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Chairman, Committee on Post Office 
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House of Representatives 

Dear Mr. Chairman: 

This report responds to your request that we review the implementation 
of the authority delegated to agencies by the Office of Personnel Man- 
agement (OPM) in January 1985 permitting agencies to expand their hir- 
ing and extension of temporary employees without prior OPM approval. 
As agreed, we are doing our work in phases. In the first phase, we 
obtained agency and union perceptions of the expanded authority, 
developed information on the extent to which agencies were employing 
temporary workers, and identified OPM and agency plans for monitoring 
use of the authority. We reported the results of that work to you in July 
1986 (Federal Workforce: New Authority to Make and Extend Tempo- 
rary Appointments, GAO/GGD881llBR). 

This report, on the second phase of our work, provides the results of our 
evaluation of 28 temporary appointments made in four judgmentally 
selected agencies-the Smithsonian Institution; the Indian Head, Mary- 
land, Naval Ordnance Station in the Department of the Navy; and the 
Bureau of Labor Statistics and the Employment Standards Administra- 
tion in the Department of Labor. It examines the appropriateness of the 
purposes for which the appointments and extensions were made and 
their compliance with administrative requirements. It also describes the 
agencies’ and OPM’S approaches to monitoring the authority and contains 
quantitative information on temporary appointments in the executive 
branch. Additionally, the report discusses OPM’S proposed revised guid- 
ance on implementing the authority. 

A third phase of our work on the temporary appointment authority is 
being covered under an ongoing nationwide review of certain delegated 
authorities. We are determining, in this broader study, how these 
authorities are monitored for compliance with federal laws, rules, and 
regulations, including merit system principles. 

Results in Brief Nineteen of the 28 appointments we reviewed appeared to have been 
appropriately made to fill a temporary need. Four appointments 
appeared to have been inappropriately made to fill a permanent need. 
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The records surrounding the remaining five temporary appointments 
neither clearly nor completely explained the particular circumstances, 
and we could not confidently determine whether the appointments were 
appropriate. These five cases involved circumstances in which funding 
for permanent positions may or may not have been certain at the time 
the temporary appointment was made. The delegated authority permits 
temporary appointments when funding is uncertain but, because of the 
uncertainty of the appointing circumstances and because the guidelines 
are broadly written, discerning whether an appointment is proper or 
improper is difficult. 

Although administrative deficiencies differed among the agencies, at 
least 1 or more administrative deficiencies occurred in all 28 cases. Some 
were more critical than others in that practices found at the Naval Sta- 
tion and the two Labor agencies may indicate systemic problems that 
are contrary to the merit system principle concerning fairness in recruit- 
ment and selection. Others left no clear record of events and, as such, 
could deter effective monitoring of the authority’s use. 

Background The January 1985 OPM delegated authority allowed agencies to make 
competitive temporary appointments of 1 year or less from their own 
registers at General Schedule grades ~~-12 and below and to extend 
these appointments without OPM approval in increments of up to a year, 
for a total not to exceed 4 years. Agencies must continue to make all 
temporary appointments above ~~-12 from registers maintained by OPM, 
and prior OPM approval is required for any temporary appointment 
extensions beyond a total of 4 years. Before 1985, the agencies’ dele- 
gated temporary appointment authority was limited to positions at 
grades GS-7 and below, and OPM approval was required for extensions of 
more than 1 year. Additionally, the 1985 authority granted agencies 
broad discretion to use temporary appointments in any situations deter- 
mined appropriate by the agencies. 

As explained by OPM, the purpose of the authority is to help agencies 
avoid the needless use of a permanent appointment for work that is only 
temporary in nature. OPM described some examples that would indicate 
an appropriate need for a temporary employee. They are: uncertainty 
concerning future funding and workload levels for a program, impend- 
ing reorganizations, and short-term projects that will not require perma- 
nent staffing. Although agencies are provided broad authority allowing 
them to use the temporary appointment authority in situations deemed 
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appropriate, the agencies may not use it to avoid other Federal Person- 
nel Manual (FPM) requirements, such as competitive selection proce- 
dures, or to accomplish an action otherwise prohibited, such as 
circumventing employee ceiling restrictions. (See app. I for greater 
details of the requirements for making temporary appointments.) 

Approach Our report is based on the available documentation of personnel actions 
on 28 temporary appointments made at four agencies and interviews 
with responsible personnel and program officials. Because the documen- 
tation often did not describe the underlying need for or purpose of the 
appointments made, we had to rely on the statements of program offi- 
cials to describe, long after the fact, the reason for using the temporary 
appointment authority. Appendix II contains detailed information on 
our objectives, scope, and methodology and describes the work done 
between January 1987 and January 1988 at OPM; the Smithsonian lnsti- 
tution; the Indian Head, Maryland, Naval Ordnance Station in the 
Department of the Navy; and the Bureau of Labor Statistics and the 
Employment Standards Administration in the Department of Labor. 

Appropriateness of As shown in tables 1 through 3 of appendix III, our case examination 

Appointments to Meet 
showed 19 appointments that appeared to have been appropriately 
made to fill a temporary need. However, in four cases the appointments 

a Temporary Need appeared inappropriately made to fill a permanent need, and in five 
cases the record was not clear enough to tell whether the temporary 
appointments were proper. 

Four cases involved appointments for inappropriate purposes-one at 
the Smithsonian and three at the Naval Station. According to a Smithso- 
nian program official’s explanation of the appointment process, in one 
case the authority was used as a probationary period before the 
employee was appointed to a permanent position. Such use of the 
appointment authority is expressly prohibited by FPM Chapter 3 16. At 
the Naval Ordnance Station, an employee was appointed as a temporary 
laborer and consistently extended in the temporary position for a total 
of 4 years. Considering only the Station’s initial temporary need for the 
employee and his length of service, the appointment appears appropri- 
ate. However, discussion with agency officials revealed that the Sta- 
tion’s underlying purpose for the continued extensions of the 
appointment was improper-the employee was desirable for permanent 
employment, but he could not rank high enough on an OPM register to 
obtain a permanent position. 
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In two other Naval Station cases, the impropriety appeared more sys- 
temic in nature. The Naval Station used the authority to hire temporary 
guards, even though it had vacant permanent positions, to fill the con- 
tinuing need for guard services. According to the security officer, this 
hiring method was routinely followed because it circumvented the 
longer time period required to obtain permanent applicants from OPM 

registers, and it helped the Station to maintain enough people to meet 
minimum security requirements. Had the Naval Station used the tempo- 
rary authority to fill a permanent need on an infrequent or occasional 
basis to meet minimal security requirements, use of the authority may 
have been proper. However, because the Station routinely used the tem- 
porary appointment authority to fulfill the permanent need for guard 
services, continuous use of the hiring authority in this manner was 
inappropriate. 

The history of the appointments on the remaining five cases was 
unclear, and we could not confidently determine whether a prohibited 
action occurred that would have rendered the appointment inappropri- 
ate. In all five cases, three at the Labor Department’s Employment Stan- 
dards Administration and two at the Smithsonian Institution, temporary 
employees were apparently used to meet a need created when a perma- 
nent position either could not be approved or could not be filled (when 
vacated) due to a hiring freeze or budgetary reductions. Because the rec- 
ord surrounding each appointment neither clearly nor completely 
described the appointments’ particular circumstances, we cannot tell 
whether the two agencies may have improperly used the authority to 
circumvent employment ceiling restrictions. 

Administrative 
Deficiencies Can 
Affect Merit System 
Principles 

Administrative/procedural requirements for temporary appointments 
were frequently not met by all four agencies. Some of the administrative 
deficiencies were more critical than others because they tended to affect 
the merit system principle of fairness in recruitment and selection of 
employees. As shown below, deficiencies affecting the merit system 
principle can pertain to an individual case, such as that found at the 
Smithsonian, or may indicate systemic implications, such as those 
described at the Naval Station and the two Labor agencies. 

l At the Smithsonian, a vacancy announcement improperly limited appli- 
cation for a temporary appointment to its own employees. Therefore, it 
did not meet the statutory requirement to properly advertise vacancies 
within the area of recruitment, in this case metropolitan Washington, 

Page 4 GAO/GGLX39-16 Temporary Appointments 



B-221799 

D.C. This apparent oversight was discussed with an agency official, who 
acknowledged that the advertisement was done incorrectly. 

. In eight cases, the Naval Ordnance Station did not follow required com- 
petitive appointment procedures when employees were reappointed fol- 
lowing a l- or 2-day termination of service at the end of a fiscal year. 
This practice was used at the Station to comply with a Naval Sea Sys- 
tems Command directive to all naval weapons stations to reduce year- 
end employment levels. 

l The two Labor agencies did not have required written procedures to be 
used when filling positions from agency registers rather than OPM'S. 
Additionally, by routinely advertising their vacant positions at only 
some of the OPM-specified metropolitan state employment offices within 
the recruitment area, the two agencies were not in full compliance with 
the statutory and OPM requirement to advertise vacancies within the 
area of recruitment. An official at one Labor agency cited lack of knowl- 
edge of the requirement. An official at the other Labor agency believed 
that given his agency’s limited use of the authority, the time required to 
notify all of the employment offices would not be justified. 

In the above situations, failure to properly apply competitive appoint- 
ment procedures as well as failure to advertise positions at state job ser- 
vice offices in the recruitment area could result in violation of the merit 
system principle that requires recruitment “from appropriate sources 
and an endeavor to achieve a workforce from all segments of society” 
and the selection of applicants after fair and open competition. 

Administrative Administrative deficiencies can often impede agencies’ or OPM's ability 

Deficiencies Can Deter 
to effectively monitor use of the temporary hiring authority. For exam- 
ple, as shown in table 1, we found that 18 cases contained no documen- 

Effective Monitoring tation of reasons for making temporary appointments, and in 14 cases 
the wrong codes were used to identify the nature of the personnel 
actions. Administrative deficiencies such as these result in an incom- 
plete or inaccurate record of activity needed for subsequent OPM or 
agency personnel management evaluations. 
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Table 1: Administrative Deficiencies 
Found in 28 Sampled Cases 

Deficiency 
No date on the personnel action form (Standard Form (SF)- 

50) showing when the temporary employment conditions 
were explained to the employee 

No justification for appointment or extension documented on 
the SF-50 

Wrong nature of action code shown on the SF-50 

Application accepted after the closing date of the job 
announcement 

No documentation showrng agency prehiring evaluation of 
candidate 

Receipt date by the employrng agency not shown on the 
applicatron 

Job announcement lacked sufficient informationa 

As 
Number of percentage 

cases of all cases 

19 68 

18 64 
14 50 

1 4 

2 7 

12 43 
23 82 

dExamples Include lack of rnformatron on how to obtain forms or an agency contact. 

Lack of sufficient documentation is further compounded when a reason 
is provided on the personnel form ~~-50 as required, but the stated rea- 
son does not clearly say why the appointment was temporary rather 
than permanent. Of the four agencies, only the Naval Station’s ~~-50 
forms had comments concerning their temporary appointments. How- 
ever, most of the comments were general in that they contained remarks 
pertaining to work descriptions and staff allocations, but not the reason 
why a temporary appointment was needed. Additionally, incorrect 
action codes distort the information maintained and used by OPM to mon- 
itor agencies’ use of the hiring authority. Erroneous use of the codes by 
three agencies reviewed caused an under-representation of each 
agency’s number of temporary appointment extensions. Some agency 
officials indicated misinterpretation of FPM guidance or lack of knowl- 
edge that related guidance existed as reasons for not following required 
procedures regarding personnel action codes and reasons for 
appointments. 

Further Clarification The authority’s broad provisions contribute to misapplication and misin- 

of OPM Guidance May 
terpretation of the hiring policy. OPM has recognized the need for clarify- 
ing guidance. In August 1988, it sent to agency personnel directors for 

Be Needed comment proposed revisions to FPM Chapter 316 that are designed to 
provide clearer guidance on temporary employment. The proposed guid- 
ance now provides two examples of inappropriate use of temporaries in 
addition to examples of appropriate use, better describes documentation 
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requirements for appointments and extensions, provides a clearer defi- 
nition of the 4-year service limitation, and consolidates that guidance in 
one primary document. 

However, OPM'S proposed guidance does not eliminate difficulty in dis- 
cerning proper or improper use of the hiring authority when temporary 
appointments are made on the basis of funding uncertainties. This is 
because the proposed guidance remains so broad that, in our view, the 
appropriateness of the appointment action based on funding problems 
cannot be reasonably determined. 

Further, OPM'S proposed guidance does not address the degree of agency 
and OPM monitoring that should be done for temporary appointments. As 
discussed in the following section, this monitoring has been limited. 

Agency and OPM 
Monitoring of the 
Appointment 
Authority 

Monitoring of the temporary appointment authority to examine the 
appropriateness of the purposes for which the appointments and exten- 
sions were made and their compliance with legal, regulatory, and admin- 
istrative requirements has varied among the four agencies. The Navy 
Department showed that it had reviewed temporary appointments as 
part of its internal personnel management evaluation (PME) program 
since 1981. It reported doing 95 PMES during 1985 and 1986. We did not 
review the scope of these PMES and, therefore, do not know to what 
extent they all cover use of temporary employees. However, from sum- 
mary data on the reviews, we noted that Navy found in three on-site 
reviews instances where temporary employees were inappropriately 
used in permanent positions. In nine such reviews, Navy found that 
improper procedures were followed in making or extending temporary 
appointments. 

According to additional information provided in its comments on this 
report, the Labor Department monitors the appointment authority 
through its regulatory reviews. These reviews cover examinations of 
personnel records and files to determine whether requirements and pro- 
cedures are followed when Labor effects personnel actions. The Smith- 
sonian Institution had not reviewed its use of the appointment 
authority. A Smithsonian official cited the newness of the expanded 
authority as the reason for not including the authority in its PME 
reviews. 

Until December 1988, OPM had no regular monitoring procedures or 
planned schedule of reviews specifically targeted for examining the 
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appropriateness of the purposes for which the temporary appointment 
authority was used or its compliance with legal, regulatory, and admin- 
istrative requirements. Instead, according to officials, OPM reviewed the 
authority’s use by monitoring quantitative data on temporary hires, by 
doing a special study of agency use at 22 installations in the Atlanta 
Region, and through such established mechanisms as annual audits of 
delegated examining authorities and PMES. 

The special study done by OPM'S Atlanta Region reported on four objec- 
tives, including the extent to which actions taken under the authority 
were in compliance with legal, regulatory, and administrative require- 
ments.’ The special study concluded that the expanded temporary 
appointment authority 

l is contributing significantly to the achievement of agency mission, 
although managers want more authority and flexibility; 

l has aided in the recruitment of temporary employees, but retention 
remains a problem; 

. has helped to reduce unnecessary recruitment activities and costs result- 
ing in overall resource savings for agencies; and 

l is not being used to subvert merit principles. 

The study further concluded that agencies reviewed complied with 
established laws, rules, and regulations governing temporary appoint- 
ments; however, certain unmet documentation requirements were identi- 
fied similar to those we also identified. For example, the special study 
and our review both identified noncompliance with OPM instructions for 
documenting on the ~~-50 reasons for temporary appointments, 
employee notifications of conditions of temporary employment, and cod- 
ing of extensions beyond the first term. 

We did not examine the documentation supporting the special study’s 
findings. We did note, however, that the report also identified three seri- 
ous problems, including one where an installation was not meeting the 
statutory and OPM requirements to properly advertise vacancies within 
the recruitment area, which we believe could violate the merit system 
principle concerning fairness in recruitment and selection. In addition, 
we noted that an appendix to the report shows the reason cited most 
often by managers at the installations reviewed for using the temporary 

‘The compliance review at the 22 installations included an on-site records review of 57 job announce- 
ments and certificates, 73 official personnel folders of selectees, 60 extension actions, and 2 files 
involving “objections of preference eligibles.” 
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appointment authority and the largest benefit cited was to supplement 
the permanent workforce due to ceiling limitations or ceiling cuts. As 
discussed on pages 4 and 7, we believe this appears to be a questionable 
use of the appointment authority. 

Regarding OPM’S monitoring through annual audits of delegated examin- 
ing authorities and PMES, these two programs may have covered the tem- 
porary hiring authority, but neither specifically targeted the authority 
for review. While some problems pertaining to the authority may sur- 
face during a PME,- personnel managers interviewed for our November 
1987 report on the PME program: indicated that OPM'S PMES may not be 
effective. Of nine personnel managers from different agencies queried 
for that report, seven believed (1) OPM'S PME approach was insufficient 
to make meaningful assessments of program conditions, and (2) OPM’S 

ability to ensure agency compliance with laws and regulations had 
decreased. 

On December 5, 1988, OPM published plans to examine the use of tempo- 
rary appointments as one area of personnel actions that it will review at 
selected installations during fiscal year 1989. This effort is part of OPM’S 

fiscal year 1989 governmentwide PME reviews that cover eight issues, 
including agency compliance with legal, regulatory, and OPM require- 
ments in using certain personnel authorities. OPM officials said they 
revised their PME approach to broaden and add more structure to it as a 
result of concerns expressed internally as well as by various external 
groups, including Congress and GAO. 

Quantitative 
Information on 
Temporary 
Appointments 

To assess temporary employment activity before and after the January 
1985 authority, we requested OPM to periodically provide us various 
data on the number and nature of temporary appointments made in 
executive branch agencies. 

As shown in appendix IV, the percentage of temporary employees 
increased in 1985 after the authority became effective but declined in 
1986. However, on the basis of 1987 data, temporary employment levels 
were again on the rise. 

%ring the period 1984 through 1988, the basic component of OPM’s PME program was a l- or 2day 
visit to an agency installation, generally by one OPM evaluator. These visits were made on a 5-year 
cycle. 

.lFederal Workforce: OPM’s Approach for Conducting Personnel Management Evaluations (GAO/ 
GGD-88-11, Nov. 4, 1987). 
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Appendix V shows that for white-collar temporary employment in 1985, 
the hiring rate for grades 8 through 12 increased to 7.5 percent. This 
was a 2.2 percent increase over the 1984 5.3 percent rate. In calendar 
years 1986 and 1987, temporary hiring at these grade levels continued 
to increase, but by a smaller rate. The appendix also shows that the rate 
of white-collar temporary appointments from agency registers (permit- 
ted by the delegated hiring authority at GS-12 and below) increased con- 
sistently from 1983 through 1986. However, compared to the previous 4 
years, the 1987 hiring rate from agency registers showed a decline. 

As shown in appendix VI, similar to white-collar appointments, the rate 
of blue-collar hires from agency registers showed a small, but consistent, 
increase from 1983 through 1986 followed by a decline for 1987. 

Conclusions From our review of the 28 temporary appointments, we found instances 
where the delegated hiring authority was inappropriately used and 
where administrative errors may have adversely affected implementa- 
tion of the merit system principle of fair and open competition. Also, we 
found that oversight of the delegated authority was limited. We realize 
that the small number of cases reviewed makes it impossible to make 
broad, governmentwide recommendations to correct what we found or 
to make generalizations about the four agencies we reviewed. But that 
information, along with two other reports we have issued, does suggest 
that OPM’S guidelines would be improved if more specific guidance was 
provided and if oversight of the use of the delegated authority was 
emphasized. OPM’S December 1988 revised monitoring approach should 
put it in a better position to determine how well agencies are implement- 
ing their temporary appointment authority. 

Agency Views and Our We discussed our findings with responsible officials of the Smithsonian 

Evaluation 
Institution; the Indian Head, Maryland, Naval Ordnance Station in the 
Department of the Navy; the Bureau of Labor Statistics and the Employ- 
ment Standards Administration in the Department of Labor; and OPM. 
Officials at the Smithsonian Institution, the two Labor agencies, and the 
Naval Ordnance Station indicated that overall, the report’s contents 
were factual and they generally agreed with the information provided. 
On the basis of comments and additional documentation provided by a 
Labor Department official, we modified the report to show that Labor 
does some oversight of the temporary hiring authority. 
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OPM officials expressed concern that our conclusions were affected by 
the limited number of agencies and cases in our review and the newness 
of the hiring authority during our review. They said the Atlanta 
Regional Office study of the use of the temporary appointment author- 
ity did not identify serious, widespread problems, and they were not 
aware of serious, widespread problems elsewhere. 

Further, OPM officials said they were still analyzing agency comments on 
proposed revisions to its guidance on the use of the temporary authority 
and had not yet decided what changes will be made. However, they 
believe that their broader and more structured examinations will pro- 
vide a good assessment of agencies’ use of the temporary appointment 
authority. 

As previously mentioned, our review was too limited to make broad con- 
clusions or generalizations on agencies’ use of the delegated temporary 
hiring authority. However, our review did identify ambiguities in OPM’S 

guidance and limitations in its monitoring that may have increased the 
potential for inappropriate use of the temporary hiring authority to 
occur and to go undetected. We expect to be in a better position to more 
fully address this issue after we complete the third phase of our work, 
which is now underway, and as the results of OPM’S revised monitoring 
efforts become available. 

As arranged with the Committee, unless you publicly announce its con- 
tents earlier, we plan no further distribution of this report until 5 days 
from its issue date. At that time, we will provide copies of this report to 
OPM, to the agencies where we did our work, and to others upon request. 
The major contributors to this report are listed in appendix VII. 

Sincerely yours, 

Bernard L. Ungar 
Associate Director 
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Requirements for Making 
Temporary Appointments 

OPM is responsible for establishing policies and guidelines on hiring fed- 
eral employees. 

With few exceptions, competitive service appointments, whether tempo- 
rary or permanent, are to be made from registers of qualified applicants 
who have been evaluated by OPM and ranked on the basis of their rat- 
ings. Agencies may make appointments outside OPM registers only when 
insufficient eligibles are available from the OPM registers or OPM has dele- 
gated specific authority to the agencies to make appointments from 
agency-established registers. 

In January 1985, OPM delegated to agencies authority to make tempo- 
rary appointments for 1 year or less from agency registers at grades GS- 

12 and below and to make extensions to these appointments in incre- 
ments for up to 1 year for a total of up to 4 years. The authority permit- 
ted agencies to use temporary employees in situations they deemed 
appropriate. OPM suggested such situations could include, but were not 
limited to, the following: 

l Agencies can fill any vacancies that occur in commercial activities being 
studied for possible contracting to the private sector under the Office of 
Management and Budget Circular A-76. 

l Agencies can staff continuing positions when future funding and work- 
load levels are uncertain or when it is anticipated that funding levels 
will be reduced or the activity will be reorganized. 

l Agencies can fill permanent positions temporarily in order to save them 
for career or career-conditional employees expected to be displaced from 
other activities or organizations. 

When making temporary appointments from their own registers, agen- 
cies must comply with the following FPM requirements: 

l Appropriate state job service and OPM offices are notified of the job 
openings (this requirement is predicated upon a statutory provision 
found in 5 U.S.C. 3327 and 5 C.F.R. 330.102). 

l The appointee meets the qualification standard for the position. 
_ l The appointee comes within reach for selection through the agency’s 

applicant supply file (a system by which the agencies accept, rate, and 
refer applications on a systematic basis and in accordance with OPM 

requirements). 

While an agency is generally allowed to define the specifics of its appli- 
cant supply file system, OPM requires that an agency have an up-to-date 
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Appendix I 
Requirementa for Making 
Temporary Appointments 

copy of the detailed procedures governing its system’s operation. Also, 
OPM specifies the content of the job vacancy notice and the state job ser- 
vice and OPM offices that are to be notified. 

To further ensure that appointments are properly made, OPM requires 
agencies to maintain records in each appointee’s official personnel folder 
to show 

the qualification standards used, 
adequate evidence that the employee had the training and experience to 
meet the qualification standards at the time of appointment, and 
facts that establish the correctness of the appointment in all other 
respects. 

The latter requirement covers several procedures, such as date-stamping 
applications to show when they are received and placing sufficient doc- 
umentation in personnel files to show that the agency properly evalu- 
ated applicants. 

In FPM Supplement 296-33, OPM requires agencies to document the condi- 
tions and reasons for temporary appointments when they use personnel 
nature of action codes 115 (initial appointments) and 5 15 (extensions/ 
conversions). To ensure that appointees understand the conditions of 
temporary employment, OPM requires agencies to note on the SF-&) Noti- 
fication of Personnel Action form the date that employment conditions 
were explained and the reason for the temporary appointment. Further, 
to ensure that the extensions of appointments are properly noted, OPM 
has instructed agencies to use personnel nature of action code 760 when 
they extend an appointment up to a year (requiring no explanation) and 
code 515 when they extend the appointment beyond a year. 
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Objectives, Scope, and Methodology 

At the request of the Chairman, House Committee on Post Office and 
Civil Service, we reviewed implementation of the temporary hiring 
authority delegated to agencies by OPM in January 1985. We selected 
agencies for our case analysis from the nine organizations included in 
our July 1986 report (Federal Workforce: New Authority to Make and 
Extend Temporary Appointments, GAO/GGD-86-1llBR). Our objectives were 
to determine whether the four judgmentally selected agencies adhered 
to OPM requirements for hiring temporary employees and to identify the 
status of OPM and the four agencies’ efforts to oversee temporary 
appointments. We also updated quantitative information that we pro- 
vided in our July 1986 report on temporary appointments of the federal 
workforce in executive agencies. 

We worked at OPM and four agencies that reflect a cross-section of agen- 
cies within the Washington, D.C., metropolitan area that hire temporary 
employees: the Smithsonian Institution; the Indian Head, Maryland, 
Naval Ordnance Station in the Department of the Navy; and the Bureau 
of Labor Statistics and the Employment Standards Administration in the 
Department of Labor.’ On the basis of the overall agency ratio of tempo- 
rary appointments to total appointments, the selected agencies repre- 
sented high (Smithsonian), medium (Navy), and low (Labor) users of 
temporary employees in the executive branch. We did our field work 
between January 1987 and January 1988. During our on-site visits, we 
reviewed all of the temporary appointments that the two Labor Depart- 
ment headquarters agencies had in their files (4 each), 10 of the 40 at 
the Naval Ordnance Station, and 10 of the 41 at the Smithsonian Institu- 
tion.’ This case review was not a scientific study, and its results cannot 
be generalized across the four agencies. Our work included determining 
policies and procedures required by OPM and the agencies for temporary 
appointments, interviewing agency personnel responsible for the 
appointments, and examining agency files to determine if the appoint- 
ments and extensions were made for appropriate purposes and whether 
required procedures were followed to fill temporary needs. 

Our primary goal in selecting cases of temporary hires for review was to 
examine 10 cases at each agency that were above the grade 7 level (i.e., 
those that were covered under the expanded grade provisions of the 

‘In April 1988, we also reported on Federal Workforce: Use of Temporary Employees at Three Puget 
Sound Naval Installations (GAO/m&76). 

‘Looking at the organizations overall, during calendar year 1987 the Labor Department had 1,139 
temporary appointments; the Department of the Navy had 20,667; and the Smithsonian Institution 
had 553. 
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Appendix II 
Objectives, Scope, and Methodology 

January 1985 authority). Where this was not possible due to an insuffi- 
cient number of cases, we judgmentally selected cases to reflect a diver- 
sity of grades and occupations. Given these criteria, we selected 28 cases 
subject to the temporary appointment authority. They included 21 
white-collar positions, of which 8 were above GS-7, and 13 at grades GS-7 
or below; and 7 blue-collar positions, ranging from wage grades 3 
through 10. 

To assist us in monitoring agency use of the temporary appointment 
authority, we periodically obtained data from OPM'S Central Personnel 
Data File. Although we verified totals by source of appointments to total 
appointments made, we did not attempt to verify the accuracy of the 
information obtained from the data file. To assess use of the authority 
before and after its expanded provisions in January 1985, we obtained 
information for calendar years 1983 up through 1987, the latest data 
available. We did our review in accordance with generally accepted gov- 
ernment auditing standards. 
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Appendix III 

GAO Case Analysis of Purposes for Temporary 
Appointments and Extensions Cited by the 
Four Agencies 

Table 111.1: Temporary Appointments and Extensions at the Smithsonian Institution 
Funding/ Saving 

Poss;i;eyle Contracting workload permanent Other GAO 
outa uncertaintiesb positionsC situationsd assessment Basis for GAO assessment 

Library 
Technician 
(GS-5) 

X 

Education 
Specialist 
(GS-11) 

X 

Appropriate A permanent need was satrsfied with a 
temporary employee pending the 
permanent employee’s return to duty. No 
reason was cited on the SF-50. A memo in 
the file showed that a temporary was 
needed to fill in while a part-time employee 
completed educational requirements. 

Appropriate A permanent need was satisfied with a 
temporary employee.pending the 
permanent employee’s return to duty. At 
the time of the appointment extension, a 
memo in the file showed that the temporary 
employee was being extended to allow the 
permanent employee to complete 
educational requirements. However, 
improper nature of action code (NOAC) 760 
was cited, which does not require a reason 
on the SF-50. 

Biological 
Technicran 
(GS-9) 

X Appropriate Short-term work that did not require 
permanent staffing. No reason cited on the 
SF-50. Per discussion with agency officials, 
the employee did project-type work 
financed by a special Environmental 
Research Fund Proaram. 

Education X Appropriate Short-term work that did not require 
permanent staffing. No reason cited on the 
SF-50. Per discussion with agency officials, 
employee worked on a project that was of a 
short-term experimental nature. 

Education X Appropriate Same as above 

Museum 
Technician 
(GS-7) 

Computer 

Appropriate Short-term work that did not require 
permanent staffing. No reason cited on the 
SF-50. Per discussion with agency officials, 
the work done was for a time-limited 
project. 

Appropriate Due to recruitment difficulties, the aaencv 
Programmer 
(GS-7) 

hired a temporary employee to fill a ” ’ 
continuing need but took action within a 
reasonable penod of time to make the 
appointment permanent. No reason cited 
on the SF-50. According to a memo in the 
file and discussion with agency officials, 
the position was difficult to fill, and action 
was initiated within 3 months to make the 
appointment permanent. 

(contrnued) 
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Appendix III 
GAO Case Analysis of Purposes for 
Temporary Appointments and Extensions 
Cited by the Four Agencies 

Funding/ Saving 
Position title Contracting workload permanent Other GAO 

(Grade) out= uncertaintiesb positionsC situationsd assessment Basis for GAO assessment 

Suy$w X Inappropriate Authority was used as a probationary 
period contrary to FPM Chapter 316. No 

Information reason cited on the SF-50. Per discussion 
Specialist with a program official, a temporary was 
(GS-12) hrred to fill this permanent position due to 

difficulty in finding a suitable candidate 
from an OPM register. According to the 
official, this hiring option allowed 
management to determine if the employee 
was a good match to the job. Improper use 
of NOAC code 760 when extending the 
appointment negated the need to cite a 
reason on the SF-50. 

Occupational 
Health 
Nurse 
(GS-9) 

Media 
Technician 
(GS-5) 

X Unable to 
determine 

Unable to 
determine 

Appropriateness of use based upon 
budgetary situations (which can be broadly 
interpreted) is difficult to determine. 
According to agency officials, because of 
the need to have the work done, these two 
positrons were filled with temporary 
employees while program officials sought 
approval for permanent positions through 
the annual budget process. Reasons for 
temporary appointments were not required 
at the time of these two initial 
appointments. However, improper use of 
NOAC code 760 when the two 
appointments were extended negated the 
reauirement to state a reason on the SF-50. 

‘Filling any vacancies that occur tn commercial actrvitres being studred under Office of Management 
and Budget Circular A-76. 

“Staffing continuing posrtrons when future funding and workload levels are uncertarn or when rt IS antrcr- 
pated that funding levels will be reduced or that the actrvrty will be reorganized. 

CFtllrng permanent positions temporarily in order to save them for eventual Incumbency by career or 
career-conditional employees expected to be drsplaced from other actrvrtres or organrzations. 

“Using the authority in situations deemed appropriate by the agency 
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Appendix Ill 
GAO Case Analysis of Purposes for 
Temporary Appointments and Extensions 
Cited by the Four Agencies 

Table 111.2: Temporary Appointments and Extensions at the Department of the Navy, Naval Ordnance Station, Indian Head, 
Maryland 

Funding/ Saving 
Position title Contracting workload permanent Other GAO 

(Grade) OUV uncertaintiesb positionsC situationsd assessment Basis for GAO assessment 
Staffing Clerk X Appropriate Filled a continuing position with a 

(GS-4) temporary until it could be filled on a 
permanent basis. According to a personnel 
official and the SF-50, the employee was 
hired to provide clerical assistance pending 
recruitment of a permanent employee. 

Explosives X Appropriate To handle work that had not been 
Worker determined to require permanent staffing. 
(WG-5) According to the program director and the 

SF-50, the employee was hired to handle a 
workload increase. 

Electronics X 
Mechanic 
Helper 
(WG-5) 

Appropriate The work was being contracted out to the 
pnvate sector. According to agency 
officials, a plan had been devised to have 
the work contracted; the temporary 
employee did the work that was being 
phased out to pnvate contracting. The SF- 
50 described the work to be done but did 
not indicate why the work was temporary 
versus permanent. 

Machinist 
(WG-10) 

Appropriate Work was under consideration to be 
contracted out to the private sector. 
According to the program director, the 

X 

Electrician 
(WG-10) X 

employee was appointed to do temporary 
work, and later extended to do permanent 
work that was under study for contracting 
out. The SF-50 cited the need to adjust 
staff due to changes in manyear allocations 
and workload. 

Appropriate Same as above. 

Pipefitter 
(WG-10) X 

Appropriate Same as above. 

Electrical 
Worker 
(WG-8) x 

Laborer 
(WG-3) 

X 

Appropriate Same as above. 

Inappropriate Employee was continuously extended in a 
temporary appointment while doing work of 
a permanent nature. According to agency 
officials, the employee was maintained in a 
temporary appointment while filling a 
permanent need because he was a good 
worker but could not be reached on an 
OPM register. The SF-50 cited the need to 
adjust staff due to manyear allocations and 
workload, but it did not indicate why the 
position was temporary versus permanent. 

(continued) 
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Appendix III 
GAO Case Analysis of Pwposes for 
Temporary Appointments and Extensions 
Cited by the Four Agencies 

Funding/ Saving 
Possriooeyle Contracting work1oa.d permanent 

outd uncertamtiesb positionsC 
Other GAO 
situationsd assessment Basis for GAO assessment 

Guard (GS-4) X inappropriate Because this hiring method was routinely 
used to fill a continuing need for guard 
service, it represents an improper use of 
the authority. According to the program 
officer, the permanent need was filled by a 
temporary to circumvent the lengthy OPM 
hiring process and still meet security 
requirements. Greater emphasis on security 
was cited as the reason for the 
appointment on the SF-50. 

Guard (GS-4) X Inappropriate Same as above. 
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Appendix Ill 
GAO Case Analysis of Puposes for 
Temporary Appointments and JZxtensions 
Cited by the Four Agencies 

“Frllrng any vacancres that occur in commercral actrvrtres berng studred under Offlce of Management 
and Budget Crrcular A-76. 

“Staffing continuing postions when future funding and workload levels are uncertain or when It IS antrcr- 
pated that funding levels WIII be reduced or that the activity will be reorganized. 

‘Frllrng permanent posrtrons temporanly in order to save them for eventual Incumbency by career OI 
career-condttronal employees expected to be displaced from other activrtles or organrzabons. 

“Usrng the authorrty in srtuatrons deemed appropriate by the agency 

Table 111.3: Temporary Appointments and Extensions at the Two Department of Labor Agencies 
Funding/ Saving 

Position title Contracting workload permanent Other GAO 
(Grade) outa uncertaintiesb positionsC situationsd assessment Basis for GAO assessment 

Employment Standards Administration 
Staff X Appropriate Work was short-term in nature. No 

Assistant justification shown on the SF-50. Accoraing 
(GS-12) to agency officials, employee did 

developmental work on a preliminary 
project whose work would be later 
maintarned by permanent staff. 

State X Unable to No reason was stated on the SF-50. 
Standards determine According to agency officials, the 
Advisor temporary appointment was made due to 
(GS-12) the hiring freeze and budget reductions. 

Given the latitude of the expanded 
authority and considering that agencies are 
constantly faced with funding uncertainties, 
the need for a temporary in such budget- 
related situations can be easily cited; 
however, the validity of the need is difficult 
to determine. 

Salary and 
Wage 

X Unable to 
determine 

Same as above. 

Salary and 
Wage 
Specialist 
(GS-5) 

Bureau of Labor Statistics 
Economist 

(GS-9) 

Unable to Same as above 
determine 

Appropriate Work was of short duration and did not 
require permanent staffing. No reason 
stated on the SF-50. According to 
personnel officials, employee was hired to 
work as a temporary on an experimental 
computer price index whose 
develobmental outcome was uncertain. 

(continued: 
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Appendix III 
GAO Case Analysis of Puposes for 
Temporary Appointments and Extensions 
Cited by the Four Agencies 

Funding/ Saving 
Position title Contracting workload permanent Other GAO 

(Grade) our uncertaintiesb positionsC situationsd assessment Basis for GAO assessment 
Economist X Appropriate Work was short-term and did not require 

(GS-9) permanent staffing. No reason stated on 
the SF-50. Employee was appointed to 
complete work on the revision of a data 
collection manual according to a personnel 
official. 

Clerk-Tvcist X Acorocriate Work was short-term and did not reauire 
(GS-4j 

Statistical 
Clerk (GS-4) 

x 

permanent staffing. No reason stated on 
the SF-50. A personnel official said that the 
employee worked on the revision of the 
consumer price index doing support work 
on a short-term project. 

Appropriate Work was of short duration and did not 
require permanent staffing. No reason cited 
on the SF-50. According to a personnel 
official, the employee did work of a short- 
term need on a special data collection 
project. 

aFrllmg any vacancies that occur In commercral actrvrtres being studied under Office of Management 
and Budget Circular A-76. 

“Staffing conttnuing positions when future funding and workload levels are uncertarn or when rt is antrcr- 
pated that funding levels will be reduced or that the activity will be reorganized. 

‘Filling permanent posrtions temporarily in order to save them for eventual incumbency by career or 
career-conditional employees expected to be drsplaced from other activrtres or orgamzabons. 

dUsrng the authority In srtuatrons deemed appropriate by the agency 
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Appendix IV 

Temporary Employment Hiring Rate in the 
Competitive Serviee for Executive Agencies 

1983 
January - December 

1984 1985 1988 1987 
White-collar 
Number of temporary appointments 69,086 68,883 84,948 68,892 95,326 
Averaae total emolovees in comDetitive service 1.328,517 1.335.935 1.367.092 1.372.077 I.393903 
Number of temporary appointments as a percentage of average total 

Average total employees in competitive service 

employees 

Blue-collar 
Number of temDorarv aDDointments 

362,763 

5.2% 

352,621 

5.2% 

351,813 

6.2% 

342,623 

5.0% 

340,357 

6.8 

34,556 37,457 40,128 29.631 46.994 

Number of temporary appointments as a percentage of average total 
emdovees 9.5% 10.6% 11.4% 8.6% 13.8 
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Temporary Appointments by Grade, 
Appointment Source, and Occupational Group 
as a Percentage of Total White-Collar 
Temporary Appointments” 

January - December 
1983 1984 1985 1988 1987 

Gradeb 
1-7 
8-12 

92.4 92.6 90.6 
8::: 

89.0 
5.5 5.3 7.5 9.3 

Appointment source 
OPM register 

Appotntments 

Extensions/ conversions” 

12.0 11.9 10.2 7.4 7.3 

10.7 10.7 9.1 6.5 6.2 

1.3 1.2 1.1 1.0 1.1 

Aqencv reqister 84.0 85.6 87.9 89.7 82.0 

Appointments 68.4 70.1 71.7 69.8 60.8 

Extensions/ conversionsC 15.6 15.6 16.2 19.9 21.2 
Not identified 4.1 2.4 1.9 2.9 10.7 

Occupational group 
Professional 

Administrattve 

Technical 

6.3 5.4 6.1 7.4 8.0 

5.4 5.4 6.7 7.2 7.6 

17.7 16.2 17.7 19.6 21.3 

Clerical 68.4 69.7 66.0 62.7 60.3 
Other 2.1 3.4 3.5 3.0 2.7 

Note. Percentages may not add to 100 due to rounding. 
‘The number of whtte-collar temporary appointments In the compettttve servtce was as follows, 1983. 
69,086; 198466883; 1985.84,948; 198666,892; and 1987.95,326. Figures do not include appointments 
that were not spectfied as white- or blue-collar. 

bGrade percentages will not total 100 because other white-collar grades not covered under the 
expanded authority were excluded. 

‘An extension is a conttnuance in the same position a converston is a change In appointment 
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Appendix VI 

Temporary Appointments by Grade and 
Appointment Source as a Percentage of Total 
Blue-Collar Temporary Appointments 

January - December 
1983 1984 1985 1988 1987 

Grade 
Wage grade” 96.1 96.9 96.5 96.2 97.4 

1-7 - 70.6 71.7 72.1 73.5 72.8 

8-12 25.4 25.2 24.4 22.7 24.6 
13-15 0.1 0.0 0.0 0.0 0.0 

Wage leader 0.4 0.4 0.5 0.6 0.6 

1-7 0.4 0.3 0.4 0.5 0.4 

8-12 0.1 0.2 0.1 0.1 0.1 

13-15 0 0 0 0 0 

Wage supervisor 0.3 0.4 0.5 0.7 05 

1-7 0.2 0.3 0.4 0.5 0.3 

8-12 0.1 0.1 0.1 0.2 0.2 

13-19 0.0 0.0 0.0 0.0 0.0 
Other blue collar 3.1 2.3 2.4 2.5 1.6 
Appointment source 
OPM register 

Appointments 

5.7 6.3 6.2 4.6 5.0 

4.9 5.3 5.6 4.1 3.9 
Extensions/ converstonsc 0.8 1.0 0.6 0.5 1.1 

Agency register 91.7 92.7 92.8 94.2 82.1 

Appointments :;:z 81.8 80.1 81 .O 62.4 
Extensions/ conversionsc 10.8 12.7 13.2 19.7 

Not identified 2.6 1 .o 0.9 1.2 12.9 

Note: Percentages may not add to 100 due to roundtng. 
“The number of blue-collar temporary appointments In the competittve service was as follows 1983. 
34,556; 1984.37,457, 1985.40,128; 1986.29,631; and for 1987.46,994 Ftgures do not include appotnt- 
ments that were not spectfied as white- or blue-collar. 

hPercentage Includes a small number of appotntments that were not specifted by grade level 

‘An extenston IS a conttnuance in the same positton; a converston IS a change In appointment. 

Page 28 GAO/GGD-89-15 Temporary Appointments 



Appendix VII 

Major Contributors to This Report 

General Government Bernard L. Ungar, Associate Director, (202) 275-5074 

Division, Washington, 
Robert E. Shelton, Deputy Associate Director 
Steven J. Wozny, Group Director 

DC. Alan J. Hoffman, Assignment Manager 
Marion L. Pitts, Evaluator-in-Charge 
Jay Rypma, Evaluator 
Eva Rezmovic, Technical Advisor 
Loretta A. Evans, Secretary/Typist 

Office of General 
m 

Charles F. Roney, Attorney-Advisor 

Counsel, Washington, 
D.C. 

(966267) 

U.S. G.P.o. ?9W24?-164:“0415 

Page 29 GAO/GGD-ESlS Temporary Appointments 









Requests for copies of GAO reports should be sent to: 

U.S. General Accounting Office 
Post Office Box 6015 
Gaithersburg, Maryland 20877 

Telephone 202-275-6241 

The first five copies of each report are free. Additional copies are 
$2.00 each. 

There is a 25% discount on orders for 100 or more copies mailed to a 
single address. 

Orders must be prepaid by cash or by check or money order made 
out to the Superintendent of Documents. 



united states 
General Accounting Office 
Washington, D.C. 20648 

ofeialBus~esa 
Penalty for Private Use !K300 




