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The size and cost of the Government--5 million
civilian and military employees costing $120
billion a year--is an issue that requires the
Congress and the executive branch to give
more attention to the methods and procedures
used to determine and manage human resource
needs. However, these work force planning
activities generally have a low priority.

Rising personnel costs and increasing com-
petition for limited funds make it essential
that work force requirements and personnel
management decisions be based on appropriate
and credible work force planning systems and
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of Management and Budget and the Office of
Personnel Management establish a Federal
policy and standards for work force planning
and encourage Federal agencies to make work
force planning an integral part of their overall
management planning systems. GAQ recom-
mends also that a special work force planning
improvement project, insulated from the
traditional barriers to the development and
use of sound work force planning procedures,
be developed and tested in several Federal
facilities to demonstrate feasibility and
benefits.
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This report identifies some of the primary factors that
tend to inhikit the development and use of sound work force
planning procedures and techniques by the Federal departments
and agencies. It is primarily based on the numerous reports
we have issued on work force planning and related topics over
the past several years and on our recent interviews with
knowledgeable agency managers and cfficials. It also identi-
fies several research efforts and recent proposals that need

special management attenticn tc improve the level and quality
of work force planning,.

without the use of appropriate human rescurce planning
procedures, management decisions regarding the size, composi-
ticon, allocation, and development of an agency's work force
are suspect, copen to challenge, and can result in arbitrary
and subjective resocurce actions, which may have negative
effects on Federal programs and services.

We are sending copies of this report to the Director,
Office of Management and Budget; the Deputy Director, Office
of Personnel Management:; and the Chairmen, House Committees
on Government Operations and Appropriations and Senate Com-

mittee on Appropriations. We are alsc sending copries to all
Federal departments and agencies.

e A, it

Comptroller General
of the United States






COMPTROLLER GENERAL®S REPORT FEDERAL WORK FORCE PLANNING:
TO THE COMMITTEE CN GOVERN- TIME FOR RENEWED EMPHASIS
MENTAL AFFAIRS, UNITED STATES

SENATE, AND THE COMMITTEE ON

POST OFFICE AND CIVIL SERVICE

HOUSE OF REPRESENTATIVES

How does the Federal Government know its
work force is of the proper size and com-
position for the various programs and serv-
ices it provides? What type of planning is
being done to insure that the work force is
appropriate for the workload of the Govern-—
ment?

Work force planning encompasses those man-
agement activities which determine an agen-
cy's work force requirements and staffing
needs. Its primary purpose is to provide
management with sound data to make informed
work force requirements and staffing manage-
ment decisions and to provide the basis for
the development and justification of an
agency's personnel budget. (See p. 2.)

GAO found that lack of central leadership
and guidance has led Federal managers to
- downgrade the importance cf this essential
Lmanagement tool,

WHY IS WORK I'ORCE
PLANNING NECESSARY?

Work force reguirements and staffing manage-
ment decisions and budget submissions need
credible and reliable data to justify and
approve agency personnel requests. Person-
nel decisions and justifications made with-
out credible work force planning data are
suspect, open to challenge, and subject to
arbitrary and subjective actions. Staff-
ing imbalances, poor development and utili-
zation of personnel resources, questionable
program effectiveness, and increased costs
for the agency also may result.
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However, Federal departments and agencies
appear to pay very little attention to the
methods and procedures used to determine
their work force requirements or the staff-
ing workload. In fact, most departments
and agencies do not have a cocmprehensive
work force planning system or suitable
methodology to make these determinations
with assured accuracy and credibility.

Although some agencies have made consider-
able progress in developing and trying to
use good procedures and technigques, most
agency efforts are limited in scope and
value to management. The limited efforts
that are pursued are primarily for gener-
ating work force and related statistics for
the budget review process. This data gener-
ally has little or no value after this use.

BARRIERS TC EFFECTIVE
WORK FORCE PLANNING

There are many reasons why sound work force
planning procedures and techniques have not
been extensively used by Federal agencies
to determine work force requirements and
staffing needs.

One of the strongest and most consistent
reasons agencies do not use work force
planning procedures is that the budget de-
velopment and review process does not give
appropriate consideration teo the nature and
extent of justification used in the person-
nel portions of agency budgets. Many agency
officials believe that this circumstance has
a strong causal relationship to many of the
other reasons commonly cited for the limited
attention to work force planning.

In addition, there is the general view that
there is limited leadership provided by the
Office of Management and Budget (OMB) and
the Office of Personnel Management (OPM),
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which results in low priority attention
given to work force planning by most agency
management.

The absence of comprehensive policy, regula-
tions, and standards governing or guiding
agencies on work force planning contributes
to management's limited commitment. Other
factors inhikiting the development and use
of comprehensive work force planning follow:

--The apparent confusion regarding the defi-
nition, scope and compcnents of work force
rlanning, and the sequence and cycle of
rlanning tasks.

—-—Personnel constraints, such as personnel
ceilings, average grade controls, and
hiring and promotion freezes.

--The slow progress in developing work and
productivity measurement systems.

--The unclear cost-benefit relationship
with the development and use of a total
work force planning capability.

—-The limited extent to which most agencies
have developed integrated management in-
formation systems and have close operating
relationships between principal management
groups.

GAO believes these obstacles can be over-
come with appropriate management and con-
gressional attention.

GAC REPORTS CONFIRM PROBLEMS

Over the past several years, GAO has ex-
amined many aspects of work force planning,
including work load forecasting, the use of
work measurement procedures, the develop-~
ment and use of work and staffing standards,
projection of werk force requirements, and
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oversight and direction provided by execu-
tive and agency management. GAO's reports
have disclosed a variety of problems, many
of them occurring in several agencies,
Among the most common problems has been the
limited guidance and direction provided by
agency management and the resulting varia-
tions and inconsistencies in methods and
procedures between and within agencies.

In followup inquiries con 17 of its reports
addressing aspects of work force planning,
GAO found that many of the problems identi-
fied earlier still exist. These include:

~--Limited or no guidance from agency leader-
ship on the development and use of work
measurement systems and procedures.

--Procedural problems in existing work meas-
urement systems.

--Slow and limited development and use of
work force requirements determination
systems, including limited review and
evaluation efforts.

-~Limited and inappropriate resources as-
signed to the task.

--Incomplete planning and limited criteria
contributing to the inefficient and inef-
fective assignment and use of personnel.

-~Arbitrary budget decisions and overly re-
strictive personnel constraints, such as
across-the-board cuts and personnel ceil-
ings, have had negative effects on staff-
ing management.

OTHER AGENCIES HAVE
ALSO IDENTIFIED PROBLEMS

Several research efforts over the last few
years have discussed the poor state of work
force planning in the Federal Government.
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All generally agree in their findings and
emphasize the need for top management to
establish Federal policy and standards for
agencies to follow.

The Civil Service Commission examined the
possibility of establishing Federal work
force planning policy and standards and pro-
posed such a policy statement in 1974.
Although agencies had some reservations,
primarily associated with uncertain cost
factors, they generally agreed on the value
of a comprehensive policy and the benefits
of a minimum level of uniformity in the way
agencies perform their work force planning.
However, the Commission decided to delay
issuing the policy statement and proceeded
to address some of the "how to" technology
for staffing needs plahning.

In 1976, a Commission-sponsored task group
was established to evaluate the work force
planning applications of the Federal Per-
sonnel Management Information System. The
group concluded there was a need to clarify
the issue of work force planning in the Fed-
eral Government, develop uniform procedures
and techniques, and establish a clearing-
house and training capability for work force
pPlanning in the Commission.

In 1977 the Federal Personnel Management
Project, one of the President's primary ef-
forts toward reorganization and management
improvement, addressed problems associated
with work force planning. The Project's
report recommended that Federal agencies
establish a work force planning capability
and that CMB and OPM have key management
responsibilities in guiding and monitoring
agency actions. The report also recommended
that work force planning data should be used
in work force management and budget deci-
sions. No action was taken on these recom-
mendations.



RECENT INITIATIVES

Recently there has been a renewed interest
in work force planning. ©On June 11, 1980,
the Executive Director of the President's
Management Improvement Council suggested
that OPM conduct a work force planning
demonstration project under title VI of

the Civil Service Reform Act. The Deputy
Director, OPM, has also been coordinating
the development of a management improvement
initiative tentatively identified as the
work force planning and the budget process
proposal. At present, the proposal is only
at the very preliminary discussion stages
within OPM.

CONCLUSIONS

The increasing emphasis on controlling Gov-
ernment costs and balancing the Federal
pudget will require the Congress and the ad-
ministration to make tough decisions concern-
ing efficiency of the Federal bureaucracy
and program effectiveness. The development
and application of a work force planning
policy and a framework of acceptable plan-
ning procedures and techniques is a logical
and appropriate course of action and will
help to bring about a new level of under-
standing, appreciation, and foundation for
the way Federal departments and agencies
determine and manage their work forces.

A sound and comprehensive work force plan-
ning capability must be developed and
demonstrated before the Congress and the
executive leadership ts willing to rely

more heavily on agency systems for determin-
ing and controlling agencies' work forces.

The present limited capability of most Federal
agencies to provide sound information on their
work force needs does not help the adminis-—
tration or the Congress make rescurce decisions
and thus can negatively affect individual pro-
grams and activities.
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RECOMMENDATIONS TO THE
DIRECTORS, OMB AND OPM

The Director, OMB, and the Director, OPM,
should develop a Federal work force plan-
ning policy and a framework of procedures
and techniques for departments and agencies
to use for determining their work force re-
quirements and staffing needs. Specifically,
this policy and procedures package should

--clarify the meaning and scope of work
force planning and provide descriptions
of total planning systems by identifying
the respective components and the basic
sequence and cycle of planning tasks;

--designate the methods, procedures, and
techniques that can be used in work force
requirements determination and staffing
needs analysis; and ‘

—-—-establish the respective roles and respon-
sibilities of both Offices for work force
planning.

GAO further recommends that a work force
planning pilot project based on the pro-
posed policy and procedures be conducted

at several Federal agencies. The project
should be insulated from the traditional
impediments to work force planning, such as
the use of personnel ceilings, average grade
controls, hiring and promotion freezes, and
across-the-board budget adjustments. GAO
believes this project could be pursued under
title VI of the Civil Service Reform Act of
1978 or Office of Management and Budget
Circular A-117, Management Improvement

and the Use of Evaluation in the Executive
Branch. 1In either case, both Offices would
be required to work tcgether to insure a
successful project.
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MATTERS FOR CONSIDERATION BY THE
HOUSE CCMMITTEE ON POST OFFICE

AND CIVIL SERVICE AND THE SENATE
COMMITTEE ON GOVERNMENTAL AFFAIRS

In view of the significance of work force
planning and the responsibility of the Con-
gress in work force decisions, GAO believes
they should play an important oversight {
role in any work force planning improvement
project the executive branch may propose in
response to this report. GAOQ believes a
special oversight responsibility should be
established in the appropriate subcommittees
to monitor the administration's efforts to
improve agencies' work force planning capa-
bilities and should request status reports
on the proposed project during normal
oversight hearings and reviews.

COMMENTS FROM OMB AND OPM

Both OMR and OPM agree with the basic mes-
sage of the report and recognize the im-
portance of sound work force planning.
{See pp. 44, 51, and 53.)

OPM stated that the proposed project will

require a major investment in resources and

will involve both OMB and OPM. GAO believes

this action is a logical first step toward

creating a new level of concern and commit-

ment to credible work force planning in the 5
Government. OPM also expressed doubkt that
title VI of the Civil Service Reform Act of
1978 would be the proper basis for the pro-
posed prcject. GAC offered what it con-
sidered to be possible approaches for the
project but defers to CPM's judgment on
what is the best vehicle to use. !
(Ssee pp. 44 and 51.)

OMB expressed a prefererce that a work force

planning policy and procedures package be
developed after a demonstration project.
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GAO does not disagree with OMB's rationale
but believes an operating policy position
and a framework of the basic procedures
have to be developed to provide direction
for the project. Based on project experi-
ence and management Jjudgment, policy and
procedures can be refined into a workable
work force planning package for considera-—
tion by the administration and the Congress.
(See pp. 44 and 53.)

Both OMB and OPM related that the develop-
ment of the full-time equivalent ceiling
system will require a better linkage of
budgeting and staffing decisions. While
GAO agrees this may be a positive step
toward greater accountability over direct
Federal employee usage, it defers judgment
on the extent to which the new ceiling sys-
tem will encourage higher quality work
force planning. (See pp. 45, 51, and 53.)

OPM's and OMB's comments are included as

appendixes III and IV. (See pp. 51 and
53.)
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Budget submissions

Budget review process

Engineered standard

Nonengineered standard

Organization work force
planning (organiza-
tion manpower plan-
ning)

GLOSSARY

The documents showing the resources
requested for the budget period and
the supporting justification for
the purpose and amount of resources
requested.

The phases of review an agency's
budget submission must go through.
It begins with the internal assess-
ment through the levels of agency
management, adjustments by the Of-
fice of Management and Budget and
the President, then review and fund-
ing of the President's total budget
by the Congress.

A work or staffing standard that is
developed by the use of accepted in-
dustrial engineering techniques and
developed by trained analysts.

These techniques include time stud-
ies, work sampling, standard data,
and predetermined time systems. An
engineered standard is the "should
take time to perform a task or oper-
ation."

A standard that is developed with
the use of historical data or based
on technical estimates. These
standards are less expensive to de-
velop and more judgmental.

While there is no commonly accepted
definition for work force planning,
it can be described as the perform-
ance of those planning tasks to de-
termine (1) the manpower require-
ments of an organization, including
organizational and position struc-
ture, and (2) the number and type
¢f perscnnel actions, that is, the
personnel management worklcad, to
obtain, develop, and maintain the
needed work force. 1In concept,



Work force requirements

Work force utilization

Organization management

Position management

these tasks are performed in a

highly systematic and largely se-

guential and cyclical manner that

improves the responsiveness and

validity of reactions to budget

adjustments and other constraints.

The primary objectives are to (1)

provide management with quality as-

surance that there is an efficient

and effective balance between an

agency's workload and its work force _
and (2) provide a sound basis for i
justifying resource demands in the ;
budgeting process. '

The determination of the aggregate
number and type of manpower skills
needed to perform the work of an
organization. Reqguirements are de-
veloped through the application of
work or staffing standards and
agency workload forecasts. !

The manner in which an organization
uses its personnel to efficiently
and effectively perform its identi-
fied work.

Those tasks involved with the as-
sessment of the organizational
structure of the agency in view of
the work to be done.

Those tasks to determine and main-
tain the appropriate type and mix

of positions needed to perform the
work of the organization. It is in-
volved with the organization of work
and the assignment of duties and re-
sponsibilities among positicns. It
is generally viewed as the personnel
management function performed after
the work force requirements phase

of work force planning. It trans-
lates the aggregate work force re-
guirements into positions and is

the basis from which the staffing
needs planning phase of work force
planning begins.



Workload

Worklocad forecast

Work measurement

Work standard (staffing
standard)

Personnel data inven-
tory system

Productivity

Performance measurement

The amount of work imposed upon or
assumed by a person or organization
to be disposed of in a given amount
of time. It is the total numker of
work units for a specified period.

A projection of the type and number
cf work units or workload necessary
to achieve a desired cobjective

during a designated period cof time.

The application of a number of ac-
cepted techniques to collect and
anhalyze data on staff time or costs
and the work performed to identify
a relationship which can be used
for work force planning, productiv-
ity assessment, budget justifica-
tions, performance evaluation, cost
control, and other assessments.

An expression of time required for
a qualified worker to accomplish a
defined amount of work under normal
conditions. It is used as a factor
to convert workload to an estimate
of staff time required.

A manual or automated repository of
various types of personnel and re-
lated data which can provide a com-
prehensive picture of an organiza-
tion's current work force. It is
one of the major data sources for
the staffing needs planning phase
of work force planning.

The efficiency and effective use of
an organization's resources to pro-
duce goods cr services, expressed
as the ratic of output to input for
a particular activity.

The use of measurement techniques
to develop data showing the planned
and actual work performance of an
individual or group, and whether
the technigues are efficiently and
effectively accomplished.



Staffing needs planning
(personnel management
planning)

Those tasks performed to determine
the number and type of personnel
actions needed to £ill and maintain
the work force requirements of the
organization during the budget or
program period.



CHAPTER 1

INTRODUCTION

The size, composition, and cost of the Federal work
force have become important issues over the past several
Years. Federal departments and agencies now employ a direct
civilian and military work force of about 5 million with an
annual cost of $120 billion. The hidden or indirect work
force, essentially resulting from contract services, grant
programs, and credit assistance, is estimated to be another
3 million, whose cost is not readily identifiable.

Despite the importance of this resource to the Govern-
ment and its high cost, most departments and agencies do not
follow a comprehensive or systematic approach to determine !
their work force requirements and staffing needs. Some agen-
cies have developed and attempted tc use, to varying degrees,
appropriate and valid work force planning procedures; how-
ever, most agencies' efforts are limited in scope and value
to human resources management. The limited planning efforts
that are pursued are essentially in response to certain in-
formational needs in the budget review process.

Work force requirements and staffing management deci-
sions, including budget development and justification, made
without credible work force planning data are suspect, open
to challenge, and can result in arbitrary and subjective
resource actions. The primary purpose of good work force
planning is to address this problem and permit agency manage- '
ment to efficiently and effectively manage their resources '
based on information from appropriate and valid systems and
procedures.

Departments and agericies need to develcop and use sound
work force planning procedures and techniques that provide
valid, quality data for determining work force requirements
and the staffing needs workload. Sound work force planning ‘
should provide management with quality assurance that the
work force is the proper size, has the composition, and is
properly distributed for the workload of the organization.

Among the factors inhibiting the development and use of
sound work force planning procedures are the budget develop-
ment and review process and the use of various personnel
constraints. Because of their negative impact on good man-
agement procedures, we believe each area warrants serious
evaluation.



We also believe that a primary factor affecting the out-
come of this issue is the extent to which the Congress and
the executive branch leadership is willing to rely on agency
work force management decisions based on data generated from
sound work force planning procedures and techniques. With ;
the increasing emphasis on controlling costs and balancing
the Federal budget, the Congress and the administration will
have to make tough decisions cancernlng the ELL1C1EHuy of
the Federal bureaucracy and program effectiveness. Before
Federal leaders are willing to consider this major change, a
sound and convincing alternative must be presented to them.
We also believe some changes in the budget review process
and the use of personnel constraints will be necessary.

Such changes will not be made easily or without con- \
vincing evidence that a better alternative for improved ef- _
ficiency and effectiveness of the work force is available. ;
We therefore feel that a major effort should be pursued to ?

develop and demonstrate this alternative.

WHAT IS ORGANIZATIONAL
WORK FORCE PLANNING?

Although there is no commonly accepted definition of
"work force planning," it is generally used to categorize a
broad range of data-gathering and analytical tasks necessary
for (1) determining the quantity and type of skills needed k
to do the required work of the organization and (2) identi-
fying the volume and type of personnel management actions
needed during the budget or program period to obtain, devel-
op, and maintain the work force that will do the work. These
two broad subdivisions of organization work force planning
are referred to as the work force requirements determination
phase and the staffing needs planning phase.

In terms of overall methodclogy and the normal sequence
of planning tasks, the work force requirements phase of work
force planning is generally performed first. This work in-
volves organizing and projecting an agency's workload, devel-
oping work standards for projecting work force requirements,
and designing the organization and position structure. :
Using the requirements and position structure information as
inputs, staffing needs planning essentially determines the
personnel management outputs needed to achieve the desired
work force characteristics during the program period.

The principle activities of the two phases of work
force planning follow.



1. Work force requirements determination includes:

~~Identifying and clarifying the organization's mis-
sion, programs, and objectives.

-~-Identifying the various types of tasks to be per-
formed and the work units to be produced.

~-Projecting the workload of the organization for
the program or budget period.

~--Developing work and staffing standards to project
the aggregate work force requirements.

--Developing and using work and productivity meas-
ures to gauge the appropriateness of the work
force size and mix.

--Developing the organization and position structure.
2. Staffing needs planning includes:

~-Assessing the current work force characteristics,
including employee qualifications, experience, as-
signments, training, and age, and assessing turn-
over data and performance and productivity data.
This involves developing a personnel data reposi-
tory and analysis system, which serves as a major
data source for the staffing needs planning activ-
ities.

~-Identifying the differences between the current
work force characteristics and the position and
organizational structures requirements.

~-Determining the recruiting and training workloads
of an organization and the volume of internal
movement, that is, promotions, transfers, and sep-
arations, and developing career progression tracks
and criteria for work force mix decisions, that is,
full-time versus part-time work, in-house versus
contract work, and alternative action plans re-
flecting work force mix combinations.

Both phases of work force planning are made up of a var-
iety of tasks generally performed in a very systematic and
largely sequential mannher. In theory and in practice, these
two phases should interact to form a continuous, ccherent



organization work force planning process. This requires
close communication and common data base links between line
management and staff groups within an organization. The
principal staff groups having important roles in work force
planning include organization management and planning, pro-
gram management, budget and accounting, work measurement and
analysis staffs, and personnel management.

Although work force planning tasks need to be performed
in concert with the major management groups of an organiza-
tion, the primary responsibility for the work force reguire-
ments phase is line management. The staffing needs planning
determination phase is the primary responsibility of the
organization's personnel management group.

OBJECTIVES, SCOPE, AND METHODOLOGY

This report is the result of a study toc identify some
of the primary factors that hinder departments and agencies
in developing and following sound work force planning pro-
cedures. It also identifies some of our prior reports ad-
dressing aspects of work force planning that would further
communicate the nature and extent of problems agencies and

departments face.

We conducted interviews with Federal officials and with
managers of several agencies in the Washington, D.C., area
to obtain their views and perceptions on work force planning.
(See app. II.) We made followup inquiries on 17 of our re-
ports addressing work force planning and related work force
management issues. Reports of other agencies and various
documents on work force planning were also identified and
considered in this effort.



CHAPTER 2

BARRIERS TO WORK FORCE PLANNING

Many reasons are commonly cited why most Federal agen-
cies have not made significant progress in developing a sys-
tematic work force planning capability and in using it as a
sound resource management planning tool. Many of these
reasons have been identified and reported by us and by vari-
ous groups over the past several years.

We conducted interviews with a cross section of Federal
officials and managers from several agencies to obtain their
views on the problems associated with developing and using
sound work force planning procedures.

Some barriers which were among those more commonly
expressed to us during our interviews follow:

~-The budget review process does not usually give any
more consideration to budget submissions supported
by work force planning procedures than those without
sound justifications for resources. Because of re-
source limitations, OMB budget examiners are concerned
primarily with the aggregate composition of the major
budget changes or new program areas. Resource limi-
tations and tight time constraints also affect the
level of review by congressicnal staff members in-
volved in budget review activity. As a result, many
times decisions are not based on substantive planning
data justifying human resource needs,

—-Work force planning does nct have a commonly accepted
definition.

--The scope and conponents of work force planning are
not clearly understood.

-~The use of employment constraints, such as personnel
ceilings, average grade controls, and hiring and pro-
motion freezes, tend to negate the benefits of good
work force planning.

--Limited emphasis and leadership from OMB and the Of-
fice of Personnel Management {OPM). There are no
requirements for agencies to have a systematic work
force planning capability. There is no comprehensive
Federal work force planning policy or established
procedures for agencies to follow,



--Top agency management is reluctant to allocate the
time or resources to develop a quality work force
planning capability for agencies largely because
of the limited emphasis by executive leadership
and the limited impact it has had in the budget re-
view process. Also, agency top leadership--pclitical
appointees whose tenure is generally about 2 years--
is reluctant to allocate resources to major manage-
ment improvement projects, the benefits of which will
not be identified until after their tenure.

--The cost-benefit considerations of allocating more
resources to an organized and systematic approach to
work force planning are not clear. It is difficult
to clearly show a positive cost benefit. Resources
have not been allocated to developing cost informa-
tion on the elements of work force planning.

--Since most agencies do not have integrated, common
data base management systems, they are faced with the
need to develop this structure before they can de-
velop and integrate a sound work force planning capa-
bility. There is the need to bring together the
basic management components of program managers,
budget and accounting, organization and management,
and personnel which largely operate independently
of each other, even when they are organizationally
under the same departmental leadership.

--Many manhagers have developed strong reservations
about anything involving work measurement or produc-
tivity data. Views are commonly expressed that many
agency efforts to develop work measurement data
have resulted in very little, if any, benefit to im-
proving the management of the agency.

LITTLE ATTENTION GIVEN TO WORK
FORCE PLANNING DURING BUDGET REVIEW

According to most of the officials and managers we in-
terviewed, one of the major inhibitors to progress in work
force planning is the budget review process. They generally
claim the budget process does not or more approximately can-
not give extensive consideration to the nature or extent of
support used to justify human resource needs of an agency.
Agencies without work force planning systems would then tend
to fare just as well as those that attempt to follow credible
systems and use them to justify their budget submissions.



In fact, the volume of budget review work restricts the
level of detail OMB examinhers can be concerned with. An OMB
official said that OMB examiners had to be primarily con-
cerned with major program changes and major adjustments to
resources from prior years' activities, as well as several
specific concerns required in law, such as affirmative ac-
tion efforts. In addition, we were told that, although a
large portion of OMB's resources are applied to budget re-
view tasks, its resources are limited and are thinly spread
over all departments and agencies.

Our interviews also disclosed that, because of the per-
ceived limited influence of sound work force planning in the
budget review process and the use of arbitrary employment
constraints, agency management is not overly concerned with
providing substantive work force justifications. This cir-
cumstance was viewed as having a strong casual relationship
to many of the other reasons commonly cited for the limited
attention to work force planning.

NO DEFINITION FOR WORK FORCE PLANNING

Officials and managers we interviewed agreed that, al-
though most agency managers have their own views on what
work force planning is and how and to what extent to pursue
it, there are considerable variations in the scope and
methods they follow. This situation leads to confusion
about the topic, contributes to breakdowns in communication,
and causes a lack of emphasis.

Most of those we interviewed felt that officially clar-
ifying work force planning for agencies is the very least
executive leadership can do to create a higher level of con-
cern about the purpose and pctential value of sound work
force planning.

EMPLOYMENT CONSTRAINTS AFFECT
WORK FORCE PLANNING

Personnel ceilings, average grade controls, hiring and
promotion freezes, and across-the-board cuts are among the
most commonly cited problems affecting the development and
use of good work force planning procedures, although they
are not unique to work force planning. Most are viewed as
very subjective or arbitrary actions. With these constraints
in force, they literally stop or detour agencies' staffing
actions and, among other things, tend to force imbalances
between the in-house and contracted work force.



All managers and officials we talked with were in gen-
eral agreement that these constraints were obstacles to good
personnel management. They believed that overly restrictive
constraints and arbitrary personnel limitations promoted as
sound management were counterproductive and stifled manage-
ment's initiative to develop a work force planning capability.

NEED FOR INTEGRATING WORK FCRCE
PLANNING WITH OTHER MANAGEMENT SYSTEMS

Because work force planning provides the foundation for
work force reguirements and staffing management decisions,
it needs to be an integral part c¢f management planning and
decisionmaking systems. Organization management and planning,
budget and accounting, personnel, and program management
should form the hub of this integration.

Managers we interviewed felt that most departments and
agencies had not developed the degree of integration or the
level of interaction between management groups needed for
effective work force planning. According to some managers,
in many organizations there is little communication between
some of the key management groups. This situation diminishes
the potential development or use of the work force planning
capability. Managers' overall view was that, because of
these problems, an organization's coverall management plan=-
ning and decisionmaking capability is diminished and the
benefits of an integrated work force planning system are
neither understood nor appreciated. Most managers agreed
that the Government should be advocating a movement toward
a quality management approach to justifv and distribute
staff resources.

LIMITED PROGRESS IN DEVELOPING WORK
MEASUREMENT AND PRODUCTIVITY ANALYSIS
CAPABILITY IN ALL DEPARTMENTS AND AGENCIES

Work measurement capability is an important element of
the work force requirements phase of work force planning.
Agency progress in developing productivity and work measure-
ment systems has been slow, and no comprehensive effort has
been made, in recent years, to assess the actual status of
agencies' progress. Most of the agency representatives said
that managers had little enthusiasm for involving themselves
in work measurement and work force analysis activities.
Several managers we interviewed said that OPM's Work Force
Effectiveness and Development Group was making progress in
this area.



LIMITED LEADERSHIP IN WORK FORCE PLANNING

Most managers and agency representatives felt strongly
that agency work force planning methods and techniques re-
ceive little attention. Some agencies, however, have made
greater strides than others in developing systematic ap-
proaches to work force requirements and staffing needs plan-
ning. Although they have their problems, the military de-
partments and agencies are generally considered to have
moved further along on work force requirements than most of
the civilian agencies.

Mahagers believe top Federal executives, who are
generally short-term political appointees, are not concerned
with management planning systems and are reluctant to spend
appropriate resources to improve agencies' capakility in
this area. Top executives are primarily concerned with
agency program results rather than potential long-range man-
agement improvements, such as resource planning systems,
which may not produce results during their tenure. Managers
view the continuity and commitment of top agency management
support over several years as essential for any sustained
development and progress in agency work force planning.

Strong views were also expressed that much of agency
management's lack of attention to work force planning is
largely the result of OMB's and OPM's limited leadership and
direction. Without a focal point for this topic advocating
and providing overall guidance, limited progress can be
assured.



CHAPTER 3

AGENCIES NEED STRONGER LEADERSHIP FROM OMB AND OPM

The primary mission of OMB and OPM is to provide leader-
ship and to offer appropriate guidance and direction on the
variety of management functions departments and agencies
must perform. Both agencies recognize the purpose of work
force planning and know that it inveolves a complex set of
multidisciplined tasks and procedures requiring the special
attention of agency management. OCMB and OPM have not, how-
ever, provided agency management with any comprehensive or
specific guidance to establish and follow a certain level of
work force planning. OMB and OPM officials believe that ap-
propriate guidance has been provided in various formats and
that agencies are responsible for developing their own work
force planning systems.

Despite the view of OMB and OPM officials, the prob-
lem of leadership and direction from the central management
agencies is consistently expressed as a major factor inhibit-
ing the development and use of sound work force planning cap-
abilities in Federal agencies. Our reports, other agencies'
reports, and various management improvement proposals have
emphasized this situation and have expressed the need for
stronger leadership and more direction.

Recent interviews we conducted with agency officials
and managers also conveyed that there is a lack of leadership
on this issue and that much more could be done. Most felt
that OMB and OPM are responsible for creating the proper
atmosphere for progress in this area. Most also agreed that,
due to the fundamental nature of work fcrce planning, there
should be a considerable degree of uniformity in the way
agencies perform their work force planning tasks and that
this can only be achieved from a strong leadership position
taken by OMB and OPM, including uniform definitions, operat-
ing procedures, and system components.

OMB GUIDANCE TO AGENCIES

OMB is responsible for assisting the President in pro-
viding management policy leadership and assistance to depart-
ments and agencies. This includes such areas as planning
and information systems develcpment which have primary objec—
tives of improving the efficiency and effectiveness of the
Government.

10



OMB has, over the years, issued bulletins and circulars
to provide management guidance to departments and agencies.
These bulletins and circulars convey information on various
management and budgeting activities with which agencies are
concerned.

OMB officials state that several circulars convey the
need and responsibility of agencies to develop and use sound
management procedures and practices for improving and main-
taining the efficiency and effectiveness of their operations
and supporting their budget submissions. Circulars A-64;
A-11: and A-117, a new circular, provide some of this guid-
ance. Following are selected excerpts from these circulars
which one could draw guidance on work force planning.

1. Circular No. A-64, Position Management Systems and
Employment Ceilings. According to this circular, recently
updated on July 30, 1980, its purpose was to provide (1)
guidelines for effective position management activities and
{2) information on the concepts and procedures to be fol-
lowed with regard to employment ceilings, which will be cal-
culated in terms of full-time equivalent employment beginning
in fiscal year 1982. The circular states that:

"*¥ * * position management is the structuring
of positions, functions, and organizatioans in
a manner that optimizes efficiency, prcductiv-
ity, and organizational effectiveness. The
position management program should be designed
to assure efficient distribution of staff re-
sources and to aid in identifying, preventing
and eleminating unnecessary organizational
fragmentation; excessive layering; excessive
use of deputies and assistants; improper de-~
sign of jobs; outmoded work methods; and inap-
propriate span of control. * * **

* * * * *

"# * * The requirements for the authorized po-
sition structure should be determined through
the use of such tools as work measurement, pro-
ductivity analysis, and personnel and workload
forecasts, consistent with budget determina-
tions. An adeguate position authorization and
employment control system should provide con-
trol over full-time permanent employment as
well as over total employment. Such a system
should also provide a means of determining the
relative cost of contract versus Government

11



performance of commercial or industrial activ-
ities. Before an in-house activity is reviewed
under OMBR Circular No. A-76, current organiza-
tion, staffing, and work methods should be
evaluated to determine the most efficient means
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2. Circular No. A-11l, Preparation and Submission of
Budget Estimates. This circular, issued annually, is the
primary guidance for agencies in making their budget re-
guests. It states, in part, that:

"Work measurement, unit costs and productivity
indexes should be used to the maximum extent
possible in justifying staffing requirements.

"Properly developed work measurement proce-
dures should be used to produce estimates of
the staff hours per unit of worklcocad., * * *

If an agency does not have a work measurement
system that provides this type of information,
statistical technigues based on historical em-
ployment input and work input may be used,
while an appropriate system is under develop-
ment . "

According to the circular, OMB will also assist agen-
cies in establishing or improving their work measurement and
productivity analysis systems. OPM's Work Force Effective-
ness and Development Group is also providing work measure-—
ment and productivity analysis assistance to agencies.

3. Circular No. A-117, Management Improvement and the
Use of Evaluation 1n the Executlive Branch (Supercedes A-44
and A-113). This circular, dated March 23, 1979, is designed
to provide guidance to agency management on efficiency and
effectiveness improvement initiatives. It defines manage-
ment improvement initiatives as "any action taken to improve
the gquality and timeliness of program performance, increase
productivity, control costs, or mitigate adverse aspects of
agency operations."” It states that:

"Each agency will assess the efficiency and ef-
fectiveness of their programs and seek improve-
ment on a continuing basis so0 management will
reflect the most progressive practices of both
public and business management, and result in
improved service to the public. The agencies
selection of improvement projects should be
based on appropriate evaluation techniques."

12



The ..ircular also states that OMB is responsible for:

~~Identifying areas where significant management im-
provements can be achieved and taking steps necessary
to accomplish those improvements.

--Assessing the effectiveness of agency improvements
and evaluation activities.

~-Disseminating information on successful improvement
initiatives.

~-Promoting the development and use of valid performance
measures.

—--Conducting or sponsoring a limited number of improve-
ment projects which will generally be of Presidential
interest.

Most agency managers we interviewed believed that these
circulars have limited impact on promoting and encouraging
the development and use of sound work force planning systems.
They believed alsc that a special commitment to comprehensive
work force planning is needed.

CPM INVOLVEMENT IN WORK FORCE PLANNING

Neither OPM nor its predecessor, the Civil Service Com-
mission (CSC), has issued any policy statements, regulations,
or directives addressing a comprehensive work force planning
system for agencies to follow.

However, OPM and CSC have addressed, to varying degrees,
aspects of work force planning, primarily from a total Fed-
eral work force perspective. The New Hire Estimates Survey
used until fiscal year 1980 and its replacement system aggre-
gate historical hiring data, current assessions, and on-board
strength to provide basic information to monitor changes in
the configuration of the Federal work force. The Work Force
Effectiveness and Development Group is also contributing to
the further develcopment of measurement systems with emphasis
on the generation of productivity data to assist management.
We have recently been advised that this Group plans to ad-
dress additional aspects of work force planning through its
research and measurement programs, as well as in its efforts
to distribute information on good management practices.

These various activities are important sub-elements that can
lead to a comprehensive work force planning capability in

13



the Government. These activities reflect a basic agreement
with our thinking and can provide the basis for a more com-
prehensive initiative.

CSC-PROPOSED FEDERAL WORK FORCE
PLANNING POLICY AND MINIMUM STANDARDS

On September 25, 1974, CSC sent to agencies, for com-
ments, a draft policy and minimum reguirements for work
force planning. This effort was the result of several years
of work by CSC's Bureau of Policies and Standards. In its
transmittal Bulletin 250-4, CSC stated:

"We have developed this statement in response
to the widely recognized need for the Govern-
ment to give current expression to the impor-~
tance of and necessity for effective manpower
planning systems as a part of existing agency
management systems.

"* * * The pcolicy statement recognizes and sup-
ports these management systems. It requires
agencies to develop and install an agency-wide
manpower requirements planning system to mesh
with the organizations operational and finan-
cial management planning systems."

CSC stated it .wanted the advice and comments of agency
management. It was especially concerned about definitions
of terms, scope and clarity of the policy statement, and the
various elements or components of the planning system. CSC
also told agency managers that it had considered ways to
assist agencies in implementing this policy, including

--training courses in manpower requirements planning
and training modules;

--guidelines for implementing the systems;
--research in new methods;
--technical assistance to agencies; and

-—-information clearinghouse on work force requirements
planning.

Section V of the draft policy letter, entitled "State-
ment of Policy," stated that:

14



"It is the Comission's policy that:

"l. All Commission and agency personnel
management officials recognize the work
force estimating aspects of organization
manpower planning as the direct responsi-
bility of agency line management; that

"2. Such Commission and agency officials
provide full assistance and support to man-
agement and to management staff in the per-
formance of their work force estimating
responsibilities under the policies and re-
guirements of the President, the Congress,
and agency top management; that

"3. Commission and agency personnel offi-
cials establish the manpower requirements
planning phase of organization manpower
planning as an essential responsibility of
agency personnel management at all levels;
and

"4. Agency directors of personnel take
immediate action to develop and install
agency-wide manpower requirements plan-
ning systems * * * "

Although OPM did not keep a file on the proposed policy,
an OPM official, who was involved in the project, said that
agency reactions were generally favorable. The concept, def-
initions, and approach were found to be acceptable to most
respondents. Most also agreed that the issuance of the pol-
icy would require agencies to do more planning than they were
then doing and that, to do this level of planning, more re-
sources and technical ability would be required. CSC there-
fore concluded that issuance of the policy at that time
would not be a sound move. It decided to delay peolicy issu-
ance and to develop some of the "how to" technology.

In 1977, it issued a handbook entitled "Planning Your
Staffing Needs, a Handbook for Personnel Workers." The hand-
book, to be used as an optional guide for personnel manage-
ment offices, provided a concise description of work force
planning and made distinction between work force require-
ments and staffing needs planning; it explained technical
methods for projecting staff turnover and computer methods
for analyzing turnover, advancement, and hiring needs.
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Subsequent to the issuance of this handbook, neither
CSC nor OPM has shown special interest in comprehensive work
force planning policy or standards.

CSC EFFORTS TO DEVELQP THE FEDERAL
PERSONNEL MANAGEMENT INFORMATION SYSTEM

As part of the continuing efforts to make progress on
the Federal Personnel Management Information System, CSC
established several task groups in 1974 to examine elements
of the system. Task group V was responsible for addressing
work force planning with regard to information requirements
of the system. It was to examine CSC goals and objectives
for developing manpower planning capability in agencies and
in CSC, assess the feasibility of the system's providing
assistance in manpower planning, and identify manpower
planning activities.

The group recognized the problems with definitions and
semantics and applied the labels "manpower requirements
planning" for the requirements phase and "personnel manage-
ment planning" (PMP) for the staffing needs planning phase,
citing that a number of experts in the area have been using
these descriptions. With this separation, the group made it
clear that its major concern was personnel management plan-
ning.

As a result of the group's research, it found that CSC
had no official goals or objectives for developing work
force planning capability in the agencies or in CSC. How-
ever, during its work, the group discovered CSC's effort to
issue a draft policy on manpower planning for agency comment.
(See p. 14.) 1In view of the short time frame for its effort,
the group did not have enough time to consider policy appli-
cation.

On October 21, 1974, task group V provided its report
to the Director, Bureau of Management Information Systems,
CSC. It recommended that CSC

-~develop standard methods and programs for aggregating

PMP data from the Federal Personnel Management Infor-
mation System's data base;

—-develop computer models to deal with standard types
of PMP problems:

--—act as a clearinghouse for all PMP efforts and ideas:
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--develop a PMP consulting capability which would be
offered to all executive agencies;

~--develop a standard PMP system which would insure that
an organization's PMP problems are identified, brought
to the attention of line managers, subjected to posi-
tive action, and tracked to solution; and

-~-develop and offer to all executive agencies training
in PMP.

Although many of these recommendations were similar to
the contents of the draft policy statement circulated on
September 25, 1974, no specific actions were taken.

Followup report issued 2 years later

Two years later, in 1976, CSC asked that the manpower
planning applications of the Federal Personnel Management
Information System be reevaluated. In Jahuary 1977 a new
report was submitted to CSC which covered much of the infor-
mation contained in the prior report and related additional
information on the broader issue of work force planning, in-

cluding leadership responsibilities of OMB and CSC.

Regarding OMB and CSC activity on the topic of work
force planning, the report stated:

"* # * OMB and CSC are currently giving no
more than lip service to the need for work
force planning. Neither agency is willing to
take on the responsibility of establishing com-
mon manpower engineering technigues that would
support manpower standards. The reluctance
stems from a belief that it does not have the
legal charter. CSC should make an investiga-
tion into this area to see what would be in-
volved if they were to accept responsibility
for these tasks."

The report recommended that CSC take several actions,
including

—-—defining manpower planning;

~—eliminating manpower needs planning for the Federal
Personnel Management Information System;
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--exploring with selected agencies their procedures for
developing requirements standards (for the civilian
personnel function); and

—--making contacts with all executive agencies to discuss
their manpower needs planning activities to determine
agencies' needs in manpower planning, developing the
planning tools and promoting them, serving as a clear-
inghouse, developing an approach that insures the use
of the planning tools, and providing the necessary
training in manpower needs planning.

1976 INTERAGENCY ADVISORY GROUP ANNUAL
REPORT RECOGNIZED WORK FCORCE PLANNING

In its 1976 annual report, the Interagency Advisory
Group gave recoghition to the importance of work force plan-
ning. The report revalidated and referenced the finding of
the 1968 Interagency Advisory Group Workshop on Manpower
Planning. That workshop concluded that:

"* * * there is an urgent need for more defini-
tive CSC leadership in the field of work force
planning * * *, Delays in establishing a man-
power planning function can only invite disas-
ter in the competitive jungle of tomorrow's
labor market * * *, As a matter of priority,
the CSC should enunciate a work force planning
policy * * *.,"

FEDERAL PERSONNEL MANAGEMENT PROJECT
ADDRESSED WORK FORCE PLANNING

In 1977 the President established the Federal Personnel
Management Project as one of his key efforts toward Federal
reorganization and management changes. The project report,
issued December 1977, addressed work force planning, along
with most of the other important management issues, and made
a concise presentation on some of the major problems agen-
cies face in developing and using a work force planning sys-
tem as an important resource management tool. It also pro-
vided many suggestions and recommendations to address some
of these problems and improve the overall status of work
force planning in the Government.

According to the report, agencies have no specific re-
quirements for Qdeveloping and using work force planning sys-
tems, and no incentive exists for them to do so. As a
result, most agencies do not follow any specific work force
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planning method in determining their manpower needs. Agency
estimates are largely adjustments to prior years' budgets
that the agencies believe will be appropriate for subsequent
review stages. For agencies that have developed systematic
approaches to justifying manpower requests, the data is fre-
gquently not considered or has little influence in budgets
supported by such systems.

Also, the report mentioned other constraints on work
force planning. The report stated:

"* % * Furthermore, OMB-levied constraints

such as position ceilings, hiring freezes and
average grade controls tend to be imposed with-
out reference to either work force planning or
other justifications that may be in the budget
* * ¥, Constraints and other arbitrary resource
reductions reduced the agencies ability to plan
with any assurance or to apply the plan. They
lead to the great budget game of inflating re-
quests in anticipation of cuts and cutting re-
quests in expectation of inflation."

Recommendation No. 38 of the Federal Personnel Manage-
ment Project Final Staff Report addressed the topic of work
force planning. The report recommended that

—--the Government establish a work force planning capa-
bility;

-~each agency develop a system that supports and is in-
tegrated with the budget process:

~-0OMB develop criteria for work force planning systems
and oversee and accept work force planning and related
productivity data as the basis for budget decisions:

~--0OPM Dbe responsible for followup staffing needs
planning; and

~-Federal leadership rely on work force planning, the
budget process, and positive position management in
place of position ceilings and other similar con-
straints to control costs.

The report also stated that carrying out this broad
recommendation would require a Presidential Executive order,
OMB's issuing broad guidance to agencies and internal
instructions to agency budget examiners, and OPM's issuing
instructions on staffing needs planning.
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Since the project report's issuance, no action has been
taken on this recommendation.

PRESIDENT'S MANAGEMENT IMPROVEMENT
COUNCIL PROPOSES WORK FORCE
PLANNING DEMONSTRATION PROJECT

On June 11, 1980, the Executive Director of the Presi-
dent's Management Improvement Council suggested to OPM that
a work force planning demonstration project be planned and
initiated under title VI of the Civil Service Reform Act.

In his memcrandum to the Deputy Director, OPM, the Executive
Director stated:

"There is, in my opinion, an acute need for
Federal departments and agencies to develop
much more effective agency-wide manpower plan-
ning. * * * Manpower planning needs to be care-
fully linked to changes in agency programs and
to shifts in workload and workload patterns.
The faster manpower changes can be made to an-
ticipate or react to change the better."

According to the memorandum, the objectives of the project

would be to

"--develop in one or more agencies a manpower
strategy and policy * * %

"—-develop an agency manpower plan--a separate
plan tied to program needs, and separately
reviewed and approved as a condition prece-
dent to the budget process. * * * This would
show in a single document the total manpower
needs of the agency, and their relationship
to program requirements. It would give
agency leadership, OMB and Congress a clear
view of manpower needs and how they will be
met. It would permit assessment of where
trade-offs should be considered (e.g. in-
house vs. contract), anticipated gaps, short-
ages, or surpluses of manpower, and the
total manpower costs of carrying out the
agency's role. This plan would be subjected
to regular justification and explanation in
OMB and Congress, but it raises the justifi-
cation process to an 'executive' level,
rather than a detailed line item basis. A
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means would have to be provided for changing
the plan to reflect changing circumstances
such as new program legislation.

"--seek the authorization of new manpower con-
trol authority for the agency head--the in-
tent of the project would be to require the
agency head to develop a complete manpower
strategy and plan, justify it, and then
live with it, making whatever decisions or
changes are necessary to do so. This means
getting control over detailed manpower ac-
tions back from OMB and Congress. It is
assumed that special authority or waivers
of statutory constraints on manpower deploy-
ment and movement would be required * * *,

"--subordinate manpower plans--agency heads
would make sub-allocations of manpower to
principal line and staff offices and hold
these office heads accountable for
implementation.”

According to an OPM official, the proposed project is,
among others, under consideration for implementation under
title VI of the Civil Service Reform Act.

OPM is considering a work force
planning and budget process initiative

Subsequent to the receipt of the work force planning
proposal from the President's Management Improvement Council
on June 11, 1980, the Deputy Director, OPM, has been coordi-
nating the development of a management improvement initia-
tive tentatively identified as the work force planning and
budget process propcsal. This initiative is at the very pre-
liminary discussion stages within OPM.
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CHAPTER 4

REPORTS ON ASPECTS OF WORK FORCE PLANNING

We have addressed a number of aspects of work force
planning over the past several years and have pointed out a
number of problems faced by many Federal departments and
agencies. Most of our reports, however, have addressed
the aspects of the work force requirements phase of work
force planning, and most have been the result of our reviews
of military departments and agencies. Despite the amount of
attention we paid to the work force requirements phase, a
major conclusion in most of our reports was the need for top
management to be more concerned with the way work force plan-
ning was done and the need for improved control and guidance
for the operating groups within agencies. (For a list of
reports addressing work force planning, see app. I.)

We made followup inquiries on 17 of our reports that
represented a cross section of the type of problems identi-
fied in work force planning. Our followups and our discus-
sions with agency officials generally disclosed that many of
the problems we identified still persist and confirmed the
perceptions and problems cited by agency officials.

Following are summaries of the report findings; recom-
mendations; and agency actions, if any, as a result of the
recommendations.

"Substantial Staff and Cost Reductions

Possible to Military Telecommunicaticns
Centers Through Use of Uniform Staffing
Standards" (LCD 74-120, Jan. 7, 1975)

We found that the Office of the Secretary of Defense
(0OSD) had not issued specific guidance for staffing of De-
partment of Defense (DOD) telecommunications centers. We
therefore recommended that the Secretary of Defense, or his
designee,

--develop uniform DOD telecommunications center staff
standards;

--update the standards, as necessary, to encompass
evolving telecommunications automation advances; and

-—-insure that staffing levels are consistent with the
standards.
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On October 15, 1975, DOD issued Instruction 4605.3,
"Uniform Staffing Standard for Manual Telecommunications
Centers,"” which was designed to provide specific guidance
to military departments and agencies in making staffing
decisions at telecommunications centers.

During our recent inquiries, DOD said it was reissuing
the instruction to provide guidance to manual and semiauto-
matic telecommunications centers. Also, over the past 5
years, the number of personnel at telecommunications centers
has been reduced from more than 19,000 in 1975 to less than
12,000 in 1980. This reduction was not attributed solely to
the use of uniform staffing standards. Consolidation and
automation and lease versus own decisions also contributed
to these reductions. DOD did not monitor compliance with
the instructions.

"Suggested Improvement in Staffing and
Organization of Top Management Head-
qguarters in the Department of Defense"
(FPCD-76-35, Apr. 20, 1976)

We found opportunities for improving several areas of
manpower management, including

~-possibilities for consclidations and/or cutbacks in
staffing;

~-changes in accounting for headguarters personnel:

~—changes in manpower management procedures and organi-
zational structure:

~-~decisionmaking procedures at the 0SD level; and

~~-the impacts of external information demands and
changing worklecads.

We made several brcocad recommendations to the Secretary of De-
fense, most of which were agreed with in principle; however,
limited action was taken. The Secretary of Defense dis-
agreed with our recommendation to implement a system to ac-
count for headquarters personnel on the basis of the type of
work performed. Such a system would improve the identifica-
tion and accountability of headquarters personnel regardless
of the organizational components or location.
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"Improvements Needed in Defense
Efforts To Use Work Measurement"
(LCD-76-4011 Aug- 31, 1976)

We found that the military services were spending 4,483
staff years on applying work measurement procedures at a
cost of $58 million; however, they were not receiving enough
management attention to realize their fullest potential for
managing manpower. Because of the lack of central direction
from the 0SD level, each department operated largely inde-
pendent of the other and, consequently, did not benefit from
sharing individual problems and experiences.

We recommended that the Secretary of Defense insure
strong leadership, direction, and control over work measure-
ment activities within DOD so that the work measurement
skills could be applied to service areas having the greatest
potential benefit. We further recomended that, in so doing,
the Secretary of Defense

--establish a reporting system for periodically measur-
ing and evaluating the contributions of work measure-
ment to DOD's objective of cobtaining best resource
allocation;

--monitor and review each service's actions with re-
spect to the number of personnel assigned to work
measurement to insure that adequate attention is
given to the program;

~—encourage the service secretaries to realine the func-
tions of work measurement to insure its maximum inde-
pendence; and

—~survey the services' activities to identify those
areas, such as below-depot maintenance operations,
where it is cost beneficial to develop labor
standards.

During our recent inquiries, 0SD said it was developing
overall guidance on work methods and measurement for all DOD
components. This guidance will establish a DOD policy and
prescribe procedures for the application of work measurement.

DOD officials expect the policy and procedures statement to
be issued during fiscal year 1981.
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"Determining Requirements For Air-
craft Maintenance Personnel Could
Be Improved--Peacetime And Wartime"
(LCD-77-421, May 20, 1977)

We found that the military services could reduce peace-
time maintenance personnel costs by millions of dollars by
improving their systems to determine peacetime and wartime
requirements and by making greater use of Reserve personnel
to meet certain wartime maintenance workloads.

We recommended that the Secretary of Defense direct the
service Secretaries to:

~-Improve the manpower reguirements determination pro-
cess by (1) insisting upon evaluation of the critical
assumptions concerning the use of forces and their
impact on below-depot aircraft maintenance manpower
and (2) modifying manpower determination systems to
include current, accurate, and reliable manpower de-
termination factors and maintenance data.

--Develop alternatives for greater use of Reserves
while determining the most cost effective and appro-
priate mix of the Forces (Active and Reserve) to meet
the below~-depot-level maintenance personel require-
ments.

We were later told that several actions had been taken
to address these concerns. Force sizing and structuring
guidance was provided to the military departments on
March 11, 1977. This guidance alsc¢ contained direction to
the services for adopting staffing standards to cover as
many positions as possible. The standards are to include
a quantifiable relationship between workload measures and
man-hours. DOD said that using Reserve Forces to augment
Active Forces was a key part of its policy and that it con-
tinued to seek opportunities for making greater use of the
Reserve Forces.

"Personnel Ceilings~-A Barrier
to Effective Manpower Management™
(FPCD~76-88, June 2, 1977)

We reported that personnel ceilings were, at best, an
inferior substitute for effective manpower management. We
stated that ceilings had many negative effects on agencies,
including
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--reducing services to the public and to agencies,

~-deferring or canceling essential work and creating
backlogs,

~-creating work force imbalances, and
-~increasing overtime costs and contract services.

We concluded that aggressive action should be taken to
improve manpower management in Federal agencies and that a
test should be conducted to rely on the budget process and
the quality of manpower requirements estimates.

We recommended that the Director, OMB:

--Establish a task force at the earliest practicable
time to develop criteria and action plans for a con-
trolled and rigorous demonstration of the feasibility
and general applicability of the budget process as a
control over total manpower resources, including di-
rect employment. The demonstration project should be
undertaken simultaneocusly in several agencies with
different types of operations.

--Consult and cocrdinate closely with congressional com-
mittees involved to invite their support of this proj-
ect and furnish the committees with periodic reports
on the progress of the demonstration effort.

On November 8, 1976, the then-Director, OMB, responded
to our request for comments on the report by reiterating the
OMB position that:

"* * * employment ceilings exist to constrain
increases, primarily because of the proper
concern of the President, many members of Con-
gress, and the public in the number of employ-
ees on the Federal payroll, regardless of any
other considerations. Without ceilings, there
would be no effective control over these num-
bers, as employment probably would increase at
a faster pace than is now the case * * *V

In March 1980 an OMB official said that the OMB posi-

tion had not changed. OMB will continue to use personnel
ceilings to control the size of the Federal work force.
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In recognition of the need for improving personnel man-
agement and in keeping with the President's desire to pro-
vide more opportunities for part-time employees, OMB made a
test of full-time equivalent controls at the Veterans Admin-
istration, Federal Trade Commission, Export-Import Bank, Gen-
eral Services Administration, and Environmental Protection
Agency.

An OMB official emphasized, however, that this test and
planned adoption of full-time equivalent in fiscal year 1982
were in no way related to the our report. OMB has not been
responsive to our recommendations because the administration
favors personnel ceilings to control the size of the Federal
work force.

"The Work Measurement System of the De-
partment of Housing and Urban Develop-
ment Has Potential But Needs Further
Work to Increase Its Reliability"
(FPCD-77-53, June 15, 1977)

We found that, although the Department was making pro-
gress in developing its work measurement system, it needed
to make improvements in several areas.

We cited several weaknesses in the Department's work
measurement standards, such as:

--Methods studies on how to work efficiently and to
eliminate nonessential and duplicative operations
were not a part of standards development; hence,
standards incorporated whatever inefficiencies ex-
isted in the way work was done.

--The gquestionnaire interview procedures resulted in
data that varied widely, making it virtually impos-
sible to develop valid standards from such data.

--Tasks for some standards were not sufficiently de-
fined. This resulted in large task times and greater
margins of error in the data.

~--Data was discarded and personal judgments were used
to develop some standards, making them subjective es-
timates rather than true work measurement standards.

--Program managers were involved in setting some of

their own standards and therefore the standards may
have been set too high.

27



—-Documentation was not available to support some stand-
ards, particularly the reasons why data was adjusted.

—~-Sample offices from which some standards were devel-
oped are probably not representative of the Depart-
ment as a whole.

--No formalized procedure exists for insuring that
standards are reviewed and updated when organiza-
tional or procedural changes are made to improve ef-
ficiency. Without this procedure, standards may soon
be outdated.

We recommended that the Secretary of Housing and Urban
Development take a number of actions to improve work measure-—
ment activities in support of manpower reguirements. We
recommended also that a comprehensive improvement plan be in-
cluded in the Department's next budget submission, along with
a progress statement on the problems identified in our report.

The Department acknowledged many of the problems and
told us that certain corrective actions were in process,
During our recent inquiry, it said that it was making prog-
ress on its work measurement capability and that it had

—-instituted a task force to determine specific steps
tc improve the work measurement system,

——improved the work sampling techniques to insure
randomness of samples,

-—instituted an annual plan to review standards, and

——-conducted 5 courses and trained about 100 individuals
in work measurement techniques.

"Development and Use of Military
Services Staffing Standards: More
Direction, Emphasis, and Consistency
Needed" (FPCD-77-72, Oct. 18, 1977)

We found that the military 3departments, except for the
Air Force, had been slow in developing and using credible
staffing standards. We believed that it would take years be-
fore any meaningful progress would be made and that this sit-
uation was largely due to the absence of effective guidance,
uniform definitions, and little attention given to this ac-
tivity by DOD top management.

28



We recommended that the Secretary of Defense require
the services to develop and use staffing standards to a
greater extent in determining staffing requirements and that
he implement this recommendation by w

~—-establishing a comprehensive staffing standards pro-
gram that would delineate the basic assumptions,
definitions, and methods to be used; i

~—establishing realistic goals for increased coverage
of functions and personnel by staffing standards and
periodically monitoring progress in achieving the
goals;

~—insuring that the services assign high priority in
providing the proper number, quality, and training of
personnel assigned to staffing standards development;

!
i
!
v

~-directing the services to use civilians instead of
enlisted personnel for developing staffing standards,
unless a specific need for military personnel can bhe
justified; and

~-requiring that the services' justification for sup-
port personnel requests specify those positions sup-
ported by staffing standards. !

0OSD acknowledged our findings and said it was aware of ;
the need for providing more direction and emphasis on man-
power requirements determination. During our recent inquiry
we were advised that limited progress had been made in this
area due to the priority attention being given to mobiliza- !
tion planning and the continued limited attention being
given to this topic by OMB.

"Uniform Accounting and Workload
Measurement Systems Needed for Depart-
ment of Defense Medical Facilities”
(FGMSD-77-8, Jan. 8, 1978)

We found that deficiencies in the military departments’
budgeting, acccounting, and workload measurement systems re-
sulted in DOD's having inadequate information to manage its
military health care resources effectively. Over 9 million i
active and retired military personnel and their dependents
and survivors are eligible to receive health care and ser-
vices through a worldwide system of about 180 hospitals and
160 ships for which DOD spent about $5.3 billion in fiscal
1976.
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Also the military departments did not have uniform pro-
cedures for preparing budget estimates, accounting for and
reporting operating costs, and measuring the workload of
medical facilities. Lacking comparable cost accounting and
workload information, DOD has been unable to make meaningful
interservice comparisons or to evaluate the efficiency of
the military services' medical departments.

We recommended that the Secretary of Defense

~—initiate uniform procedures for accumulating and re-
porting military services' medical facility costs,
which are to be included in DOD's operations and main-
tenance budget submissions,

~—-develop and issue uniform staff criteria for military
health care facilities,

-~require that responsible DOD managers (1) analyze uni-
form financial and workload information when it is de-
veloped and reported and (2) take the necessary ac-
tions to allocate medical resources efficiently, and

--require that internal auditors participate in develop-
ing uniform cost and workload systems for military
medical facilities to insure that sufficient internal
controls are included in the systems.

DOD generally concurred in our recommendations made in
the report; it said it was taking certain actions in re-
sponse to our recommendations. During our recent inquiry,
DOD advised that it had developed and published a uniform
chart of accounts for fixed medical and dental facilities,
and this would permit improved management decisionmaking
regarding costs, worklcad, and staffing of these facilities.
Also the Office of the Assistant Secretary of Defense (Health
Affairs) is now developing guidance for uniform staffing
criteria for health care facilities.

"Persconnel Restrictions and Cutbacks
in Executive Agencies: Need for
Caution" (FPCD-77-85, Feb. 9, 1978)

We reported that, in recent years, much emphasis had
been placed on reducing the total number of employees in the
executive branch. For the Government to be effective, its
programs and activities must be effectively implemented.
Sound implementation can be weakened by too many employees,
resulting in costly nonproductivity, or by too few, result-
ing in an unmanageable workload.
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In the past several years, we have issued many reports
illustrating the problems caused by insufficient staff. The
problems, affecting a broad range of Government programs,
include work backlogs; ineffective implementation of legis-
lative mandates; excessive use of overtime and consultants;
and, in several cases, criminal abuses.

Staff shortages are sometimes the result of agency mis-
management. When program priorities have not been effec-
tively set, the total number of employees may be adequate
but certain programs may have too few employees while others
have tooc many. Some programs, however, are inadeguately
staffed for reasons over which the agency has little or no
control. For example, insufficient funds can prevent an
agency from hiring the employees it needs; personnel ceil-
ings can have a similar restrictive effect. Once the Con-
gress is assured that an agency is balancing its personnel
resources as effectively as possible, it can then evaluate
each agency's specific staffing needs and avoid across~the-
board cutbacks which do not take those needs into account.

We concluded that mechanisms for controlling resources
are needed. However, any approach which involves control-
ling only one element of the total resources, such as per-
sonnel, runs the risk of distorting overall management deci-
sions. Management and balancing of personnel needs are the
focus of this report; however, other elements--such as
travel, equipment, workspace, and supplies—--must also be
carefully analyzed to achieve an effective balance. In any
of these areas, unbalanced allocation of resources, whether
the cause be inadequate internal management or external con-
straints, can result in failing to carry out the necessary
programs.

We recommended that the Congress carefully assess the
impact of personnel ceilings and cutbacks, to avoid person-
nel reductions at the expense of effectively administered
programs.

"Management and Use of Army Enlisted
Personnel-—-What Needs To Be Done?"
(FPCD-78-6, Feb. 16, 1978}

We found that improvements were needed in the Army's
system for managing and using its enlisted personnel as ef-
fectively and efficiently as practicable. As a result of
our findings, we recommended several improvement actions for
the Army, including
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--designating a central authority responsible for de-
veloping and enforcing policies and regulations and
developing instructions on the distribution, assign-
ment, and use of enlisted personnel;

--improving the personnel reporting system to provide
appropriate data on personnel experience, proficiency,
and other data valuable to management for realistic
asssessment of readiness; and

~-directing the audit, inspection, and other evaluative
activities to intensify its review and reporting on
the effectiveness of enlisted personnel management
and use to continue the identification of areas where
improvements can be made.

0OSD and the Army acknowledged our findings and gener-
ally concurred in our recommendations. We were told that
several efforts were being taken to address some of the prob-
lems we cited. During our recent inquiry, we were advised
they were making continued progress in improving the manage-
ment and use of enlisted personnel.

"Estimates of Federal Employees
Available Time for Work Distort
Work Force Reguirements"”
{FPCD-78-21, Mar. 6, 1978)

We found that the size of the Federal work force is
based partly on the time workers are available to perform
their primary duties after deducting time for absences, such
as leave and training. Due to the lack of overall guidance,
agencies do not account for the same kinds of absences and
do not use current and reliable data to estimate availabil-
ity. As a result, personnel requirements may be overstated,
understated, or improperly distributed.

Manpower requirements are clearly dependent on the ac-
curacy and credibility of workload estimates and estimated
work force availability. Errors in estimating work force
availability can have a major effect on the number and
costs of personnel, For example, an error of 1 day a month
in the estimated availability for Federal civilian workers
would create an annual estimating error of about 114,500
staff-years and could cost about $1.7 billion. We found
that estimates of availability vary and that agencies, in
determining staff needs, are not accounting for absences
consistently. Of the eight agencies we examined, six ac-
counted for annual leave on the basis of leave used and the
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other two accounted for it on the basis of leave earned.

The latter method tends to understate availability and over-
state requirements because Federal employees use only about
93 percent of their accrued leave. For example, if the
leave-earned basis were used for one-fourth of all Federal
employees, the result would be an overstatement of manpower
requirements by about 3,700 staff-years and about $54 mil-
lion annually.

We recommended that, to improve estimates of staffing
needs, OMB provide agencies with guidance on

—--identifying the kinds of absences to consider in
estimating staff availability:

--—validating or adjusting their estimates annually:

-—~documenting and retaining their estimates as part of
their justification for staff needs; and

-~recognizing differences in staff availability by orga-
nization, location, or function.

OMB officials said that they would consider our recom-
mendations, but they did not wish to comment on them pending
further study.

In December 1979 we issued a report to the Secretary of
Defense entitled "Estimates of Available Hours for Military
Personhel in Wartime District Force Requirements and Plan-
ning" (FPCD-80-6, Dec. 11, 1979). 1In that report we evalu-
ated policies of the services to determine whether each of
the services had an effective and up-to-date basis for plan-
ning, allocating, and using its manpower resources and
whether 0SD had the tools necessary to monitor and evaluate
the service programs.

"Naval Shipyards--Better Definition
of Mobilization Requirements and
Improved Peacetime Operations Are
Needed” (LCD-77-450, Mar. 31, 1978)

We found that the size of the shipyard complex had
evolved without adequate consideration of mobilization re-
quirements and that shipyard operations could be improved
through better management of shipyard labor and material re-
sources. We found also that, although the Navy had not rou-
tinely made such predictions, it assumed that wartime work-
loads were greater than those of peacetime. To determine
the validity of this assumption, the Navy should have
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——-quantified expected mobilization requirements,

-—defined expected work to be done at each level of
maintenance and at private or naval shipyards,

~-determined the amount of work which can be done at
allied facilities, and

—-determined the effect of peacetime productivity
levels on shipyard capacity and capability needs.

These efforts would be needed to be sure that shipyard mod-
ernization funds are optimally spent to support mobilization

needs.

that

Also the Navy's work force management system needed:

-—-An effective work measurement system, including work
methods and labor standards, to plan for, measure,
and control shipyard labor resources. The system,
although in effect since 1951, is not fully used.

-—-Effective management systems for analyzing variances
from labor and material standards and for taking cor-

rective action as appropriate. Its management infor-
mation systems do not produce reliable data for
decisionmaking.

Concerning work measurement capability, we recommended
the Secretary of the Navy

—--provide greater management support and reinforcement
of work measurement concepts and principles at ship-

yards,

~~critically examine the workloads at each shipyard to
determine the work on which labor standards' develop-
ment and maintenance efforts should be concentrated,

--require system discipline and integrity to overcome
existing inadequacies and errors in present standard-
ized management information systems, and

--closely monitor the above actions and establish a
realistic target date for estimating labor require-
ments based on labor standards rather than on histor-

ical data.
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OSD and the Secretary of the Navy acknowledged the prob-
lems we identified and said they were planning corrective
measures. During our recent inquiry, the Navy told us of
its progress in using labor standards and work schedules.

"OMB Needs To Intensify Its
Work Measurement Effort"
(FPCD-78-63, July 4, 1978)

We found that, although OMB encouraged agencies to use
work measurement procedures to help justify their budget sub-
mission, several agencies OMB identified as having good zero-
based budget submissions in fiscal year 1979 did not use work
measurement systems to determine and justify their manpower
regquirements and were not planning to develop such systems.
However, the general attitude among the agencies we visited
was that the use of work measurement system to support staff-
ing requirements is not mandatory; the agencies have not re-
ceived any specific guidance from OMB identifying those areas
which are susceptible to work measurement., Since they do not
believe that it would be cost effective to establish work
measurement systems, they generally do not have any immediate
plans to develop such systems.

To improve agency work force planning and development
of work measurement systems, where feasible, we recommended

that the Director, OMBR,

——identify areas where work measurement systems are
applicable and cost effective and enforce their use,

-~clearly specify the functions or elements of agency
responsibilities where use of work measurement sys-
tems to support staffing requirements is optional,

-~-provide agencies with assistance in developing work
measurement systems and enforce their use as planning
tools, and

—-monitor the reliability of agency work measurement
systems.

During our recent inquiry, an OMB official said that
zero-base budgeting emphasizes productivity and work measure-
ment activities and that guidance was being developed on the
use of work measurements to assist agencies in their zero-
base budget submissions. Also OMB was concerned about the
lack of consistency, uniformity, and definitions agencies
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were using. To address this situation, OMB plans to periodi-
cally distribute management memoranda on some of these prob-
lens.

"Using Civilian Personnel for
Military Administrative and Sup-
port Positions—-Can More Be Done?"
(FPCD-78-69, Sept. 26, 1978)

We reported that, although DOD and the military serv-
ices had converted many military positions to civilian posi-
tions over several years, there remains considerable oppor-
tunity for additional conversions. Opinions differ, however,
as to the extent to which this should be done. While it has
been DOD's policy to use civilian personnel in positions
which do not require military personnel, we concluded that
a new civilianization program should be initiated. If the
yearend civilian personnel ceiling set by the Congress is a
constraint to this effort, DOD should request the Congress
to adjust authorizations to accommodate the increase in the
number of civilian personnel and the decrease in the nunber
of military personnel.

OSD thought it would not be wise to undertake a large
program to replace military perscnnel with civilian person-
nel since a program to replace large numbers of military
personnel would exacerbate the shortage of trained military
manpower for the early days of a war. Alsc 0OSD felt that,
if it tried to institute such a program, it would neither
receive nor be able to keep additional civilian spaces.

During our recent inquiry, OSD said it had asked the
services to find ways to reduce support costs through civil-
ianization. But it feels the services have done as much as
they can, given OMB and congressional constraints on the
number of civilian spaces the services may have.

“Federal Agencies Should Use
Good Measures of Performance
To Hold Managers Accountable™
(FPCD-78-26, Nov. 22, 1978)

We reported that a major difficulty holding managers
accountable for the efficient use of people and other re-
sources is the lack of reliable data on performance. OMB
Circular A-11 suggests that agencies establish systems to
assess performance and project needs and to justify staffing
requirements in developing their budgets. The circular en-
courages the use, where feasible, of unit costs, worklecad
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indicators, work measurement, and productivity indexes.
Other OMB circulars encourage the use of these systems for

management reviews and improvments.

Most agencies, however, do not fully employ these manage-
ment tools for budget or management reviews. Also integra-
tion of agency budgeting, accounting, and reporting systems
can provide comparative data to assist managers in monitoring
and controlling agency performance and developing needs for
staff resources. Since the agencies' systems are not fully
integrated, it is difficult to relate actual performance to
what was budgeted or to determine the efficiency with which
objectives were met. Although better data will make it pos-
sible to improve evaluations of operaticons and managerial
effectiveness, institutional barriers must also be overcome.
Some of the more commonly cited barriers include the arbitrary
personnel ceiling process, which replaces managers' judgment
in regulating work force size, and managers' perceptions that
penalties, rather than rewards, tend to result from more

efficient performance.

We recommended that the Chairman, CS8C, and his succes-
sor, the Director, OPM, implement the Civil Service Reform
Act of 1978 by preparing guidance for the agencies to measure
managers' and other employees' performances with objective
quantified data. 1Inasmuch as the development of performance
measurement systems is vital to this purpose, the guidance

should stress
~—the minimum data needed for appraisals,

—-~the costs of collecting this data by various methods
of differing reliability and benefit,

--the need to avoid duplication or contradiction of
parts of other systems, and

--the assurance of privacy in collecting data on indi-
viduals.

We recommended also that the Director, OMB, revise Circu-
lar A-11 to place greater insistence on the use of unit costs,
workload measures, and productivity standards for staff re-

quests.

In response to our recommendation, an OMB official
stated that OMB Circular A-11 had been revised to provide
greater use of unit costs, workload measures, and productiv-
ity standards for staff requests. The revisions, however,
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have not changed the discretionary nature of using measures
and standards. There is no mandatory requirement. Also OMB
had initiated a project to develop measures of output per
dollar spent, output per man-hour, and performance in terms
of output.

"DOD Total Force Management--Fact or
Rhetoric?" (FPCD-78-82, Jan. 24, 1979)

We determined that the present total force policy was
vague and incomplete-~that is, it was generally concerned
with only segments of DOD's total manpower resources. Conse-
quently, the services developed independent policies and man-
agement systems with different manpower and cost elements.
This limits DOD managers' ability to make informed decisions.

DOD managers should seek the most cost-effective mix of
available people--active and reserve military, civilians,
- and contractors-~-consistent with DOD 1equirements. Total
force management resulting from a well-defined policy should
make this objective attainable.

We recommended that the Secretary of Defense take the
lead to develeop, with the services, a comprehensive total
force policy which includes all manpower resources, The pol-
icy should define:

~~The cbjectives of total force management in determin-
ing the most cost-effective force consistent with mil-
itary requirements and resource constraints.

--The manpower elements of the total force--that is,
active and reserve military, civilian, and contractor--
and their respective peacetime and wartime roles.

--Manpower systems that provide for integrated manage-
ment and concurrent consideration of all manpower
resources.

--The contributions of host nations' manpower in deter-
mining U.S. manpower requirements.

The Secretary should alsc prescribe guidance to help
the services manage the total force and to determine the DOD
work force composition while allowing the services the
needed flexibility. This guidance should at least cover the
following areas.
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--The services need to provide a balance between deter-
mining manpower requirements and the ability to ac-
guire the desired mix.

~-Factors influencing short- and long-~term manpower re-
guirements, supplemented by recognition of external
constraints which may preclude optimum total force
solutions in annual program planning guidance.

~-Methods for determining manpower reguirements.
--Cost elements to be used in figuring manpower.

—--The need for cost-benefit analyses in examining the
manpower mix alternative. ,
]

—~Measures of improved capability over the current force
and methods of effecting that capability.

-~Clarification of criteria used to decide between per-
forming in-house or contracting out for products and

services. ,

We were later told by DOD that we had identified a major
area of continuing concern and that 0OSD and the services were
trying to improve the management of both military and civilian f
manpower, including the integration of manpower and personnel !

management within the services.

“"Improvements Needed in Army's

Determination of Manpower Re-

quirements for Support and

Administrative Functions”

(FPCD-79-32, May 21, 1979) ?

We found that Army survey teams determined manpower
needs for suppert and administrative functions, but they did
not provide the Army with information needed to

~—support its manpower budget to OMB and the Congress,

~-allocate authorized manpower spaces to installations ;
and work centers, and 3

-—-assess manpower use.
We recommended that the Secretary of Defense identify

the type of information the Army needed to prepare and sup-
port its manpower budget and require Army headgquarters to
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use personnel experienced in budgeting, manpower workload
planning and control, data processing, and work measurement
to design a manpower management system with the following
characteristics:

--An organization structure that combines manpower-
related responsibilities and staffing intoc one organ- !
ization at all levels.

--A method for determining manpower needs based on work
measurement where it is feasible and cost effective
and uses onsite reviews only to review methods, proce- !
dures, and organizational efficiency in connection |
with the development and validation of staffing stand- !
ards. !

--A management information system which uses a common E
data base for work center needs, garrison costs,
budget requests, allocations, and evaluations of man-
power use. The system should integrate accounting,
manpower reporting, and staffing standards informa-
tion.

~-A determination of the spaces needed to implement the |
system and an allocation of these manpower resources
to the program.

In response to our recommendations and during our recent
inquiry, the Army generally concurred in our recommendations.
In January 1979 the Army started a project, entitled "Func-
tional Army Manpower Evaluation," to improve manpower require-
ments determination. This project, along with the Army man-
power management system, will address major issues, such as

—-—improved requirements determination,

—-a management information system that integrates cost
and manpower and personnel data,

~-effective force and/or space management,
—-—-an organization for manpower management, and |

--professional training and development for manpower 5
managers.

According to Army representatives, the project will put
manpower requirements determinations and the budget on the
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same basis by (1) developing standard work measurement techni- i
ques and (2) establishing teams to collect data and to develop
application techniques.

In addition, the Army recently contracted with a manage-
ment consulting firm to review the Army's accounting and
management structure and to report on the ways to blend the
accounting structure to manpower requirements and the budget.
The Army will also integrate performance standards into the
redesigned accounting, budget, and manpower requirements
system. The Functional Army Manpower Evaluation test is the
pilot project for the integrated accounting, standards, and
per formance measurement system.
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CHAPTER 5

CONCLUSIONS AND RECOMMENDATIONS

CONCLUSIONS

The methods and procedures used by Federal agencies to
determine work force requirements and the staffing workload
should be very important aspects of manpower and personnel
management. The level of attention given to these activi-
ties, however, has been limited, and the Congress and the
administration need to take a renewed interest in them. 1In
view of the size and cost of the Federal work force, this
type of planning is too important to be ignored.

We recognize that current efforts to develop and use
sound work force planning procedures regularly confront ob-
stacles that weaken or nullify their impact on manpower man-—
agement. We believe, however, that these factors are not
insurmountable and that sound work force planning should be
pursued with the objective of convincing Federal leadership
that sound management approaches are available to accurately
determine the proper size, composition, and appropriate
placement of the work force. We strongly believe that the
Congress and administration leadership should strive for a
high~quality work force planning capability in each Federal
department and agency and eliminate arbitrary and overly
restrictive constraints.

The development and application c¢f a Federal work force
planning policy and a framework of preferred methods and pro-
cedures are logical first steps toward a higher quality work
force planning. Furthermore, it will display a commitment
on the part of the executive tranch to a major change in the
way the work force is determined and managed. The increasing
emphasis to control costs and balance the Federal budget will
require the administration and the Congress toc make these
types of decisions concerning the efficiency of the Federal
work force and program effectiveness. Ultimately success
will require the understanding and willingness of the Congress
and the administration to support this management improvement
initiative and, in turn, give proper credit to manpower manage-
ment decisions that are made on the basis of data generated
from sound work force planning procedures.

The recent work force planning prcoposal of the Executive
Director of the President's Manacement Improvement Council,
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the current and planned initiatives of the Work Force Effec-
tiveness and Development Group in OPM, and the most recent
‘OPM consideration of a work force planning and budget ini-
tiative are very encouraging developments. These developments
can provide the basis for a more comprehensive work force
planning initiative.

S~ECOMMENDATIONS TO THE DIRECTORS, OMB AND OPM

We recommend that the Director, OMB, and the Director,
JOPM, Jjointly develop a Federal work force planning policy
and designate the appropriate methods and procedures for de-
partments and agencies to follow. This policy should pro-
vide agency management with the flexibility to select those ‘
procedures that best fit the agencies' needs; but it should {
provide reasonable criteria for assisting agencies in their
selections. Specifically, the policy should

--clarify the meaning and scope of work force planning ;
and provide descriptions of total planning systems,
by identifying the respective components and the
basic sequence and cycle of planning tasks, and

~-designate the methods, procedures, and techniques that
can be used in manpower requirements determination .
and staff needs analysis. :

The policy should also establis! the respective respon-
sibilities of the OMB and OPM Directcrs and establish work
force planning as a primary basis for manpower and personnel
management decisicns in the Government.

To carry forward this foundation, we further recommend
that a special Federal management improvement project, based
on the proposed policy and procedures, be designed and imple-
mented at selected Federal facilities. The procject should
be insulated from the traditional impediments to work force
planning, such as the use of personnel ceilings, average ‘
grade controls, hiring and promotion freezes, and across-the-
board budget adjustments. It should have its objectives :
clearly established, have an evaluation plan, and be prop- !
erly funded and staffed. It should designate milestones for :
the various phases of the project from design through full
implementation. The Congress should be kept informed of the
project's progress and development. It should also be per-
mitted to run several years to display startup experience,
procedural adjustments, and the full use of the planning cap-
ability for at least two budget periods. The project should
be closely monitored and activities should be documented for
the preparation of a special report to the Congress and the
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President. The report should request their support and
endorsement that sound work force planning systems be imple-
mented in all Federal agencies and that they provide the
basis for determining agency work force requirements and
staffing needs workload.

Such a project could be pursued under title VI of the
Civil Service Reform Act of 1978 or OMB Circular A-117,
Management Improvement and the Use of Evaluation in the
Executive Branch. In either case, both OMB and CPM should
work together to insure a successful project.

MATTERS FOR CONSIDERATICN BY THE
HOUSE COMMITTEE ON POST OFFICE

AND CIVIL SERVICE AND THE SENATE
COMMITTEE ON GOVERNMENTAL AFFAIRS

Because of the importance of work force planning and
the responsibility of the Congress in resource decisions, we
believe the Congress should play an important oversight role
in any work force planning improvement project the executive
branch may propose in response to this report. We believe
a special oversight responsibility should be established in
the appropriate subcommittees to monitor the administration's
efforts to improve the work force planning capability in the
Government, and these subcommittees should reqguest the admin-
istration to provide status reports on the proposed project
during their normal oversight hearings and reviews.

COMMENTS FROM OMB AND OPM

Both OMB and OPM agree with the basic message of the
report and recognize the importance of sound work force plan-
ning. (See pp. viii, 51, and 53.)

OPM stated that the project envisioned would require a
major investment in resources and would involve both OMB and
OPM. We agree that additional resources will be needed but
believe the long-term benefits from improved work force plan-
ning will more than offset the costs. OPM expressed doubt
that title VI of the Civil Service Reform Act of 1978 would
be the proper basis for the proposed project. We offered
what we considered to be possible approaches for the project
but defer to OPM's judgment on what is the best vehicle to
use. (See pp. viii, and 51.)

OMB expressed a preference that a work force planning

policy and procedures package be developed after a demon-
stration project. We do not disagree with OMB's rationale
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but believe an operating policy position and a framework

of the basic procedures have to be developed to provide
direction for the project. Based on project experience and
management judgment, the policy and procedures can be refined
into a workable work force planning package for consideration
by the administration and the Congress. (See pp. viii and
53.)

Both OMB and OPM related that the development of the
full-time equivalent ceiling system will require the better
linkage of budgeting and staffing decisions. While we agree
this may be a positive step toward greater accountability
over direct Federal employee usage, we defer judgment on
the extent to which the new ceiling system will encourage
higher quality work force planning. (See pp. ix, 51, and 53.)

OMB's and OPM's comments are included as appendixes III
and IV. (See pp. 51 and 53.)
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APPENDIX I APPENDIX I

GAO REPORTS ADDRESSING WORK FORCE PLANNING

1975 REPORTS

"Substantial Staff and Cost Reductions Possible at Military
Telecommunications Centers Through Use of Uniform Staffing
Standards" {LCD-74-120, Jan. 7, 1975)

"Development of Field Grade Officer Requirements by the Mili-
tary Services" (FPCD-75-137, Mar. 25, 1975)

"Navy Aircraft Overhaul Depots Could Be More Productive"
(LCD-75-432, Dec. 28, 1975)

1976 REPORTS

"Suggested Improvements in Staffing and Organization of Man-
agement Headquarters in the Department of Defense (FPCD- :

"Major Cost Savings Can Be Achieved by Increasing Productiv-
ity in Real Property Management" (LCD-76-320, Aug. 19, 1976)

"Improvements Needed in Defense's Efforts to Use Work Measure-
ment" (LCD-76-401, Aug. 31, 1976)

"Need for Improved Headquarters Personnel Accounting--Navy f
Pacific Fleet" (FPCD-76-93, Nov. 17, 1976)

1977 REPORTS f

"Changes in Navy Ship Overhaul Practices Could Improve Fleet
Capability and Crew Effectiveness" (FPCD-77-76, Apr. 8,
1977)

"Determining Requirements for Aircraft Maintenance Personnel i
Could Be Improved--Peacetime and Wartime" (LCD-77-421,
May 20, 1977)

"Personnel Ceilings--A Barrier to Effective Manpower Manage-
ment"” (FPCD-76-88, June 2, 1977)

“"Government Printing Office Production and Management Con-
trol--Improvement Opportunities" (LCD-77-410, June 4, 1977)

"The Work Measurement System of the Department of Housing

and Urban Development Has Potential But Needs Further Work
To Increase its Reliability" (FPCD-77-53, June 15, 1977) '
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"Department of Housing and Urban Development Could Be Stream-
lined" (FPCD-77~56, June 16, 1977)

"Standardized Federal Regions: Little Effect on Agency Man-
agement of Personnel" (FPCD-77-39, Aug. 17, 1977)

"Development and Use of Military Services Staffing Standards:
More Direction, Emphasis and Consistency Needed"
(FPCD-77-72, Oct. 18, 1977)

"Mail Processing Productivity Measurement System is Inade-
guate" (GGD-77-83, Oct. 27, 1977)

1978 REPORTS

"Uniform Accounting and Workload Measurement Systems Needed
For Department of Defense Medical Facilities" (FGMSD-77-8,
Jan. 17, 1978)

"Personnel Restrictions and Cutbacks in Executive Agencies:
Need for Caution" (FPCD-77-85, Feb. 9, 1978)

"U.S. Army in Europe's Work Measurement Systems for Real
Property Maintenance" (LCD-78-312, Feb. 16, 1978)

"Management and Use of Army Enlisted Persconnel--What Needs
to be Done?" (FPCD-78-6, Feb. 16, 1978)

"Estimates of Federal Employees Available for Work Distort
Work Force Requirements" (FPCD-78-21, Mar. 6, 1978)

"Achieving Needed Organizational Change: A Customs Service
Dilemma" (FPCD-78-29, Mar. 30, 1978)

"Naval Shipyards--Better Definition of Mobilization Require-
ments and Improved Peacetime Operations Are Needed"
(LCD~-77-450, Mar. 31, 1978)

"Department of Housing and Urban Development Reorganization
Plan, Some Accomplishments But More Needed (FPCD-78-33,
Apr. 10, 1978)

"Quality of Government-wide Classification and Position
Management Practices" (FPCD-78-41, Apr. 26, 1978)

"Defense Use of Military Personnel In Industrial Facilities--

Largely Unnecessary and Very Expensive (FPCD-79-10, May 1,
1979)
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"Improved Productivity in Real Property Maintenance Would
Save Money for Certain Agencies" (LCD-77-343, May 2, 1978)

"Improving Federal Agency Efficiency Through the Use of
Productivity Data in the Budget Process" (FGMSD-78-33,
May 10, 1978)

"Establishment of Interagency Pools of Clerical Personnel to
Meet Short Term Needs of Federal Agencies for Clerical
Help" (FPCD-78-62, July 13, 1978)

"OMB Needs To Intensify Its Work Measurement Effort"

"Continuous Management Attention Needed for Army To Improve
Combat Unit Personnel Requirements" (FPCD-78-61, Sept. 5,
1978)

"Army Can Improve Peacetime Use of Deployable Enlisted
Personnel" (FPCD-78-66, Sept. 7, 1978)

"Using Civilian Personnel For Military Administrative and
Support Positions--Can More Be Done?" (FPCD-78-69,
Sept. 26, 1978)

"Federal Agencies Should Use Good Measures of Performance to
Hold Managers Accountable" (FPCD-78-26, Nov. 22, 1978)

1979 REPORTS

"DOD Total Force Management—--Fact or Rhetoric?" (FPCD-78-82,
Jan. 24, 1979)

“The District of Columbia Government Should Determine Its
Work Force Needs" (FPCD-79-21, Apr. 4, 1979)

"Improvements Needed in Army's Determination of Manpower
Requirements for Support and Administration Functions"
(FPCD-79-32, May 21, 1979)

"Inadequate Methods Used To Account for Personnel In DOD's
Transportation Function" (FPCD-79-38, May 25, 1979)

"The Air Force Can Reduce Its Stated Requirements for
Strategic Airlift Crews" (LCD-79-411, Sept. 19, 1979)

"Lack of Control and Feedback Hinders Army Manpower Manage-
ment Improvements" (FPCD-80-9, Oct. 31, 1979)
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"Estimated Personnel Needs of the Agricultural Stabilization
and Conservation Service--Are They Reliable?" (FPCD-80-5,

Nov. 26, 1979)

1980 REPORTS

"Development of a National Productivity Clearinghouse"”
(FGMSD-79-4, Jan. 28, 1980)

"Handbook for Government Work Force Requirements...a Guide
and Checklist For Forecasting How Many Workers Government
Agencies Need" (FPCD-80-36, Jan. 28, 1980)

"The Navy's Shore Requirements, Standards, and Manpower
Planning System (Shorstamps)--Does The Navy Really Want
It?" (FPCD-80-29, Feb. 7, 1980)

"Improving the Productivity of Federal Payment Centers Could
Save Millions" (FGMSD~80-13, Feb. 12, 1980)

"Opportunities for Streamlining Federal Field Structures--An

Issue Needing Top Management Attention and Support”
(FPCD-80-4, Aug. 5, 1980)
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FEDERAL DEPARTMENTS AND AGENCIES CONTACTED

During preliminary inquiries on work force planning,
we contacted varicus knowledgeable officials and program
managers in the following departments and agencies.

DEPARTMENT OF THE TREASURY:
Office of the Assistant Secretary (Administration)
Internal Revenue Service
Bureau of Engraving and Printing

DOD
Office of Assistant Secretary (Manpower, Reserve
Affairs and Logistics)
Department of the Air Force {(Deputy Chief of Staff,
Manpower and Personnel)
Department of the Navy (U.S. Marine Corps) Deputy
Chief of Staff for Manpower

DEPARTMENT OF AGRICULTURE:
Farmers Home Administration
Agricultural Stabkilization and Conservation
Service

GENERAL SERVICES ADMINISTRATION:
Office of Controller - Director for Administration

NATIONAL LAROR RELATIONS BOARD:
Division of Administration

DEPARTMENT OF TRANSPCORTATION:
Federal Aviation Administration, Air Facilities
Service

ENVIRONMENTAL PROTECTION AGENCY:

Cffice of Assistant Administrator for Planning and
Management
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Office of

L«E United States
S
J Personnel Management  washingon, D.C 20415

m " m 1 Reph Reter T Your Relerence

Mr. H. L. Krieger, Director

Federal Personnel and Compensation Division
General Accounting Office

Washington, D.C. 20548

Dear Mr. Krieger:

Thank you for the opportunity to review the draft report, Work Force Planning:
A Time for Renewed Emphasis. The changes made in response to our informal
comments on an earlier draft have increased the usefulness of the report. We
are pleased to see more emphasis on the budget review process and the impor-
tance of integrated management functions as well as the added references to
OPM activities currently underway.

The report focuses mainly on the lack of attention given work force planning
and recommends that the Qffice of Management and Budget (OMB) and the Office

of Personnel Management (OPM) jointly develop a comprehensive, integrated
policy on both work force requirements and staffing needs planning. 1t further
recommends that this cemprehensive set of policies and procedures be pilot-
tested under congressional review at selected Federal facilities which would

be insulated from traditional administrative controls for purposes of this
test. On completion a final report would be made to the President and the
Congress on the application of comprehensive human resource planning systems
throughout the Federal Government.

The project you envision will require a major investment of resources at several
levels, not only by 0OPM but by OMB, whose views will be of critical importance
in any decision to go forward with the recommendations of your report. At

this point it does not appear that the recommended demonstration project is of
the type contemplated by Title VI of the Civil Service Reform Act of 1978

since a waiver of the title 5 statute is not required.

We note that your recommendations concerning work force requirements planning
are aimed at goals similar to those of the new full-time equivalent (FTE)
ceiling system which is scheduled for Governmentwide adoption next fiscal
year. Under FTE the size of the work force is controlled on the basis of
hours worked during the year rather than end-of-year strength. Like funding

CON114-2a43
January 1380
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levels, the hourly ceilings are developed on the basis of workload needs, thus
necessitating more precise agency workload measurement systems and greater
accountability in allocating staffing resources. Work year and dollar expenditures
for various activities can be more easily related under FTE thereby yielding a

more accurate picture of the personnel resources each manager is using to
accomplish objectives. Thus, by its very nature, FTE will require management

to more cleosely link decisions on planning, budget and staffing levels.

Our comments on specific items in the draft report are enclosed.

, negiely yours, ‘ [// /
m/é ampbeﬂ//[ﬁ’ /

irector

Enclosure

[See GAO note below.]

GAC note: The enclosure is not included in this report.
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EXECUTIVE OFFICE OF THE PRESIDENT
OFFICE OF MANAGEMENT AND BUDGET
WASHINGTON, D.C. 20503

Mr. H. L. Krieger ger 2l 1980

Director

Federal Personnel and
Compensation Division

U.S. General Accounting Office

Washington, D. C. 20548

Dear Mr. Krieger:

We appreciate the opportunity to comment formally on your draft report
entitled "Federal Work Force Planning: Time for Renewed Emphasis." Our
staff welcomes some of the changes made in response to their informal
comments on an earlier draft. Particularly, they are glad to see the
addition of their suggestion for a pilot project in work force planning.

It should be emphasized, however, that our intenticn in suggesting the
project was to help provide a basis for subsequent specific action. MWe
believe that the pilot project must precede development of any policy
statement. Thus, we would urge that GAQ's recommendation for OMB and
OPM to jointly develop policy, procedures, and techniques make clear
that this would follow and depend upon the outcome of the pilot project
to test the application and potential benefits of work force planning.
I should add that the timing and extent of such a project would be
influenced by the availabiiity of OPM and OMB resources. We will need
to explore the possibilities with OPM officials.

We cannot Tet pass the reported interview assertions that the budget
process "...does not usually give any more consideration to budqet
submissions supported by work force planning procedures than (to) those
without sound justifications for resources." We do not dispute the fact
that some Federal managers may say they believe this to be the case, but
neither do we agree. In general, poor substantiation of the need for
resources leads to program reductions, while well-substantiated justi-
fication generally results in more favorable consideration, whether by
use of work force planning or other substantive data. Incidentally, we
believe that the new fuli-time equivalent (FTE) ceiling system will
require more closely integrated decisions on budgeting and staffing
levels, and that this should help achieve some of the goals put forth in
your report.

Staff comments are enclosed on a few specific 1tems \in the draft report.

Sincepely,
O. Paat é\Q
W. risdéh Wellford

Execudive Associate Director
for Reorganization and Management

Enclosure
GAO note: The enclosure is not included in this report.

(961099)
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