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recruitment program. A more active National Office involvement might 
enable IRS to more effectively use its limited recruitment resources. It 
might also help IFS to determine whether enough is being done at the 
local level to establish effective relationships with schools that are 
targeted for special attention. 

Principal Findings 

IRS’ Starting Salaries Are 
Not Competitive 

IRS Has No Data to 
Support Positive Views on 
Quality 

IRS and school officials identified several factors that impeded IRS’ 

recruitment of quality enforcement staff. The chief obstacle cited by 
both groups was noncompetitive starting salaries. GAO has reported over 
the years that noncompetitive federal salaries have created recruitment 
and retention problems governmentwide. The 17 private firms GAO vis- 
ited on this review said they paid new accountants with bachelors 
degrees starting salaries between $20,000 and $27,500-considerably 
more than IRS’ starting salaries, which at that time were between 
$15,118 and $18,726. (See pp. 14 to 16.) 

IRS was authorized to pay increased starting salaries in parts of New 
York City, but even with that increase IRS’ salaries were still below sala- 
ries of its competitors. IRS was also authorized to start paying increased 
salaries in several other high cost areas in fiscal year 1989. Because of 
insufficient funds, however, IRS deferred implementation of the higher 
salaries until fiscal year 1990. (See pp. 19 and 21.) 

Most IRS field managers commented positively about the quality of 
newly hired enforcement staff. In arriving at their opinions, managers 
cited many of the same evaluative factors, such as academic record, but 
used different standards in interpreting some of those factors. In defin- 
ing a “strong academic record,” for example, five IRS regions cited grade 
point averages that ranged from 2.0 to “3.5 or above.” 

IRS has not developed uniform measures to assess quality, and IRS has no 
aggregate information that can be relied on as an indicator of the quality 
of enforcement recruits. IRS has aggregated the results of tests given rev- 
enue agents hired in 1984 through 1987. Although these agents’ scores 
did not compare well to scor(s on the same test attained by a norm 
group of entry level accountants, IRS has yet to determine if a correlation 
exists between the s(*or(+ and job performance. (See pp. 30 to 34.) 
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ExecutiveSummary 

Recommendations GAO recommends that the Commissioner of Internal Revenue direct the 
Human Resources Division to take a more active role in directing and 
overseeing the college recruitment program. Along those lines, the Divi- 
sion should assess the Campus Executive Program to determine what 
each of the 63 district offices is doing to establish effective working 
relationships with target schools and to identify any needed changes to 
the program. The Division should also (1) develop a set of performance 
measures (“academic performance” might be an example) that can be 
used to assess the quality of new enforcement staff, (2) establish stan- 
dards for each measure (“top 10 percent of graduating class” might be a 
standard of academic performance), (3) develop a measurement system 
that will allow comparisons of data on new enforcement staff to the 
standards, and (4) use the information to periodically evaluate the 
effectiveness of the college recruitment program. 

Agency Comments In commenting on GAO'S recommendations, the Commissioner of Internal 
Revenue said that a recently established task force would develop a 
method of assessing what each district is doing to establish working 
relationships with target schools. He also agreed that the Human 
Resources Division “should better facilitate” coordination of local col- 
lege recruitment initiatives. He mentioned various initiatives in that 
regard-initiatives whose success depends, in GAO'S opinion, on effec- 
tive National Office direction and oversight. The Commissioner’s com- 
ments indicate that improved direction and oversight will result from 
implementation of a new business review process, whereby field offices 
will be evaluated as t,o how well they meet certain requirements spelled 
out in an annual plan. Although this process appears to provide a vehi- 
cle for improved National Office direction and oversight, its effective- 
ness will not be clear until the standards and measures to be used in 
evaluating the field offices are developed and the evaluations begin. 
(See pp. 29 and 44.) 

While acknowledging I& commitment to do whatever it can, the Com- 
missioner said, and GAO agrees, that governmentwide changes are 
needed to improve the competitiveness of the federal government as a 
prospective employer. (See p. 23.) 
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Chapter I 
Introduction 

has an important role in providing the talent that IRS needs to fill autho- 
rized positions and to achieve its mission of collecting the proper 
amount of tax revenue in a manner that warrants the highest degree of 
public confidence. 

IRS’ Framework for 
Managing Its College 

IKS manages its college recruitment program through centralized poli- 
cymaking and decentralized decisionmaking. 

Recruitment Program The Director of IRS’ Human Resources Division in the Office of the Assis- 
tant Commissioner for Human Resources Management and Support is 
responsible for (1) setting recruitment policy; (2) coordinating, execut- 
ing, and reviewing the recruitment program; and (3) providing guidance 
and assistance to field offices. As defined in the Internal Revenue Man- 
ual, the Director’s duties include 

l issuing guidelines on recruiting plans, methods, reports, and procedures; 
. developing recruitment techniques and innovations; 
. developing agencywide recruiting aids such as brochures, exhibits, pos- 

t ers, and films; and 
. evaluating field operations to monitor progress and ensure program 

compliance. 

Specific National Office responsibility for the college recruitment pro- 
gram rests with the Recruitment and College Relations Section, which 
reports to the Director of the Human Resources Division through the 
Office of Research, Planning, and Development. 

The Regional Commissioner in each of IRS’ seven regions has overall 
responsibility for administering, directing, and coordinating the region’s 
recruiting activities. Toward that end, each region is to designate a 
recruitment coordinator who is responsible, among other things, for 
directing, coordinating, and reviewing regional and district recruiting 
activities and informing regional and National Office officials of recruit- 
ment program problems and developments. 

Although IRS allows its regional commissioners discretion in administer- 
ing their regions’ recruitment activities, it recommends that recruitment 
program functions be decentralized as completely as possible to the 63 
district offices. As such, district personnel, under the direction of the 
district director, decide where to recruit and what recruitment tools, 
techniques, and methods tn use. 
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Chapter 1 
Introduction 

quality of enforcement staff hired through the college recruitment pro- 
gram, and (5) identifying the nature of any guidance or oversight 
received from the National Office. 

We judgmentally selected the eight districts we visited. Our selection 
was intended to provide a perspective of IRS’ college recruitment pro- 
gram and to provide diversity in the level of recruitment activity. Using 
IRS statistics on the level of enforcement hiring in IRS’ 63 districts 
between June 1986 and March 1988, we selected 5 districts that had 
hired a large number of recruits, 2 that had hired a moderate number, 
and 1 that had hired a low number. Table 1.2 shows hiring statistics for 
each of the districts we visited. Most of the districts we selected came 
from the high hiring group because we felt that a review of college 
recruiting should be focused in those districts most heavily involved. 

We discussed our selections with officials in the Offices of the Assistant 
Commissioners for Examination, Collection, Criminal Investigation, and 
Human Resources Management and Support. Human Resources officials 
helped us select our sample of eight districts. Officials in the other func- 
tions agreed that recruiting activities in those districts, although not 
projectable, would probably be indicative of what is occurring in other 
districts. 

Table 1.2: Number of Enforcement Staff 
Hired From June 1988 to March 1988 in 
Eight Districts Visited 

Revenue Revenue 
District 

Special 
agents officers agents Total 

Dallas, TX 293 14 10 317 

Manhattan, NY 267 15 5 287 

Los Angeles, CA 231 9 12 252 

Laguna Nlguel. CA 178 13 9 200 

Ft Lauderdale, FL 102 12 9 123 

Rchmond, VA 58 8 2 88 

Wichita, KS 56 2 2 60 

Albany, NY 23 1 3 27 

Total 1,208 74 52 1,334 

Source lnformatlon obtalned from IRS’ Personnel Management lnformatlon Telecommunlcatians System 

We also spoke with officials from eight colleges and universities at 
which those districts recruited to obtain their views on IRS’ recruiting 
activities and to solicit their assessment of how IRS compares with other 
recruiters. We selected these schools because the districts we visited had 
targeted them for special attention under the Campus Executive 
Program. 

Page 11 GAO/GGD-9032 IRS’ College Recruiting 



Chapter 1 
Introduction 

We also reviewed relevant documentation, including (1) IRS’ recruiting 
policies and procedures, (2) IRS’ plans for improving its recruitment pro- 
gram and information on certain projects initiated in furtherance of 
those plans, (3) recruiting brochures and videos used by IRS and other 
recruiters, (4) data on the quality of IRS’ recruits, and (5) information on 
starting salaries developed by Robert Half International, Inc. 

We did our work from February 1988 through March 1989 and in 
accordance with generally accepted government auditing standards. IRS 

provided written comments on a draft of this report. Those comments 
are included in appendix II and are evaluated on pages 23, 29, and 44. 
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Chapter 2 
Federal Salaries and Processes Identified aa 
Major Imp4iments to IRS’ Recruiting 

Table 2.2: School Officials’ Views on the Extent to Which Various Factors Imoede IRS in Recruitina Accountina Students 
Percent of officials who said 

Little No basis 
Very great Moderate or no to 

extent Great extent extent Some extent extent judge Total --__ 
Entrv-level salary 56 19 25 0 0 0 100 
Federal government’s hirlng 

process 

IRS’ ablllty to make firm job 
offers 

44 6 19 13 13 6 100 

19 19 13 6 13 31 100 
IRS’ image 6 25 13 13 44 0 100 
Federal government’s Image 6 13 6 25 50 0 100 
Qualrty of IRS’ recruiting effort 0 19 25 6 38 13 100 

Note Percents may not add to 100 due to roundlng. Although we gave offlwsls the opportunity to 
ldentlfy factors other than the ones we asked about, no one factor was cited often enough to warrant 
mentlonlng 

Source GAO interviews of 16 college offlwls 

With one exception (discussed later), IRS hires accounting graduates at a 
starting salary of either $15,118 or $18,726 a year.* Payment of the 
higher starting salary depends on the existence of such things as an 
extra academic degree, work experience, or a grade point average of 2.9 
or more. As shown in table 2.3, Robert Half International, Inc’s study of 
starting salaries for 1988 indicated that businesses and public account- 
ing firms paid newly hired accountants more than IRS, with large public 
accounting firms accounting for the biggest differences.” 

Table 2.3: Comparison of IRS’ Starting 
Salaries With Prevailing Starting Salaries 
for Business and Public Accountants in Accountants 

Range of starting 
salaries 

1988 IRS $15,118 $18,726 ._____ 
Public accountantsa (large firms) 22,000.25,500 

Public accountanW(medlum firms) 20,000. 23,000 

Internal accountant$ (large firms) 19,500 - 22,500 

Internal accountantsb (medtum firms) 19,000~ 21,000 

‘Accountants performlng audit tax or management servlcas for a public accounting firm 

‘Accountants performmg general audit, or cost accounting duties for a busmess firm 
Source Salary lnformatton far Internal and public accountants came from Robert Half’s Prevailing Siart- 
mg Wanes, 1988, Financial and Data Procesq 

“To facilitate comparisons with other salary data, these starting salaries do not reflect the 4.1~percent 
federal pay raise that went into effect in January 1989. 

“Robert Half International, Inc has conducted studies of prevailing starting salaries in the financial 
and data processing fields since 19,50. 
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chapter 2 
Federal Salaries and Processes Identified es 
Major Impedimenta to IRS’ Recruiting 

IRS’ Inability to Make Although salary was the obstacle most often cited by IRS and school offi- 

Firm Job Offers and 
cials, it was not the only one. Two other recruiting obstacles often men- 
tioned were IRS’ inability to make firm job offers and the federal 

the Government’s 
Hiring Process Cited 
as Other Significant 
Recruiting Obstacles 

government’s hiring process. 

Inability to Make Firm Job Of the 108 IRS officials we spoke with, 71 (66 percent) said that IRS’ 

Offers inability to make a firm job offer impeded its hiring of quality enforce- 
ment staff to a great or very great extent. That opinion was shared by 
several school officials. These perceptions stem in part from uncertain- 
ties regarding how many, if any, new enforcement positions IRS can fill 
each fiscal year. 

During Senate hearings on IRS’ appropriation for fiscal year 1989, the 
then Commissioner of Internal Revenue said that a problem occurs when 
Congress enacts appropriations that call for expanded IRS hiring after 
the college hiring cycle ends. The Commissioner explained that 

“A delay of a few months places a major impediment in the Service’s ability to 
attract the greatest number of highly qualified candidates....” 

According to one district office recruiter, not knowing whether positions 
will be available makes it difficult for IRS to plan and schedule recruiting 
visits at the optimum time to attract qualified students. The recruiter 
said that district officials may not know whether they have positions to 
fill until February, when most graduating students have already 
received job offers. 

Hiring freezes can also disrupt IRS’ recruiting activities and create nega- 
tive perceptions. The most recent freeze, discussed in our April 1989 tes- 
timony on IRS’ budget request for 1990, was imposed early in fiscal year 
1989 as one of several steps IRS took to offset a budgetary shortfall that 
year.’ An earlier freeze, discussed in our December 1987 report on IRS’ 

implementation of the 1987 revenue initiative, was imposed in January 

“Testmony on the Admimstratmn’s Rsal year 1990 budget proyosals for IRS and the Tax Court 
(GAO/T-GGD89-16. Apr 4, IWO) 
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Major lmpedhents to ES’ Recruiting 

use internal merit promotion procedures or other special hiring authori- 
ties. As discussed later, IHS has been granted direct hire authority for 
some enforcement positions and has used a special hiring authority for 
others. 

As an example of the delays associated with use of the OPM register, an 
acting Assistant Regional Commissioner for Criminal Investigation said 
that a person interested in joining IRS as a special agent must take the 
Treasury Enforcement Agent examination, which OPM gives about once 
every 4 months. According to the official, attempting to hire through the 
register involves, in total, about 6 months to recruit a person, have the 
person tested, and get the person placed on the register, with no assur- 
ance that the person’s name will appear on the list of eligibles OPM pro- 
vides. The official noted, in comparison, that an office that has direct 
hire authority and is authorized to test applicants and maintain a list of 
eligibles, can recruit, test, and have an individual on its list of eligibles in 
about 4 weeks. 

A Collection official in one region said that he views college recruiting as 
a waste of time when the OPM register has to be used because quality 
candidates cannot be offered jobs. He added that recruiting without the 
ability t,o make job offers creates an IRS credibility problem on college 
campuses. In that same vein, a Criminal Investigation official in one dis- 
trict said that studenm quickly learn who is offering jobs and who is not 
and will avoid those organizations that cannot offer a position. 

IRS Has Taken Steps IRS has taken several steps at the local and national levels to alleviate 

to Increase Salaries 
and Speed Up the 
Hiring Process 

the obstacles posed by salary levels and the federal government’s hiring 
process. These steps involved (1) obtaining special salary rates, (2) 
obtaining direct hire authority, and (3) using special hiring authority. 

Special Salary Rates In March 1988, IRS was authorized to pay revenue agents in the Manhat- 
tan and Brooklyn districts 20 percent more at the GS-5 level and 17 per- 
cent more at the GS-7 level than the federal pay scale normally allows. 
This was intended to ease the districts’ difficulty in hiring and retaining 
revenue agents. 
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Major Impedimenta to IRS Reclldtlng 

officials submitted for the request included December 1988 labor market 
figures that showed IRS’ GS-5 pay falling 32 percent below the New York 
City government’s starting pay and 24 percent below the State of New 
York’s starting pay for similar compliance personnel. 

Direct Hire Authority In July 1987, OPM granted IRS nationwide direct hire authority for reve- 
nue agents because of a shortage of qualified candidates. The authority 
permits IRS to recruit and make immediate offers to qualified revenue 
agent candidates without going through the OPM register. 

In April 1988, IRS’ National Office asked the regions for information on 
the status of direct hire authority for revenue agents. In responding to 
that request, regions were unanimous in their belief that direct hire had 
a positive effect on recruiting. The Assistant Regional Commissioners 
for Examination and Resources Management in the Southwest Region 
noted, for example, that the recruitment and selection process for filling 
revenue agent positions through direct hire was more timely and effi- 
cient than the register system. What took an average of about 125 days 
to do under the register system took 88 days under direct hire. They 
noted also that 

“[Direct hire authority] has allowed recruiters to develop continuous and reliable 
relations with college accounting departments and the job placement centers, result- 
ing in most colleges now believing that the IRS is a dependable employer for 
accounting graduates. The ability to make ‘on-the-spot’ job commitments pro- 
vides credibility to the IRS as an employer and allows us to be more competitive 
with major accounting firms.” 

In July 1988, OPM authorized IRS to appoint directly any qualified appli- 
cant for a revenue officer position who attained a numerical rating of 85 
or higher on the internal revenue officer examination. OPM administers 
the written test, rates and processes the applications, and maintains an 
inventory of eligible applicants. IRS can ask OPM for lists of tested candi- 
dates who meet the rating criteria or can recruit individuals, have them 
take the internal revenue officer test, and hire them directly if they 
qualify. This direct hire authority, like that used to hire revenue agents, 
allowed IRS to make job offers more quickly than it could through the 
OPM register and to employ individuals specifically recruited on cam- 
puses. According to OPM, this authority was granted because of IRS pro- 

jections that 2,000 vacancies would have to be filled over the next 3 
years. Because of a hiring freeze in fiscal year 1989, however, IRS had 
only filled 31 positions under this authority as of March 1989. As a 
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Major Impediments to IRS Recruiting 

Conclusions According to IRS and school officials we spoke with, the most significant 
obstacles facing IRS in its efforts to recruit quality college graduates are 
factors that are outside IRS’ complete control and are certainly not 
unique to IRS. To help agencies deal with two of these factors-entry- 
level salaries and the federal hiring process-the government offers 
various alternatives such as special salary rates and direct hire author- 
ity. IRS’ ability to take full advantage of special salary rates, however, 
depends on the availability of sufficient funds to finance the increased 
costs. IRS’ attempts to compete with private sector employers are further 
hampered, in our opinion, by the stops and starts to its recruiting/hiring 
process that inevitably result from hiring freezes and resource shifts 
between functions. 

Agency Comments By letter dated November 6, 1989, (see app. II) the Commissioner of 
Internal Revenue agreed that “noncompetitive starting salaries and lack 
of funds to fully utilize direct hire authority or special pay rates are 
major obstacles impeding recruitment of quality staff.” While acknowl- 
edging IRS’ commitment to do whatever it can, the Commissioner also 
pointed to a need for governmentwide changes to improve the competi- 
tiveness of the federal government as a prospective employer. As an 
example, he pointed to the fact that IRS is working closely with the 
National Advisory Commission on Law Enforcement, which was estab- 
lished to address pay and benefit inequities for federal law enforcement 
officers. We agree that. issues such as noncompetitive pay require 
governmentwide attention. We have issued several products to that 
effect, some of which are listed at the end of this report. 

Page 23 GAO/GGD-9032 IRS’ College Recruiting 



Chapter 3 
HIS Has Taken Steps to Improve Its College 
Relations, but It Could Do More 

We also asked school officials to compare IRS’ recruiting effort with the 
efforts of other firms that recruit at their schools in terms of (1) the 
quality of recruiters, (2) the quality of recruiting materials, and (3) the 
involvement in campus activities. IRS fared well in the first comparison, 
not so well in the others. For example, one half of the school officials, 
including at least one official from seven of the eight schools we visited, 
said IRS’ campus involvement compared unfavorably to the involvement 
of other firms. Information we received from those officials indicated 
that some of that unfavorable comparison was due to the fact that IRS 

cannot get involved in all of the same kinds of campus activities as pri- 
vate firms-an issue discussed later in this chapter. Other information, 
however, indicated that there is room for improvement in IRS’ implemen- 
tation of the Campus Executive Program. 

Campus Executive 
Program 

It was in recognition of the need to become more involved with the 
schools at which it recruits that IRS established the Campus Executive 
Program in October 1986. Proposed program guidance called for a dis- 
trict’s assistant director to be the campus executive and included crite- 
ria for the districts to use in selecting target schools. We were told, 
however, that in the interest of field office flexibility, this guidance was 
not finalized. The program was implemented without a requirement as 
to who should be the campus executive and without criteria for select- 
ing schools. 

In an October 27, 1986, memorandum to regional commissioners, the 
Assistant Commissioner for Human Resources Management and Support 
attached a list of typical campus executive activities for campus execu- 
tives to use as a guide. That list included (1) getting to know the dean of 
the business school and department heads on a professional basis; (2) 
educating the school’s Placement Director on the professional positions 
available in IRS and the requirements of those positions; (3) attending 
social and official school functions on a regular basis; (4) hosting school 
officials or student groups; (5) serving on school advisory boards; and 
(6) arranging speakers for classes, honorary societies, and other campus 
groups. Although the Assistant Commissioner said that expanded pro- 
gram guidance was planned, none was issued. Also, Human Resources 
Division officials said that the Campus Executive Program has not been 
formally evaluated and that monitoring and coordination have been lim- 
ited. They could not provide us with a current list of campus executives 
or target schools and could not explain why two districts were not par- 
ticipating in the program. 
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Relations. but It Could Do More 

Districts Use Various 
Techniques to Attract 
Quality Applicants, 
but School Officials 
Think IRS Can Do . 
More . 

. 

. 

. 

. 

. 

. 

. 

. 

. 

The Internal Revenue Manual gives recruiting offices broad discretion in 
determining which recruiting methods to use. The Manual states that 
each office must use the techniques and procedures that fill its local 
needs and lists services that should be integrated, as appropriate, into 
recruiting programs. The listed services include 

arranging IRS speakers for student groups or classes; 
arranging IRS office tours for faculty, other officials, and students; 
hiring faculty members and students on a part-time basis; 
establishing cooperative education agreements; and 
assisting qualified IRS staff in becoming part-time teachers at local 
colleges. 

Consistent with IRS’ guidance, the district offices we visited were using 
varying techniques. For example: 

The Examination Division Chief in Albany was using a computerized 
presentation during recruiting visits that focused on the Albany work 
environment and highlighted the benefits of an IRS career. 
Albany’s Criminal Investigation staff mailed graduating college seniors 
information on the special agent position and provided review classes 
for interested parties who had to take the Treasury Enforcement Agent 
Examination. 
Manhattan Examination staff used computers when recruiting to 
demonstrate how revenue agents use automation in their work. 
Examination staff in Manhattan also used a “buddy” system whereby a 
manager maintained contact with, and provided assistance to, students 
who had expressed an interest in working for IRS. 

Fort Lauderdale recruiting staff used a locally developed display board 
that explained IRS’ mission, described the positions offered, and showed 
photographs of IRS employees at work. 
Laguna Niguel hosted a federal career day that district officials had 
arranged through a local college placement office. 

Despite the various recruiting techniques used by different districts, 
officials at the schools we visited suggested a number of actions that IRS 

could take to improve its recruiting posture. Among the suggestions 
made by one or more of the school officials were 

providing part-time course instructors at colleges; 
using college or university faculty as consultants or for other part-time 
employment; 
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foster continuing strong relationships with colleges and universities. 
These relationships are important because they help ensure an IRS pres- 
ence on campus even when IRS is not actually recruiting. 

Recognizing that a successful recruitment program depends, in large 
part, on such working relationships, IRS implemented a Campus Execu- 
tive Program in 1986. Our audit work indicated that at least some of the 
districts we visited could do more under that program. We did not visit 
enough districts or talk to enough school officials, however, to draw any 
overall conclusions about the program. We believe that the Human 
Resources Division needs to conduct a broader assessment to determine 
(1) if enough is being done under the Campus Executive Program to 
establish effective working relationships with the target schools and (2) 
whether certain actions, such as issuing more detailed guidance on the 
roles and responsibilities of a campus executive, need to be taken. At a 
minimum, such an assessment might provide a vehicle for identifying 
and communicating positive things being done by some campus execu- 
tives and approaches t.hey find successful. 

Recommendation to 
the Commissioner of 
Internal Revenue 

We recommend that the Commissioner direct the Human Resources Divi- 
sion to assess the Campus Executive Program to (1) determine what 
each district office is doing to establish effective working relationships 
with target schools and (2) identify any needed changes to the program. 

Agency Comments and IRS agreed with our recommendation and said that a recently established 

Our Evaluation 
Campus Executive Task Force would develop a method of assessing 
what each district office is doing to establish working relationships with 
target schools and to identify any changes to the Campus Executive Pro- 
gram. According to information we received from the Human Resources 
Division, the Task Force was to begin its deliberations in December 
1989. The Task Force is composed of one campus executive from each of 
IRS’ seven regional offices, IRS’ Historically Black Colleges and Universi- 
ties Coordinator, and the personnel management specialist in the 
National Office’s Recruitment and College Relations Section who serves 
as program manager for the Campus Executive Program. 

By assigning responsibility for developing an assessment methodology, 
IRS has taken the first step in responding to our recommendation. We 
will be following up with IRS periodically to assess its progress. 
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recent college recruits. We and IRS are unable, therefore, to provide con- 
clusive evidence on the quality of IRS’ enforcement hires. 

Field Personnel Expressed As shown in tables 4.1 and 4.2, most of the IRS field officials we inter- 

Positive Views About the viewed spoke positively about the quality of newly hired enforcement 

Quality of Enforcement staff and felt that quality has either remained constant or improved in 
TY. Hires 

recent years. In June and July 1988, IRS’ field offices provided the same 
type of positive feedback in responding to a National Office survey on 
the quality of revenue agents hired since IRS began using direct hire 
authority. 

Table 4.1: IRS Field Officials’ Views on the Extent to Which IRS Hires Qualitv Enforcement Staff 

Enforcement Staff 
Revenue agents 

Very 
great 

extent 
8 

Percent of total responses 
Little 

Great Moderate Some or no No basis 
extent extent extent extent to judge Total 

16 9 0 0 2 35 

Revenue officers 6 9 11 2 0 5 33 

Special agents 9 7 6 1 1 5 29 
Total 24a 32 27a 3 1 138 1 ow 

aTotals do not add correctly due to rounding 
Source. GAO mterv~ews with 74 IRS officials 

Table 4.2: IRS Field Officials’ Views on Chanaes in New Enforcement Staff Qualitv Over the Past 2 Years 

Enforcement staff 
Revenue aaents 

Percent of total responses 
No No basis Greatly 

improved Improved 
Greatly 

change Declined declined to judge Total 
11 15 4 1 n 7 RR 

-- --~ Revenue officers 6 15 i0 2 0 0 33 

Special agents 1 11 Id 7 0 0 m 

Total 18 42a 238 11a 0 7 1ooa 

‘Totals do not add correctly due to rounding 
Source GAO mlerwws wth 74 IRS offuals 

Several officials who commented favorably on the quality of new hires 
pointed to IRS’ use of alternatives to the OPM register as a reason. West- 
ern Region officials, for example, said that direct hire authority has ena- 
bled IRS to quickly make job offers to graduates who may not have 
accepted positions otherwise and that the ability to hire revenue officers 
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require field activities to assemble and report recruitment program data 
that could be used to measure staff quality. IRS has undertaken a project 
to determine if quality is reflected in the score new revenue agents 
attain on a test developed by the American Institute of Certified Public 
Accountants. Test scores from 1984 through 1987 seem to raise ques- 
tions about the quality of new revenue agents, but IRS has yet to deter- 
mine whether there is a correlation between that data and job 
performance. 

No Standard 
Quality 

Measure of In its 1988 nationwide survey on revenue agent quality, the National 
Office did not tell the regions how to measure quality. The regions were 
told, instead, to identify the measures that they used to assess quality. 
The regions reported a variety of measures, including (1) academic rec- 
ord, (2) the length of time a recruit stays with IRS, (3) interpersonal 
skills, (4) problem-solving and decision-making ability, (5) enthusiasm 
for the job, and (6) performance in classroom and on-the-job training. 

In the field offices we visited, we asked assistant regional commissioners 
and district office division chiefs what factors they considered in assess- 
ing quality. As shown in table 4.3, they cited some of the same factors 
mentioned in response to IRS’ survey. 

Table 4.3: Factors Used by IRS’ Field 
Officials to Assess the Quality of New 
Enforcement Staff 

Factors 
Intangibles, such as Interpersonal skulls 

Ratings from supewsors 

Grade point average 

Number of 
officials who Percent of 

cited factor times cited 
25 64 

18 46 

16 41 

Performance evaluation during on-the-fob training 16 41 

Performance on IRS tralnlna tests 14 36 

Recrwt’s class rank 4 in 

Source GAO lnterwws of 39 ass~slant regional c~mm~~s~one~s and dlstrlct offlce dlvwon chiefs 

Even when regions used the same factor to assess revenue agent quality, 
they did not always agree on the criteria against which that factor 
should be measured. In responding to IRS’ survey, for example, five 
regions referred to “strong academic record” as a factor used in judging 
an agent’s quality. In defining that measure, however, they cited grade 
point averages that ranged from 2.0 to “3.5 or above.” Four district 
offices in one region defined a strong academic record as a minimum 
accounting grade point average of 2.0, 2.5, 2.8, or 2.9, respectively. 
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IRS Has Been Slow to 
Implement Needed 
Improvements to Its 
College Recruitment 
Program 

IRS Has Identified the 
Need for Several 
Improvements to Its 
College Recruitment 
Program 

As early as May 1984, IRS recognized the need to improve its college 
recruitment program and has since identified several specific improve- 
ments-including the need to develop a new hire data base that would 
provide the kind of aggregated quality information discussed in the pre- 
vious section. Implementation of these improvements might be facili- 
tated through more active National Office direction. 

In May 1984, as part of its strategic planning process, IRS established 
management initiatives to improve (1) college relations, (2) recruitment 
planning, and (3) recruitment procedures. The initiatives were directed 
at developing new strategies that would allow IRS to continue attracting 
high quality individuals who would be competitive with employees in 
other organizations. IRS managers also wanted to ensure that IRS could 
respond to workforcc changes and continue attracting professionals who 
have the skills necessary to handle an increasingly complex tax adminis- 
tration workload. Individual executives were designated to develop 
action plans in each of the areas and submit them to IRS’ Planning 
Counci1.l 

As a consequence of those initiatives, the Planning Council in December 
1985 and June 1987, approved three plans that called for improving 
various aspects of IHS recruitment program. The first plan, dealing with 
college relations, called for developing a nationwide recruitment strat- 
egy that would include (1) targeting colleges for focused college rela- 
tions and recruiting and (2) designating IRS officials as “campus 
executives” to provide year-round attention to the targeted schools. The 
plan also proposed a nationwide electronic referral system to direct 
quality applicants to IRS districts with critical needs. 

The other two plans, approved in June 1987, called for developing a 
quality-oriented college recruiting plan for professional and technical 
positions and for improving college recruiting processes and procedures. 
The first of these plans called for (1) tracking new hires in major IRS 

occupations and (2) collecting information on college campuses visited in 
recruiting and on the associated costs. The proposed new hire data base 
was intended to profile the best job applicants and provide benchmarks 
for assessing quality. The data base was to consist of information on 

‘The Planning Council was chared by the Commissioner of Internal Revenue and included several 
other IRS executives. The Council was abolished effective September 1, 1987, and replaced by an 
informal management group romprisc~d of the Commissioner and his three deputies. 
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Table 4.4: Status of IRS’ Projects to 
Improve the College Recruitment 
Program as of October 1999 Fully operational - 

1. Recruiter tra,ningGrse 

2. Recruitment newsletter 

3. Revenue agent direct hire authority 

4. Revenue agent standardized Interview 

5 Campus Executive Program 

Partly operational 
6. Nationwide Criminal lnvesttgatlon Recruitment Program (Special Agent) 

7 Recruitment videos 

8. Multiyear recruitment advertlslng 

9. Nationwide Examlnatlon Recruitment Program (Revenue Agent) 

IO. NatIonwIde CollectIon Recruitment Program-(Revenue Officer) 

il NationwIde Computer Service<Recrultm& Program--- ~ 
~. 

12. NatIonwIde Human Resources Recruitment Program 

13 NatIonwIde Employee Plans/Exempt Organizations Recruitment Pro&m 

Not operational 
14 Revlslon of Cooperatlve Education Program 

15 Tuition Assistance Program 

16 Revenue agent cross-referral system 

17 New hire data base 

18 Recruttlng cost tracking data base 

19 Revenue aqent ratlna and henna svstem 

20. Multifunctlonal re&ment clans 

- 

21, ServIcewide toll-free recruitment telephone number 

Source IRS’ Human Resources L71v1sion 

Various Reasons Cited for According to Human Resources Division officials, three factors have 

IRS’ Slow Progress in impeded progress toward implementing the recruitment projects-inad- 

Implementing Planned equate funding, insufficient staffing, and field office resistance. 

Improvements 

Inadequate Funding The Human Resources Division Director said that many of the 21 
recruitment projects have not been funded because of higher priorities 
outside of the human resources area. Project leaders and other Division 
officials cited insufficient funding as the reason why 6 projects were not 
operational (numbers 14, 15, 17, 18, 19, and 21 in table 4.4). The offi- 
cials also cited funding shortfalls as a threat to the complete success of 
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Field Office Resistance Field office resistance was also cited as a factor that delayed implemen- 
tation of some recruitment projects. The handling of a March 1988 pro- 
posal for implementing an automated revenue agent cross-referral 
system illustrates the problem. The original proposal defined a Ser- 
vicewide cross-referral system that would permit district offices to for- 
mally share applicants’ names and profiles when the applicants 
expressed interest in working in locations other than where recruited. 
According to the Chief of Research, Planning, and Development, how- 
ever, field officials balked at having a formal system and insisted on an 
informal system to be used at their discretion. The Chief said that field 
officials frequently mistrust the quality of candidates referred by other 
district offices. 

As a result of the field’s reaction, National Office officials revised their 
proposed cross-referral system to include only informal information 
sharing. The system, as now planned, will be piloted in IRS Southwest 
and Southeast Regions. At the time of our inquiry, IRS officials had not 
determined whether Human Resources Division or Examination person- 
nel would be responsible for implementing the informal system. 

- 

Some Recruiting Needs As noted earlier, insufficient National Office funding and staffing were 
cited as two factors that delayed implementing Servicewide recruitment 

Are Being Met 
Through Duplicative, 
Uncoordinated Local 
Efforts 

projects. In our opinion, IRS might be able to get more accomplished with 
available recruitment resources if it were to address Servicewide prob- 
lems on a national scale rather than rely on duplicative, uncoordinated 
efforts at the local level. 1Jsing local funds, IRS’ field offices have 
attempted to improve their individual recruitment programs by doing 
such things as (1) developing data bases to track new hires, (2) develop- 
ing recruiting videos, and (3) expanding their recruiting efforts to 
schools outside their geographical areas. Each of these activities relates 
to areas that IKS has identified as needing improvement Servicewide. 

Uncoordinated 
Recruitment Data Bases 

One of the recruitment projects for which IRS sought funds in its fiscal 
year 1990 budget submission to the Office of Management and Budget 
involved development of a new hire data base. While IRS was unsuccess- 
ful in getting funds approved for that data base, several field offices 
had already developed, or were developing, data bases of their own. 

The Western Region and five of its district offices were each establishing 
data bases independently. The regional office had plans for an extensive 
data-gathering effort and for hiring a consultant who would identify 
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district needed to sell the idea of working in New York City. Similarly, 
although the National Office plans to develop a special agent recruit- 
ment video, Western Region officials said that the San Jose District 
Office developed its own video because the Criminal Investigation Divi- 
sion chief believed that a locally produced videotape was more 
appropriate. 

Videos that emphasize the specific features of a local office are not nec- 
essarily inappropriate. The question IRS must deal with, however, is 
whether the development of such videos, when a national video already 
exists, is the most appropriate use of available recruitment resources. 

Better direction and oversight might also help ensure that field offices 
are taking full advantage of available videos. Officials from two of the 
eight schools we visited suggested that IRS do what other recruiters do- 
place copies of their videos in the school’s placement office. 

Uncoordinated Recruiting One of the recruiting projects derived from IRS’ management initiatives 
to improve the recruitment program called for establishing a cross-refer- 
ral system that would enable a district to learn of interested applicants 
from outside district boundaries. As noted earlier, implementation of 
that project had been hampered, according to National Office officials, 
by field office resistance. Meanwhile, to expand their applicant bases, 
some districts wercl recruiting at schools outside their boundaries. Infor- 
mation we received during our review indicated that some of that 
recruiting was being done without coordinating with the districts in 
whose boundaries those schools lie. 

In 1988, for example, t.he Laguna Niguel District Office, spent $11,000 to 
send 5 recruiters on a 4wcek trip visiting schools in the Southwest and 
Southeast Regions. Although the recruiters visited the jurisdictions of 
several different district offices, the Laguna Piiguel recruitment coordi- 
nator said that no coordination occurred. Also, the Richmond District’s 
Collection Division Chief related an instance in which other IRS district 
offices visited a Richmond district school just before his Division’s 
scheduled recruiting visit. In explaining why recruiters from one district 
might go to another, officials from the Los Angeles District Office, which 
has recruited in other districts, said that they preferred having their 
own recruiter interview potential new hires rather than rely on inter- 
views done by another district’s recruiters. 
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programs by Human Resources Division personnel during the 2 years 
before our query, except for a broad-based review that addressed one 
recruitment matter. Western Region officials said that in August 1987, 
the Human Resources Division reviewed the region’s human resources 
function as part of a broader review. The only recruitment program ele- 
ment included in the review was an assessment of the region’s use of 
revenue agent direct hire authority. 

Conclusions Although IRS identified the need to strengthen its recruitment program 
several years ago, it has been slow to take the necessary actions to 
achieve that end. We know how difficult it can be, in times of fiscal aus- 
terity, to marshal sufficient staff and money to implement change. In 
our opinion, however, IRS could more efficiently use existing resources if 
the Human Resources Division became more involved in the recruitment 
program. Rather than funneling information and providing assistance, 
the Division needs to more actively direct and oversee recruitment activ- 
ities-its role as defined in the Internal Revenue Manual. More active 
direction and oversight would help (1) provide a basis for assessing the 
success of certain efforts like the Campus Executive Program and (2) 
ensure that recruiting activities are carried out in a way that maximizes 
resources. 

We believe that one of the most important recruitment issues needing 
National Office direction is the development of a standard measure for 
assessing the quality of new hires. In arriving at their generally positive 
opinions on quality, field officials we spoke with and those who 
responded to IRS’ survey relied on many of the same evaluative factors, 
such as academic records and training test scores. Because officials used 
different standards in interpreting these factors, a “quality” hire in one 
district might not be considered so in another. We believe that IKS needs 
a more precise measure of enforcement staff quality because only then 
will it have an appropriate basis for assessing the recruiting program’s 
effectiveness and demonstrating the need for more competitive pay 
scales. Development of a standard measure for assessing quality might 
also give field offices a better basis for trusting the quality of job candi- 
dates referred by other districts and allay their resistance to a cross- 
referral system. Implementation of that system could minimize districts’ 
travel to other areas of the country in search of applicants. 

Without central direction and oversight, IRS can have little assurance 
that the local offices are recruiting in the most efficient and effective 
manner. It is of little value to IRS overall, for example, if individual 
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IRS has also identified data elements to be used in a computerized nation- 
wide referral system for revenue agent applicants. It is IRS’ intent to pro- 
gram, test, and install the tracking and referral systems before the start 
of fiscal year 1991 so they will be in place for anticipated hiring during 
that year. 

Another recent action called to our attention by IRS was development of 
a Corporate Recruitment Plan. That document, which was sent to 
national and regional office executives for comment in October 1989, 
includes several recommendations, such as: 

l Establish an ongoing recruitment planning process that will incorporate 
trend analysis methods, demographic and labor market data, and 
region/district staffing needs. 

. Move rapidly ahead in the development of automated data bases. 

. Ensure all recruiters are trained and thoroughly prepared before 
recruiting by taking the IRS Recruiter Training Course. 

. Promote the advanced quality of life at IRS as a key selling point in 
recruitment efforts. 

. Improve IRS’ image through continued use of professional recruitment 
advertising, development of brochures, videos, displays, and other mar- 
keting tools. 

The document does not say what the field offices will be expected to do 
in response to the recommendations and what the National Office’s role 
will be in implementing or overseeing implementation of those recom- 
mendations. The only guidance provided when the document was trans- 
mitted for comment was to “Please pay close attention to the 
recommendations section as you consider your recruitment programs for 
[fiscal year 19901.” We were told that, after national and regional office 
comments are received. the document will be finalized and sent to all 
district offices. At that, time, expectations and responsibilities may 
become clearer. 

Although the actions discussed above, especially the moves toward 
developing tracking and referral systems for revenue agents, are posi- 
tive steps, their successful implementation across IRS requires effective 
National Office oversight and direction. IRS’ comments indicated that the 
National Office will be improving its direction of and oversight over col- 
lege recruitment activities through business reviews that will include 
assessments of how regions are recruiting a quality work force. 
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Project Description ____ 
19 Revenue aaent standardized IntervIew Develooment of an IntervIew to be used with 

the droposed cross-referral system (see 
Item 12) to ensure uniformity in applicant 
evaluaGons among districts. 

20 Multlvear recruitment advertlslnq Production of multlfunctlonal recrultlnq 

21 ServIcewIde toll-free recrrlftment 
telephone number 

brochures, video, and advertisemects 

Establlshment of a toll-free telephone system 
that WIII allow IRS quick access to potential 
job applicants 
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We have included examples of these initiatives in our We have included examples of these initiatives in our 
detailed comments which are enclosed. We have aleo provided detailed comments which are enclosed. We have aleo provided 
updated information on the 6tatu6 of the 21 projects we updated information on the 6tatu6 of the 21 projects we 
initiated in 1984. initiated in 1984. 

We hope you find these comments useful. 

Beet regards. 
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Recommendation (Cont'd.) 

-- use this information to periodically evaluate the 
effectiveness of the college recruitment program at the 
district, regional, and national levels. 

Comment: 

IRS is a decentralized organization with the National Office 
Human Resources Division providing guidance and oversight to 
field offices. Local offices are able to respond and deal more 
quickly with issues affecting their recruitment under this 
structure. 

We agree that more coordination over local initiatives is 
needed by the Human Resources Division to avoid duplication of 
efforts and to sssure that local offices are recruiting in the 
most efficient and effective manner. 
Division's role this fiscal year. 

We plan to increase the 
To ensure that local offices 

have an effective recruitment plan in place, our business review 
will soon be implemented to review each region. Included in this 
business review will be an assessment of how regions recruit, 
train and retain a quality workforce. This will assure more 
oversight and monitoring of college recruitment activities than 
currently exists. 

The problem of developing standards and a measurement system 
for assessing the quality of enforcement personnel recruits is a 
difficult one. We sre working to develop Service-wide referral 
and tracking systems. The information gathered should assist us 
in tracking the quality of all of our recruits, including 
enforcement personnel. One component would be an Employee 
Referral and Tracking System enabling recruiters in one district 
to refer quality applicants to other districts. 

The Human Resources Division and affected functional areas 
are working jointly to develop a coordinated recruitment program 
for revenue agents, and a system for monitoring the effectiveness 
of the program in each region. A strategic initiative to improve 
recruitment relationships with colleges includes nationwide 
referral of qualified recruits, using tracking and recruitment 
information systems for revenue agent recruits. An electronic 
monitoring system to track the success rate of recruits will be 
tested in several regions in 1990. Factors to be used in 
evaluating recruits have already been developed. In addition, 
plans are underway to update and automate the revenue agent 
rating system. 
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- a new quarterly publication on recruitment news for all 
members of the recruitment network, and 

- quality-of-life pilot programs for child care, 
eldercare, health improvement, and employee counseling. 

The plan provides direction and a focus for local 
recruitment efforts. Specific recommendations are made to 
improve planning, promote the use of Service-wide programs such 
as the Campus Executive Program and the college work-study 
program, ensure proper training of recruiters? and encourage 
the gathering of recruitment-related informatlon. 
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Fredrick D. Berry, Evaluator-in-Charge 
Robert D. Malpass, Evaluator 

Los Angeles Regional Robert M. Huston, Evaluator 
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Kevin M. Kumanga, Evaluator 
Joseph L. Santiago, Evaluator 
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The following is &W’S comment on the Internal Revenue Service’s letter 
dated November 6, 19%. 

GAO Cornment The report has been revised to reflect this updated status. 
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General Comments on Report Text 

A. We would like to clarify and update the status of some of 
the projects listed in Table 4.4 of the GAO report as IRS 
projects to improve the colle e recruitment program. As 
explained below, project no. J should be listed as fully 
operational and project nos. 9-13 should be listed as partly 
operational. 

1. Campus Executive Program (No. 5)--The IRS considers 
the Campus Executive Pr;f;y to be in the fully 
operational category. the campus executives 
recruit with a multi-functi&al perspective, not just 
for revenue agent positions. 

The roster of campus executives was recently updated. 
The majority are District Directors and Assistant 
District Directors. 

2. Functional Recruitment Programs (Nos. 9-13)--With the 
limited staffing in the National Office, we 
streamlined our programs in the Recruitment and 
College Relations Section to focus on Service-wide 
recruitment programs and away from one individual 
working with one function. All of the Service-wide 
programs sre multifunctional and benefit all of the 
functions. Therefore, we consider Numbers 9, 10, 11, 
12 and 13 to be in the “Partly Operational” category. 

B. We also would like the report to reflect a project 
completed in September 1989, the IRS Corporate Recruitment 
Plan. The plan is being distributed to all district offices 
andrecruitment personnel. 

The purpose of the plan is to improve our ability to 
identify, attract and encourage well-qualified candidates from 
various sources to compete for professional, para-professional 
and clerical positions in the Internal Revenue Service. It 
analyzes how we fare in our recruitment efforts compared to the 
competition and provides recommendations on recruitment 
programs that the regions should consider when they develop 
their workplans for FY 1990. 

Service-wide recruitment programs described in the plan 
are: 

- development of recruitment advertisements and aids 
such ss en IRS Recruiter Guide, 

- a planned toll-free recruitment number and response 
system, 

- a work-study program for college students, 
- sn initiative aimed at improved recruitment and 

retention of women and minorities. 

1 
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IRS COMMENTS ON RECOMMENDATIONS 
CONTAINED IN GAO DRAFT REPORT ENTITLED 

"TAX ADMINISRATION: NEED FOR MORE MANAGEMENT ATTENTION 
TO IRS' COLLEGE RECRUITMENT PROGRAM" 

Recommendation: 
We recommend that the Commissioner direct the Human 
Resources Division to assess the Campus Executive Program 
to determine what each disrict office is doing to 
establish effective working relationships with target 
schools and to identify any needed changes to the program. 

Comment: 

We intend to pursue this recommendation fully. We 
recognize the importance and the need to have an active and 
responsible Campus Executive Program. Toward that end, we 
reminded all Regional Commissioners of the importance of the 
Campus Executive Program through a memorandum signed by the 
Deputy Commissioner dated May 17, 1989. 

In addition to updating the Campus Executive Roster, we 
have been working on and expect to complete shortly a Campus 
Executive Brochure that will be used by the Campus Executives 
as an introduction to the IRS and a calling card for executives 
to use in their meetings with college presidents, deans, 
faculty and administrators. 

A Campus Executive Task Force has been selected to 
establish the agenda for the Campus Executive Program for the 
future. Task Force members include representatives from each 
region, the Equal Employment Opportunity Office and the 
National Office. They will also develop a method of assessing 
what each district office is doing to establish working 
relationships with target schools and to identify any changes 
to the program. 

Recommendation: 

We recommend that the Commissioner direct the Human 
Resources Division to take a more active role in directing 
and overseeing the college recruitment program. As a step 
in that direction, the Division should 

-- develop s set of performance measures that can be used 
to sssess the quality of new enforcement staff 
("academic performance" is an example of such a 
measure), 

-- establish standards for esch of those measures ("in 
top 10 percent of graduating class" might be one 
standard of academic performance), 

-- develop a measurement system that will allow 
comparisons of data on new enforcement staff to the 
stsndsrds, and 
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supplementing those in the 
report text appear at the 
end of this appendix. 

DEPARTMENT OF THE TREASURY 
, ,NTERNAL REYENUE SERVICE 

WASHINGTON. 0 c. 20224 

Mr. Richard L. Fogel 
Assistant Comptroller General 
United states General Accounting Office 
Washington, DC 20548 

Dear Mr. Fogel: 

We have reviewed your recent draft report entitled "Tax 
Administration: Need for MOKB Management Attention to IRS' 
College Recruitment Program". 

We agree with GAO on the seriousness of the recruiting 
problems facing government agencies. These problems. such as 
noncompetitive starting salaries and lack of funds to fully 
utilize direct hire authority or special pay rates. are major 
obstacles impeding reccuitment of qualiLy staff. Although the 
report focuses primarily on enforcement staff, these concerns 
extend to the recruitment needs of all our functions. 

While we are committed to doing whatever we can. I believe 
there is a need for governmentwide changes to improve the 
competitiveness of the Federal government as a prospective 
employer. For example, while we have some authority to permit 
locality-based pay differentials, we are not funded to pay the 
additional salaries. To address problems in recruiting law 
enforcement staff, the National Advisory Commission on Law 
Enforcement was established to address pay and benefit 
inequities for Federal law enforcement officers. we are 
working closely with the Commission and are hopeful that its 
recommendations will lead to more competitive pay and benefit 
packages for Federal officers. 

Having stated these broader concerns. we also concur with 
the report's two recommendations for improvements at IRS and 
have taken steps to implement them. For example, we have 
already begun to assess the Campus Executive Program. recently 
establishing a task force to review the program and set its 
agenda for the future. We fully agree with GAO's 
recommendation in that regard. 

We also agree that more coordination of local college 
recruitment initiatives is needed, and concur with the 
recommendation that the Human Resources Division should better 
facilitate that coordination. However, the report does not 
fully address certain initiatives that the IRS has already 
undertaken toward that end. 
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Description of IRS Projects to Improve the 
College Recruitment Program 

Project 
1 Recruiter trarning course 

Description 
Revision of orrgrnal 1981 course and 

gurdebook. 

2 Campus Executrve Program 

3. Nationwrde Crrmrnal lnvestrgatlon 
Recrurtment Program (Specral Agent) 

4 Recrurtment videos 

Apporntment of IRS officials to burld hrgh- 
level relatronshrps between IRS and 
targeted recrurtment schools 

Development of a comprehensive recruiting 
strategy for special agents. 

Development of revenue agent, revenue 
officer, specral agent, and multrfunctron 
recrurtrng vrdeos. 

5 Natronwrde Examrnatron Recruitment 
Program (Revenue Agent) 

Development of a comprehensrve recrurtrng 
strategy for revenue agents 

6 Natronwide Collectron Recrurtment 
Program (Revenue Officer) 

Development of a comprehensrve recrurtrng 
strategy for revenue officers 

7 Natronwrde Computer Services 
Recruitment Program 

Development of a comprehensive recruitrng 
strategy for computer specralists 

8 Natronwrde Human Resources Recrurtment Development of a plan to identrfy new human 
Program resources positrons for the future 

9 Natronwrde Employee Plans/Exempt 
Organlzatrons Recrurtment 

Development of a comprehensive recrurtrng 
plan for Employee Plans/Exempt 
Organrzations revenue agents. 

~ ~~ ~___ ~~ 10 Revrsron of Cooperatrve Educatron 
Assrstance Program 

Development of a cooperative educatron 
manual ~ ~___- 

11 Turtron Assistance Program Development of a revenue agent turtron 
assrstance program that provrdes for 1 
year of IRS service for each year of tuition 
paid. 

12. Revenue agent crossreferral system 

13 Recruitment newsletter 

14. New hrre data base 

Development of a system that provides for 
the sharrng of applrcants’ names and 
profrles among drstnct offices. 

Development of a quarterly news bulletin to 
dssemrnate rnformatron on new recruitrng 
strategies and project proposals 

Establishment of a data base to collect 
background Information on new hires and 
assrst IRS rn developing profrles of 
successful recrurts 

15 Recrurtrng cost trackrng data base Establrshment of a system to measure 
recruiting salary and overhead costs 

16. Revenue agent ratrng and hrrrng system Development of a system to rdentrfy good 
performance profiles for revenue agent 
candidates 

17. Multifunctional recruitment plans Development of plans for desrgnrng and 
undertaking activrtres and prolects that 
cover all IRS enforcement functrons ~~____~ 

18 Revenue agent drrect hire authority Attarnment of drrect hrre authorrty for revenue 
agents 

(continued) 
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The first step in the business review process, which is being imple- 
mented throughout IRS, is issuance of an annual business plan. The fiscal 
year 1990 business plan for Human Resources Management and Sup- 
port, which was issued in October 1989, contains various critical success 
factors that will be tracked and evaluated. One of the critical success 
factors calls for maintaining relationships with educational institutions 
and community organizations, even when IRS is not in an active hiring 
posture. Another critical success factor calls for developing standards of 
efficiency and effectiveness for key programs and standards of accu- 
racy, timeliness, quality, and customer satisfaction for key products and 
services. The next step of the process, as noted in the plan, is to develop 
standards and measures for each factor so that “we all clearly under- 
stand what is expected and how it will be measured throughout the 
year.” 

Conceptually, the business review process provides a vehicle for 
improved National Office direction of and oversight over the college 
recruitment program. Its effectiveness will not be clear, however, until 
the specifics, including standards and measures that will be used to 
evaluate the field offices, have been finalized and the evaluations begin. 
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Recommendations to 
the Commissioner of 
Internal Revenue 

. 

. 

. 

offices develop their own systems for tracking new hires and/or profil- 
ing quality staff. IRS needs the kind of central direction that helps ensure 
that each office gathers and compiles the same basic data in a way that 
facilitates aggregation at the national level. This kind of direction does 
not preclude local offices from gathering additional data for their own 
purposes but insures, instead, that all offices are at least collecting the 
same core data. 

We recommend that the Commissioner direct the Human Resources Divi- 
sion to take a more active role in directing and overseeing the college 
recruitment program. As steps in that direction, the Division should 

develop a set of performance measures that can be used to assess the 
quality of new enforcement staff (“academic performance” is an exam- 
ple of such a measure); 
establish standards for each of those measures (“in top 10 percent of 
graduating class” might be one standard of academic performance); 
develop a measurement system that will allow comparisons of data on 
new enforcement staff to the standards; and 
use this information to periodically evaluate the effectiveness of the col- 
lege recruitment program at the district, regional, and national levels. 

Agency Comments and IRS, in commenting on a draft of this report, agreed that “more coordina- 

Our Evaluation 
tion of local college recruitment initiatives is needed” and concurred 
with our “recommendation that the Human Resources Division should 
better facilitate that coordination.” 

IRS’ comments referred to several recent actions that demonstrate the 
Human Resources Division’s efforts to facilitate coordination. Among 
those actions, according to supporting documentation we received from 
the Human Resources Division, is the development of data elements to 
be used in a computerized system for tracking revenue agent recruits. 
The data elements, which were approved by IRS officials in October 
1989, include ones relating to the recruit’s (1) college record; (2) per- 
formance during the recruiting interview; (3) performance during class- 
room and on-the-job training; (4) supervisory ratings; and (5) reasons 
for leaving IRS, if applicable. According to an IRS official in the Examina- 
tion function, it is IRS’ intent to use this information to develop stan- 
dards for assessing quality. 
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The National Office 
Provides Little 
Direction and 
Oversight Over the 
Recruitment Program 

Little Guidance Provided 
to the Field 

Reporting Not Required 

No Recruitment Program 
Reviews 

Specific responsibility for managing IRS college recruitment program 
rests with the Human Resources Division’s Director. The Internal Reve- 
nue Manual defines the Director’s duties to include issuing guidelines on 
recruiting plans, methods, reports, and procedures and conducting field 
evaluations to monitor progress and ensure program compliance. 

Despite the Director’s specified responsibilities, our interviews with 
national, regional, and district office officials disclosed that the Human 
Resources Division (1) provides field offices little recruitment program 
guidance, (2) does not require reporting to monitor field activities, and 
(3) conducts no recruitment program reviews. Because IRS’ recruitment 
program is decentralized, the Division sees its basic role as one of fun- 
neling information and providing assistance. 

Key regional and district office officials that we interviewed confirmed 
that the Human Resources Division does not actively manage field-level 
recruitment activities. Of the 74 field office recruitment coordinators, 
assistant regional commissioners, and district division chiefs we asked, 
only 4 (5 percent) said that they had received training or guidance from 
the Division. Regional human resources personnel, who serve as regional 
recruitment coordinators and are responsible for directing, coordinating, 
and reviewing regional recruitment programs, said unanimously that 
they had received no guidance from the Division. 

Field officials are not required to report on their recruiting efforts. 
Human Resources Division officials said that they do not perceive the 
Division’s role to include overseeing regional and district office recruit- 
ment programs. Accordingly, when we asked field officials about report 
ing, only 4 of 74 respondents (5 percent) said that they reported to the 
Division. The few affirmative respondents said that they reported infor- 
mally and on their own initiative to keep Division officials apprised of 
their activities. The regional recruitment coordinator for the Southwest 
Region, for example, said that she has kept Division officials aware of 
the region’s recruiting activities in recent years through telephone con- 
tacts. She said that extensive hiring in the region before the present hir- 
ing freeze provided the impetus for her reporting efforts. 

According to our field contacts, the Human Resources Division had not 
evaluated regional and district offices’ recruitment programs. None of 
the officials that we asked recalled specific reviews of their recruitment 
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quality indicators. Meanwhile, five of the region’s district offices had 
data bases in various operating stages. According to a regional official, 
the San Francisco District Office was planning a 47-element data base to 
(1) determine whether proper hiring decisions were being made, (2) 
assess whether employees were being hired for the right positions, and 
(3) establish successful and unsuccessful employee profiles. The official 
said that four other district offices in the Western Region, including 
Laguna Niguel, had data bases that tracked recruitment-related 
information. 

The North Atlantic Regional Office and several of its district offices 
were also developing recruitment data bases. The regional office had 
developed, and was implementing regionwide, a data base to track the 
success rate of candidates and to determine the correlation of various 
factors in the recruitment and hiring processes. Six of the region’s dis- 
trict offices, including Albany and Manhattan, already had data bases 
for tracking new hires. In fact, the Manhattan District Office had two 
data bases-one the Examination function used to track revenue agent 
recruits and one the district’s personnel office established to develop 
employee profiles. 

More central direction and oversight might have allowed IRS to merge 
these various local efforts into a Servicewide effort. IRS would then have 
had some assurance that all offices were consistently tracking informa- 
tion needed by top management while allowing sufficient flexibility to 
meet local needs. 

Duplicative Recruiting 
Videos 

Although the National Office Human Resources Division developed and 
distributed revenue agent and revenue officer recruitment videos as 
part of its recruitment video project, some of the district offices that we 
visited had developed their own videos. For example, the Albany Dis- 
trict Office developed its own revenue officer video and declined to con- 
tinue using the National Office’s revenue agent video. District officials 
felt that the tape had not generated the desired student interest and per- 
petuated a poor image of government employees. In its place, the dis- 
trict’s Examination Division developed a revenue agent video 
presentation for use on personal computers. The Division’s chief ques- 
tioned why the National Office had not supported the revenue agent 
recruiting effort with a computer presentation. 

In another example, the Manhattan District Office paid $24,000 for a 
video that focused on local needs. The District Director said that the 
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four projects they considered fully or partially operational (numbers 1, 
6, 7, and 8 in table 4.4). 

One operating project whose full potential might go unrealized because 
of a lack of funds involves a revision of IRS’ recruiter training course. 
The project leader said that he considered the project fully operational 
because the Human Resources Division had revised original 1981 course 
material, pilot-tested the course, developed a guidebook, and solicited 
field officials’ comments on the guidebook. He noted, however, that 
funding (1) may not be available for guidebook revisions when field offi- 
cials’ comments are received and (2) was unavailable to allow a staff 
member to visit field offices and instruct recruiting officials in how to 
present the new course. An alternative plan is to distribute the 
unrevised course guidebook and let field officials decide whether to hold 
formal training classes or allow self-instruction. The project leader said 
that formal recruiter training and instructor workshops are needed 
because formal training courses have not been held for 8 years. 

Funding was cited as a problem for three projects (numbers 8, 17, and 
21 in table 4.4) that were included in IRS’ fiscal year 1990 budget sub- 
mission to the Office of Management and Budget. In that submission, IRS 

asked for funds to “insure the Service’s ability to effectively compete 
with corporations vying for the dwindling supply of quality college 
graduates.” Included in its request were (1) $150,000 to expand its 
advertising program for recruitment, (2) $150,000 to establish data 
bases that profile the quality performer, and (3) $450,000 to establish a 
“state of the art” recruitment toll-free telephone system. The Office of 
Management and Budget denied IRS’ request. 

Insufficient Staffing Overall responsibility for the 21 projects rests with the Recruitment and 
College Relations Section, which reports to the Director of the Human 
Resources Division t,hrough the Office of Research, Planning, and Devel- 
opment. That Section consisted of one chief and two staff members until 
1988, when it received three new staff positions. However, the Section 
chief said that even with the added positions the Section is understaf- 
fed. As of February 24, 1989, no Human Resources Division staff were 
assigned responsibility for 3 of the 8 nonoperational projects (numbers 
18, 19, and 20 in table 4.4). 
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such things as (1) degree type, (2) year graduated, (3) school attended, 
(4) academic major, (5) grade point average, (6) work experience, (7) 
professional certifications, (8) IRS training scores, and (9) on-the-job 
training performance. 

The second plan, approved in *June 1987, called for such actions as (1) 
revising the Cooperative Education Program, (2) developing a standard- 
ized revenue agent interview procedure, (3) revising IRS’ recruiter train- 
ing course, and (4) exploring the use of a toll-free telephone number to 
disseminate recruitment information. 

In approving the three recruitment program plans, the Planning Council 
made the Assistant Commissioner for Human Resources Management 
and Support responsible for their implementation. To implement the 
plans, the Assistant Commissioner’s Human Resources Division formed 
task forces that included the IRS officials who developed the plans. To 
manage the effort, task force members divided the 3 plans into 21 spe- 
cific recruiting projects. These projects are briefly described in appendix 

In October 1986, the Assistant Commissioner sent a plan to the Regional 
Commissioners that consolidated several of the 21 projects and 
expressed the intent to implement that plan, as it related to revenue 
agents,2 within 12 to 18 months. Among the projects in that plan were 
those that involved (1) identifying target schools and campus execu- 
tives, (2) developing a new hire data ba.se, (3) revising the recruiter 
training course, (4) developing a recruitment cost tracking system, (5) 
improving the Cooperative Education Program, and (6) developing an 
electronic referral system. As shown in table 4.4, however, most of the 
21 projects, including several of those included in the October 1986 plan, 
were not fully operational as of October 1989. 

“IRS’ mitial emphasis ww on unpnwing the revenue agent recruitment process with the expectation 
that improvements in that prwxss would he adapted later to other major IRS positions, like revenue 
officers and special agents. 
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Because IRS field officials used different measures to assess revenue 
agent quality, any of their assessments is subject to challenge. Some 
regional officials recognized this in responding to the National Office 
survey. The Western Region’s Assistant Regional Commissioners for 
Examination and Resources Management said that 

“Until such time that we gather and analyze quantitative data on recruits such as 
[grade point average]. attrition rates, classroom performance, etc., we can only offer 
our opinion of what constitutes a ‘quality recruit.“’ 

Similarly, their counterparts in the North Atlantic Region cautioned the 
National Office that 

“It is important to realize that until we analyze the data and quantitatively profile 
the quality recruit, any definition of the subject is of limited value.” 

Results of Test Given to 
New Revenue Agents 

The only quality-related data IRS has aggregated on a Servicewide basis 
are the scores new revenue agents attained on an examination devel- 
oped by the American Institute of Certified Public Accountants. The 
examination measures achievement in multiple accounting disciplines 
and tests verbal and quantitative skills. IRS tested new revenue agents 
hired in 1984 through 1987 and assessed their performance against a 
norm group of entry-level accountants. During the test period, new reve- 
nue agents scored consistently in the twenty-fifth percentile or lower. 

A private firm is presently under contract to provide data that IRS can 
use to determine whether there is a correlation between the test scores 
and job performance. IRS expects that work to be done by the end of 
December 1989. 
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directly through the Outstanding Scholar Program has enabled districts 
to be more selective in filling those positions. 

Eleven percent of the responses to our question about changes in quality 
indicated quality had declined over the past 2 years. Two-thirds of those 
responses related to special agents. One Assistant Regional Commis- 
sioner for Criminal Investigation said that he perceived a decline in spe- 
cial agent quality because “bureaucrat bashing” over the years had 
made the federal government the employer of last resort. Other criminal 
investigation regional officials expressed the belief that, although qual- 
ity special agents are being hired, quality has declined in recent years 
because new agents do not have the same work ethic as prior 
generations. 

IRS Survey on Quality The responses IRS’ National Office received to an April 1988 nationwide 
survey on the quality of recent revenue agent hires parallels the views 
officials expressed in response to our queries. IRS asked field officials for 
information on the quality of revenue agents hired since IRS began using 
direct hire authority in September 1987. Almost unanimously, field offi- 
cials across the country reported hiring quality revenue agents and that 
the quality increased with direct hire authority. 

Contrary to the overall trend in field office responses, a district director 
in the Midwest Region reported no noticeable increase in the quality of 
revenue agent candidates using direct hire authority. The director stated 
that his district has received superior revenue agent candidates in 
recent times, regardless of the hiring method used. 

IRS Has No Quantitative Although IRS field officials expressed positive opinions about the quality 

Data to Support Its Views of newly hired enforcement personnel, their views were based on vary- 

on the Quality of New ing perceptions as to what constituted quality. IRS has no standard meas- 

Hires 
ures for assessing quality and maintains no quantitative data across the 
organization to support the generally positive views on quality. 

Field officials said that in assessing quality they depend primarily on 
informal feedback and their personal interaction with new staff. Their 
offices maintain individual information on such things as grade point 
average, training test results, and performance evaluations but do not 
routinely aggregate the data to draw conclusions about the quality of 
enforcement staff. National Office management in the three enforcement 
functions and in the IIuman Resources Division said that they do not 
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IRS’ recruitment program is decentralized, with each district office 
responsible for managing its own activities. While decentralization 
allows local offices to be directly involved in recruiting enforcement 
staff, it does not preclude the need for central direction and oversight. 
According to information obtained from interviews of regional and dis- 
trict officials, however, IRS’ National Office provided limited direction 
and oversight over the recruitment program. 

As noted in chapter 3, we believe that more direction and oversight may 
be needed to help ensure more effective implementation of the Campus 
Executive Program. A need for direction and oversight is further evi- 
denced, in our opinion, by the fact that (1) IRS has no quantitative data 
across the organization to support the generally positive views we 
received on the quality of new enforcement hires and (2) most of the 
needed improvements to the recruitment program that IRS identified as 
early as 1985, including the need for a data base that would allow IRS to 
measure quality, have not been implemented. 

As we have reported many times over the years (see list of related prod- 
ucts), noncompetitive federal salaries have created recruitment and 
retention problems throughout the government. In our report on Manag- 
ing IRS: Actions Needed to Assure Quality Service in the Future (GAO/ 

GGD-E-1, Oct. 14, 1988). for example, we concluded that a primary chal- 
lenge facing IRS is its ability to attract and retain quality employees 
when noncompetitive salaries and other disincentives to federal service 
careers appear to be increasing. Improvements to IRS’ college recruit- 
ment program will become increasingly critical, therefore, if IRS is to 
effectively compete in that environment. We believe that central direc- 
tion and oversight are needed if these improvements are to become a 
reality at a time when federal agencies are being asked to do more with 
less. 

IRS Has No 
Servicewide Data to 
Support Managers’ 
Generally Positive 

Most of the program officials we spoke with in the field reacted posi- 
tively when we asked about the quality of recent enforcement hires. IRS’ 

National Office received the same kind of reaction from district and 
regional officials who responded to a request for information on the 
quality of revenue agent hires. These opinions on quality were generally 

Perceptions of Quality 
based on individual perceptions and on sometimes varying interpreta- 
t’ ions of such factors as grade point average, training test results, and 
performance evaluations. IRS has not developed measures to assess qual- 
ity, and neither the field offices we visited nor the National Office aggre- 
gated information that can be relied on as an indicator of the quality of 
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. sponsoring student seminars, participating in accounting society events, 
or otherwise increasing contact with students; 

. arranging for students to visit IRS offices; 

. emphasizing the advantages of IRS/federal government employment; 

. emphasizing how IRS experience counts toward achieving Certified Pub- 
lic Accountant status; and 

l placing videotaped recruiting messages in school libraries. 

These suggestions were based on the particular school’s experiences 
with techniques used by the IRS office responsible for recruiting at that 
school. Many of the suggestions may, in fact, involve techniques that are 
being used by another IRS office at another school. Of the eight districts 
we visited, for example, five were providing part-time course instructors 
at the time of our review. 

Some Recruiting Besides the techniques cited above, some school officials suggested 

Techniques Not Available others, such as sponsoring a chair in the accounting department or sup- 
L- ITIc* 
60 ll.63 

porting faculty research, that are unavailable to IRS unless Congress 
were to provide for such use of appropriated funds. Agencies may not 
spend appropriated funds on activities not authorized by law. For exam- 
ple, generally agencies may not use appropriated funds to entertain indi- 
viduals, except when specifically authorized by statute. Also, 
appropriations are not generally available for scholarships or donations 
to schools. 

Some of the techniques unavailable to IRS were used by several of the 
private firms we visited. We asked representatives from 17 firms to 
what extent their firms (1) contributed money to schools, (2) sponsored 
student activities, (3) dined with faculty at company expense, (4) sup- 
ported scholarship funds, or (5) donated equipment or materials. Except 
for the last, each of these activities was cited by more than half of the 
representatives as activities in which their firms participated to at least 
some extent. As an example of the inducements private firms can offer, 
a representative from one public accounting firm said that his firm took 
a school’s honor society to a jai alai match. Representatives from 
another firm said that the firm sponsored student softball tournaments 
and held receptions for accounting society members. 

Conclusions Although IRS cannot use all the recruiting techniques that are available 
to the private sector, it does have a broad range of techniques at its 
disposal. The more important techniques, in our opinion, are those that 
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Although it is reasonable to expect the level of an executive’s campus 
activities to vary from school to school, information we obtained from 
campus executives and school officials indicated that there is room for 
improvement. For example: 

. Of the 16 officials we spoke with at 8 schools, only 6 officials (from 4 
schools) were aware of the program or their institution’s special status 
under the program. 

. The director of one college’s school of accounting, although generally 
complimentary of the campus executive, said that IRS needs more expo- 
sure on his school’s campus. 

. The campus executive in another district said that he (1) had inade- 
quate time to devote to the program, (2) had not contacted the district’s 
target school at all during the year preceding our interview, and (3) did 
not know the name of the accounting school’s dean. 

. School officials in another district cited several things IRS could do on 
their campus including (1) providing part-time instructors, (2) getting 
involved with the accounting honor society, (3) participating in activi- 
ties sponsored by business school fraternal organizations, and (4) estab- 
lishing a cooperative education program. The campus executive for that 
school said that he had not contacted the school in the 6 months he had 
been in that position. He also said that he had insufficient time to devote 
to the program and that the program was perceived as a collateral duty. 

. At another school where neither official was aware of the Campus Exec- 
utive Program, we were told that IRS does not keep a high profile on 
campus and that IRS, among other things, could (1) interact with the 
placement office, (2) get to know the faculty, and (3) make students 
more aware of the opportunities at [KS. 

Even when IRS develops positive working relationships with a target 
school, there is no guarantee that the relationships will produce results 
in terms of quality recruits. Officials from one school, for example, com- 
mented favorably on IKS’ campus activities which, according to the cam- 
pus executive, included (1) discussing cooperative education 
opportunities with the accounting department chairman, (2) addressing 
the accounting club, (3) providing revenue agents as part-time instruc- 
tors, and (4) assisting the accounting department in developing revenue- 
generating endeavors. Even with such involvement, however, the cam- 
pus executive and officials from the university’s accounting department 
said that IRS had not been effective in hiring accounting graduates from 
that school. They cited as reasons IRS’ low starting salary and the gradu- 
ates’ predisposition t,o public accounting work. 
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Although several of the obstacles IRS faces in trying to recruit quality 
students involve factors, like salaries and the government’s hiring pro- 
cess, that affect most government agencies, other factors are more inter- 
nal to IRS. As noted in tables 2.1 and 2.2, for example, two factors often 
cited as great or very great impediments by the school and/or IRS offi- 
cials we interviewed were IRS’ image and the amount of resources 
devoted to activities needed to maintain an IRS presence on campus. 
These comments point to the importance of fostering positive working 
relationships with colleges. 

IRS recognized the need to improve its college relations in May 1984 
when it established management initiatives to improve various aspects 
of its recruiting program. Information on these initiatives and on the 
status of the 21 projects IRS has undertaken, or plans to undertake, in 
response to the initiatives can be found in chapter 4. In terms of college 
relations, the most significant project, in our opinion, involved establish- 
ment of a Campus Executive Program through which IRS targets certain 
schools for special attention. If our interviews with school officials are 
any indication, implementation of that program has met with mixed 
success. 

Several officials from schools targeted for attention under the program 
had positive comments about IRS’ recruiting effectiveness and favorably 
compared certain aspects of IRS’ recruiting efforts to those of other 
recruiters. Other school officials, however, had comments that were less 
positive, indicating that there is room for improvement. 

IRS’ relationships with colleges and IRS’ image as a viable employer can 
be affected by the kinds of recruiting techniques it uses. Although the 
district offices we visited were using a variety of techniques, school offi- 
cials suggested several others. Some of the schools’ suggestions, how- 
ever, involved actions, such as providing scholarships or entertaining 
students, that federal agencies cannot take, thus putting them at a dis- 
advantage in trying to compete with the private sector. 

School Officials Have We spoke with placement and academic officials from eight colleges and 

Mixed Views on IRS’ 
universities that IRS had targeted for special attention under its Campus 
Executive Program. Of the 14 officials who said they had a basis for 

Recruiting Efforts judging, one half said that IRS recruits effectively on their campuses. 
Most of the others described IRS’ efforts as neither effective nor 
ineffective. 
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result, OPM suspended IRS’ use of the authority effective May 1, 1989, 
with the stipulation that if circumstances warrant, the suspension may 
be lifted. 

IRS has not obtained nationwide direct hire authority for special agents. 
Three regions, however, are participating in a 3-year pilot study that 
waived required testing and permitted the use of direct hire authority 
for special agents. OPM approved the study in September 1988 to (1) 
determine the effectiveness of special agent recruiting without testing 
and (2) assess the reliability of the required written test in predicting 
individuals’ success in the special agent position. The study waives test- 
ing as a condition of employment but requires that to identify correla- 
tions, all new special agents be tested after hiring and that their test 
scores and job performances be compared. OPM’S Assistant Director for 
Staffing Policy and Operations cited as a reason for approving the study 
“IRS’ continual problems in recruiting highly qualified candidates.” At 
the study’s conclusion, IRS will decide on the usefulness of the special 
agent written test and whether nationwide direct hire authority should 
be pursued. 

Special Hiring Authori 
for Revenue Officers 

-tY IRS also hired some revenue officers through the Outstanding Scholar 
Program-a program that allows federal agencies to offer jobs directly 
to college graduates who have a grade point average of 3.5 or better on a 
4.0 scale in all undergraduate courses or will graduate in the upper 10 
percent of their class or university subdivision. Agencies can use this 
special hiring program to fill positions formerly covered by the federal 
government’s Professional and Administrative Career Examination. Per- 
sons hired through the program start as grade 7s, rather than 5s. Some 
of the district Collection officials we interviewed in IRS’ Western and 
Southwest Regions praised the program as having improved the quality 
of revenue officer recruits. 

Several of the field offices we visited have hired revenue officers 
through the Outstanding Scholar Program. For example, a Collection 
official in the Southwest Region said that about 100 revenue officers 
hired in the region at the beginning of fiscal year 1988 came through the 
program. Similarly, according to a Collection official in Fort Lauderdale, 
about one half of the 98 revenue officers hired by that district in 1988 
qualified as outstanding scholars. 
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As shown in table 2.4, revenue agent salaries, even with this approved 
premium pay, do not rival entry-level accountant salaries paid by other 
Manhattan area employers. 

Table 2.4: Comparison of Manhattan 
District Revenue Agent Premium Pay 
With Starting Accountant Salaries for 
Other Area Businesses Employer 

IRS’ Manhattan District 

GS-5 Premium Pay 

GS-7 Premium Pay 

“Big Eight” Accounting Firm 

New York City Tax Auditor 

New York City Bank 

aSpec~a salary rate effective March 1988 

Percent above IRS 
premium pay 

Salary GS-7 GS-5 

$18,142” . . 

21,846” . . 

30,OOOb 37 65 

24,814b 14 37 

24,000” 10 32 

“December 1988 starting salary, according ta Inform&on obtalned during our lnterwews 

‘June 1989 starting salary, according to lnformatlon obtained dunng cur Interviews 

Special pay rates for other areas of the country and/or other enforce- 
ment personnel were either not implemented or not requested of OPM 
because IRS had insufficient money to fund increased salary costs in fis- 
cal year 1989.” For example: 

. In December 1988, IRS asked OPM to approve special revenue agent pay 
rates for 90 high-c+ost geographic areas in 11 states and the District of 
Columbia. According to an official from IKS’ Human Resources Division, 
OPM approved the request, but IRS never put the rates into effect because 
of insufficient funds. We understand that. IRS will have to resubmit the 
request for fiscal year 1990. 

. IRS asked OPM to cxc4ude it from a request, that special pay rates be 
approved for Treasury Enforcement Agents (which includes IKS’ special 
agents) in New York City. As noted in the pay request, the Manhattan 
District’s Criminal Investigation Division competes for accountants not 
only with private employers but also with the district’s Examination 
Division, which now offers the higher special pay rates discussed 
earlier. 

l IRS’ National Office deferred requesting Servicewide special pay for rev- 
enue officers because of insufficient funds. Data that Manhattan District 

“Information on IRS’ funding problems in fiscal year 1989, which led to a hiring freeze and furloughs 
of temporary staff, among other thin@, can bt found in our April 4,1989, testimony before the 
Oversight Subcommittee of the House Committee on Ways and Means (GAO/TGGD-89-16) and our 
follow-up report to the Subcommittee (GAO/GGD89-I 16, Aug. 18, 1989). 
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1986.” According to IRS, that freeze was necessitated by a decision to 
move resources from enforcement to returns processing in 1986 in an 
attempt to avoid the kinds of processing problems experienced during 
the 1985 filing season. 

The diversion of resources from enforcement to returns processing and/ 
or taxpayer service, as happened in 1986, has not been uncommon in 
recent years, given IRS’ view that its most important jobs are to process 
returns and be responsive to taxpayers. As an example of how a redirec- 
tion of resources can affect recruiting, an Examination branch chief in 
one district told us that the district had geared up to hire 100 revenue 
agents in July 1988 only to be told in March, after recruiting visits were 
made, that no positions would be filled. As noted by district officials, 
such experiences create false expectations and negative perceptions of 
Ias on college campuses. 

Federal Govern 
Hiring Process 

.ment’s Of the IRS and school officials we spoke with, about half cited the federal 
hiring process as a great or very great barrier to IRS’ hiring of quality 
enforcement staff. Perceptions of the federal hiring process as a barrier 
are particularly acute when IRS must use the OPM register to fill enforce- 
ment positions-as was generally the case with revenue officers and 
special agents when we began our review. According to some managers 
we spoke with, use of the register can be a lengthy process that offers 
little assurance that a specific recruit will appear on the register and 
thus be available for hiring. 

Generally, federal agencies must use the OPM register to fill vacant posi- 
tions. When the OPM register is used, an agency requests a list of eligibles 
for each vacancy, and OPM provides a list of people for consideration 
ranked in order of their rating scores. The agency must select from the 
top three eligibles, making offers first to veterans before those with 
equal or lower scores. This process, known as the “rule of three,” contin- 
ues until the agency identifies an eligible candidate who accepts the 
position. Agencies may also request certification of a specific individual. 
OPM will include the names of those persons if their scores are within the 
top scores being referred. 

An agency is not required to fill positions using OPM registers, however, 
if OPM grants the agency direct hire authority or the agency chooses to 

“L’ax Administration: IRS‘ Implcmrntation of the 1987 Revenue Initibvc (GAO/GGD-88-16, Dee 2, 
1987). 
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Information received from the 17 businesses and regional accounting 
firms we visited as part of our review pointed to even wider differences 
than those shown in table 2.3. Representatives from those firms told us 
that newly hired accountants with bachelors degrees received starting 
salaries from $20,000 to almost $27,500 annually-compared with IRS’ 

starting salaries of $15,118 to $18,726. 

IRS field officials told us of difficulties in trying to fill enforcement posi- 
tions that were due to, or might be attributed to, low starting salary. In 
fiscal year 1988, for example, the Los Angeles District Office advertised 
openings for special agents on a local radio station and received over 
200 responses. Although 71 respondents met the position’s require- 
ments, only 4 applied. According to Criminal Investigation Division offi- 
cials, most of the other 67 did not submit applications when they 
learned of the low starting salary. Similarly, the district’s Collection 
Division Chief said that he filled only 59 of 80 allotted revenue officer 
positions for fiscal year 1988 because the applicants available did not 
meet quality expectations. 

The Laguna Niguel District Office sent out about 1,200 job information 
packets in attempting to fill fiscal year 1988 revenue agent positions. Of 
about 600 people who applied, IRS offered positions to 82. According to 
the acting Examination Division Chief, 11 declined the offer primarily 
because of salary. 

Mid-Atlantic Regional Office officials said that the Newark District 
Office did not fill 50 revenue agent positions in 1988 because IRS’ start- 
ing salary did not attract quality applicants. District officials chose to 
leave the positions vacant rather than hire applicants with less than a 
2.4 grade point average. 
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We asked IRS and school officials to identify the extent to which various 
factors might impede IRS in recruiting/hiring enforcement staff. As 
shown in tables 2.1 and 2.2, the most significant obstacles cited by both 
groups were entry-level salary, the federal government’s hiring process, 
and IRS’ inability to make firm job offers-all of which involve some 
issues that are beyond IRS’ control. Information we obtained from IRS 

officials indicated that these obstacles affected IRS’ ability to compete 
for the best students and resulted in unaccepted job offers and unfilled 
positions. Although IRS cannot, by itself, eradicate these obstacles, it has 
taken certain steps to alleviate them, such as getting special pay rates 
authorized. 

Entry-Level Salary In recruiting accounting graduates,’ IRS has many competitors, including 

Identified as the Most 
public accounting firms, businesses, and other government agencies. 
Information we obtained on salaries in the private sector indicates that 

Significant Recruiting the starting salaries IRS can offer accounting graduates is less, often sig- 

Obstacle 
nificantly less, than those offered by its competitors. 

Table 2.1: IRS Officials’ Views on the Extent to Which Various Factors Impede IRS in Hiring Qualitv Enforcement Staff 

Entry-level salary 

IRS’ ablllty to make firm fob 
offers 

Percent of officials who said 
Little No basis 

Very great Moderate or no to 
extent Great extent extent Some extent extent judge Total 

63 15 -i3 8 1 0 100 

37 29 11 10 13 0 100 
Federal government’s hinng 

process 28 23 19 18 11 1 100 
Federal government’s Image 

IRS’ Image 

Amount of resources devoted to 
actwties necessary to 
malntaln an IRS presence on 
campus 

QuaMy of recruitment materials 

IO 14 27 29 19 1 100 

10 13 27 26 23 1 100 

4 16 25 22 31 2 100 
1 5 26 20 45 3 100 

Note Although we gave offlclals the opporlunlty to ldentlfy factors other than the ones we speclf!cally 
asked about no one factor was cited often enough to warrant mentlonlng 

Source GAO lnterwews of 108 IRS officials 

‘We focused on the acc~~~~tx~i: profession in comparing starting salaries because revenue agent and 
specml agent positions am filled by college graduates with at ieas~ 18 and 16 semester hours in 
accounting, respectiwly I~wmur officer positmu can be filled by graduates from many disciplines. 
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To obtain further information on how IRS’ recruitment program com- 
pares with others, we visited 17 regional accounting firms or businesses. 
We judgmentally selected these firms from among those the schools we 
visited had identified as firms that recruited on their campuses and 
competed with IRS for the same graduates. 

The regions, districts, schools, and businesses we visited are identified in 
table 1.3. We also spoke with officials from the Office of Personnel Man- 
agement (OPM) about mechanisms, such as special salary rates and direct 
hire authority, that agencies like IRS can use to improve their recruiting 
postures. 

Table 1.3: IRS Offices, Schools, and Businesses Visited by GAO 
IRS Region IRS District School Business 
North Atlantic Albany, NY State Unwewty of Avon 

New York at Albany Stulmaker, Roach Dorfman & 
Company 

Mid-Atlantic 

Manhattan, NY Bernard M Baruch College 

Richmond, VA James Madison Unwerslty 

Bank Leuml 
Cornlck Garber & Sandier 

McGladrey, HendrIckson & Pullen 
R. R. Donnellev and Sons 

Southeast Fort Lauderdale, FL FlorIda International 

Company ’ 

Berkowitz and Kaolan 

Southwest Dallas, TX 

Wlchlta. KS 

Unlverslty Burger King Corpbratlon 
Caplan, MorrIson, Brown & 
Company 
Laventhal & Horwath 

clnlverslty of Texas at Arlington Federal Home Loan Bank 

Wlclllta State Unwersitv Baird Kurtz & Dobson 

Western Laguna Nlguel, CA San Diego State Unwerslty 

Koch lndustnes 

Consldlne & Consldlne 
Solar Turbines Incorporated 

Los Angeles, CA Calllornla State University, Los 
Angeles 

Moss Adams 
Unocal Corporation 

We obtained most of our information by interviewing (1) IRS officials 
responsible for Human Resource, Examination, Collection, and Criminal 
Investigation activities in the offices we visited; (2) IRS staff responsible 
for coordinating recruiting activities in regional and district offices; (3) 
IRS staff who did the actual recruiting; (4) officials in the schools’ busi- 
ness or accounting departments and in their placement offices; and (5) 
recruitment representatives from the regional accounting firms and 
businesses. To ensure consistency, we did almost all of our questioning 
through structured interviews. 
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District offices may designate someone to be a recruitment coordinator, 
who is responsible for 

. developing relations with recruitment sources by arranging for speakers 
to student groups, faculty, and business clubs; 

l analyzing data on the quality of new hires for purposes of assessing and 
improving the recruitment program; and 

l arranging or coordinating recruitment visits. 

The recruiting itself is done by personnel from the district’s Examina- 
tion, Collection, and Criminal Investigation functions. 

In addition to the management structure discussed above, almost all of 
the districts, as part of IRS’ Campus Executive Program, have designated 
focal points for establishing continuing relationships with targeted 
schools in the districts. This program was established in October 1986 to 
develop positive relations with at least one college or university in each 
of IRS’ 63 districts. The program emphasizes the cultivation of continu- 
ing working relationships with schools through district officials desig- 
nated as campus executives. 

Objective, Scope, and 
Methodology 

This report, prepared at the request of the Chairman, Subcommittee on 
Federal Services, Post Office and Civil Service, Senate Committee on 
Governmental Affairs, discusses IRS’ efforts to recruit college graduates 
for its enforcement staff. In particular, this report responds to the Sub- 
committee’s request that we provide information on (1) IRS’ structure for 
managing the program, (2) IRS’ working relationships with colleges and 
universities, (3) IRS’ recruiting techniques and approaches and (4) the 
quality of IRS’ enforcement recruits. 

To achieve our objective, we did work at IRS’ National Office, 8 of its 63 
district offices, and the 5 regional offices in which those districts were 
located. Our work at the National Office was primarily directed at (1) 
determining roles and responsibilities, (2) identifying and analyzing rele- 
vant guidance and performance information, and (3) ascertaining the 
nature and status of IRS’ initiatives to improve the college recruitment 
program. Our work at the regional and district offices focused on (1) 
determining roles and responsibilities, (2) obtaining information on the 
nature of their recruitment programs, (3) identifying barriers to effec- 
tive college recruiting, (4) obtaining opinions and information on the 
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In recent years, the federal budget deficit has become widely viewed as 
the Nation’s number one fiscal problem. As the budget shortfall neared 
$150 billion for fiscal year 1987, the President and Congress began to 
see increasing tax revenues as an attractive option-not through new 
taxes but by enforcing existing tax laws and ensuring that taxes owed 
are collected. 

Revenue agents, revenue officers, and special agents are the Internal 
Revenue Service ( IKS) professionals primarily responsible for enforcing 
the Nation’s tax laws. Revenue agents examine tax returns, revenue 
officers collect taxes and secure delinquent returns, and special agents 
investigate fraudulent tax activities. 

According to IRS statist,&, it hired about 8,600 revenue agents, 4,300 
revenue officers, and 1,100 special agents in fiscal years 1986 through 
1988. Many of thestl people were hired to fill vacancies caused by nor- 
mal turnover. Even in a year when Examination staff is not expanding, 
for example, IRS said it must still hire about 1,500 college graduates to 
replace Examination staff who retire or quit. Additional hiring has been 
necessitated by a general increase in IRS’ on-board strength in recent 
years, as shown in t able 1.1. 

Table 1.1: Change in Number of Enforcement Staff on Board Since September 30, 1985 
Increase between 

Enforcement position 
Revenue agents 

Revenue officers 

Special agents 

Totals 

Sept. 30,1985 and 
Sept. 30,1985 Sept. 30, 1986 Sept. 30, 1987 Sept. 30, 1988 Sept. 30,1988 

13,666 14507 16.109 17,323 3,657 

7,362 7 359 7,470 8,412 1,050 

2,860 2 752 2,823 3,018 158 

23.888 24.618 26.402 28.753 4.865 

Source IRS annual reports for fiscal years 1985through 198.3 

Most of the increase m IKS’ enforcement staff resulted from decisions by 
Congress and the Administration to fund additional examination and 
collection positions in order to generate additional revenues. That trend 
is expected to contimlrl. IHS’ appropriation for fiscal year 1990, for 
example, includes funding for several hundred additional positions in 
the Collection function to enable IHS to collect more delinquent taxes and 
secure more delinquent returns. 

IRS uses the bachelor’s dclgrce as the basic qualifying criterion in filling 
its professional cnforccment positions. College recruitment, therefore, 
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More Central Direction 
Oversight Needed 

and Between May 1984 and June 1987, IRS identified several needed 
improvements to its college recruitment program. Among the improve- 
ments was the need to develop quantitative data that could be used to 
measure quality. Human Resources Division officials said that a lack of 
money and staff at the National Office impeded implementation of that 
project and several others. IRS might be able to get more done with avail- 
able resources if it addressed Servicewide problems on a national scale 
rather than rely on duplicative, uncoordinated locally funded efforts. 
For example, GAO was told of instances where certain district offices 
were recruiting at schools in other districts. The need for out-of-district 
recruiting visits might be minimized if IRS had an effective nationwide 
system for referring candidates from one district to another. (See pp. 35 
to 41.) 

To successfully implement such changes, the Human Resources Divi- 
sion’s involvement in the recruitment program has to change. Because 
IRS' recruitment program is decentralized, the Division sees its role as 
one of funneling information and providing assistance. Decentralization, 
however, does not preclude the need for central direction and oversight. 
GAO believes that effective central direction and oversight are needed if 
IRS is to have adequate assurance that local offices are recruiting in the 
most efficient and effective manner. (See pp. 42 and 43.) 

Schools Have Mixed Views School officials GAO spoke with had mixed views of IRS' recruiting 

of IRS’ Recruiting Efforts efforts. Although most commented favorably on IRS' recruiting effective- 
ness, more than half of those who had a basis to judge said that IRS' 
involvement in campus activities compared unfavorably to the involve- 
ment of other recruit.ors. 

Recognizing that a successful recruiting program requires good working 
relationships with schools, IRS established a Campus Executive Program 
in 1986 through which certain schools are targeted for special attention. 
GAO reviewed campus executive activities in 8 of IRS' 63 district offices. 
Although each of the eight schools GAO visited was targeted under the 
program, officials from four schools were not aware of the program or 
their school’s special status under it. Also, information GAO obtained 
from IRS officials responsible for fostering relationships with the schools 
and from the schools themselves indicated that there is room for 
improvement in IHS’ involvement with the target schools. One IRS official, 
for example, said that, he had not contacted his target school at all dur- 
ing the past year. (See pp. 24 to 26.) 
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Purpose To reduce the budget deficit, the Nation’s leaders over the last few years 
have sought to provide the Internal Revenue Service (IRS) with addi- 
tional enforcement staff. The expectation was that with more staff, IRS 
would be better able to enforce existing tax laws, and thus, increase rev- 
enue. As a result, IRS’ enforcement staff grew from 23,888 to 28,753 dur- 
ing the 3 years ended September 30, 1988, and an additional increase 
has been authorized for fiscal year 1990. Increases in IRS’ enforcement 
staff raised questions about whether IRS has a college recruitment pro- 
gram capable of attracting the talent needed to fill those positions. 

In August 1988, the Chairman, Subcommittee on Federal Services, Post 
Office and Civil Service, Senate Committee on Governmental Affairs, 
asked GAO to assess (1) the quality of IRS’ enforcement recruits, (2) IRS’ 

management of its college recruitment program, and (3) IRS’ working 
relationships with colleges and universities. 

Background IRS’ primary enforcement staff are revenue agents who audit tax 
returns, revenue officers who collect taxes and secure delinquent 
returns, and special agents who investigate fraudulent tax activities. IRS’ 

college recruitment program plays a key role in providing these staff. 
The Director of IRS’ Human Resources Division is responsible for setting 
recruitment policy and for coordinating and reviewing recruitment 
activities. Day-to-day management of the program is vested in IRS’ 63 
district offices, each of which decides where to recruit and what tools 
and techniques to use. 

To assess IRS’ college recruitment program, GAO visited 8 of IRS’ district 
offices, 8 colleges and universities at which those districts recruited, and 
17 regional businesses that competed with IRS for the same college grad- 
uates. (See pp. 10 to 13.) 

Results in Brief Despite starting salaries that are considerably below those offered by 
competitors, IRS’ field managers spoke positively about the quality of 
their enforcement recruits. IRS has no Servicewide quantitative data, 
however, to support those positive views. Information it does have 
seems to raise questions about quality. 

Several years ago, IRS realized that it needed better data on quality and 
needed to make other improvements to its recruitment program. Prog- 
ress in implementing those changes has been impeded, in GAO’S opinion, 
by the absence of strong National Office direction and oversight over the 
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