better
management unlese

• niiinagers . themselves be
cOme con.vlncejl thlil per
sonnel management Is a
crucial aspect of program
management .and

• agencleiariil managers are
strongly committed to tak
Ing the time arid expending
the resources necessary to
carefully set up and admlnl
.ster eppralSaI systems whiCh.
fairly, objectively, and ac
curately link appraisals to
other per8j)nneJ decl,slons.

This sounds like a lot of hard
work. it Is. But, as I have said, It Is
'Nell worth the effort for· the im
prov8.nie.nts I.n management which
can result.

We welcome civil service reform's
recognition that human resources
managemen~must . rf3i:el)i:e, ,(11~~
attention from prog~m managers
at the working level. It Is, after all,
people who run Ilrograms. This Is
not so much a lofty phll,oSOPhlcal
notion as It is a practical con"
slderatlon. Only by Improving the

. ability of people to contribute to
organizational goals can organI"
zatlonal Improvement occur. And
only through continuous, aecu:rate
evaluation can people's .contrlbu"
tlons be enhanced. With the proper
awareness and commltm'ent, civil
service' reform may ser've'asa
foundation for this. Without It, the
a:Ct Is m:eanl.ngless.
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