
AD-A233 915

_-r

U.S. OFFICE OF PERSONNEL MANAGEMENT
AND THE MERIT SYSTEM:

A Retrospective Assessment

A Report Concerning Significant Actions
of the Office of Petsonnel Management

M 14lDT s

Report to the President and the BEST
ongress of the United States by the BECO
r.s. Merit Systems Protection Board AVAILBLE COPY

9. 3 28 014

I~i:J~ri lj:fc nlh-lllled



U.S. OFFICE OF PERSONNEL MANAGEMENT

AND THE MERIT SYSTEM:

A Retrospective Assessment

A Report to the President
and the Congress of the United States
by the U.S. Merit Systems Protection Board



THE CHAIRMAN

US. MERIT SYSTEMS PROTECTION BOARD
1120 Vermont Avenue, N W.

Washington, DC 20419

June 1, 1989

Sirs:

In accordance with section 202(a) of the Civil Service Reform Act of 1978
(5 U.S.C. 1205(a)(3) and 1209(b)), I submit this report titled "U.S. Office of Personnel
Management and the Merit System: A Re',-ospective Assessment."

This report reviews some of the major activities of the U.S. Office of Personnel
Management (Of-M) during the agency's first 10 years. More than simply an overview,
it provides a perspective on some of the major findings and conclusions from reports
published by the U.S. Merit Systems Protection Board on OPM, dating back to calendar
year 1980. It discusses the high expectations set for OPM by the Civil Service Reform
Act and provides an assessment of the degree to which OM has met those expectations.

This report reviews the following broad areas of OPM activity:

" decentralizing personnel management authority;

* overseeing the civil service system; and

" providing program guidance and leadership.

It concludes with suggestions for future OPM action and directions in the next
decade.

I hope you will find this report useful as you develop plans for the future of the
civil service.

Respectfully,

Daniel R. Levinson
.. .. --

The President r.
The Prc:12nt of the Senate -.
The Speaker of the House of Representatives

Washington, DC .
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U.S. OFFICE OF PERSONNEL MANAGEMENT AND THE MERIT SYSTEM:
A RETROSPECTIVE ASSESSMENT

SUMMARY AND OVERVIEW

In this report, the U.S. Merit Systems Protection Board (MSPB) assesses some of the major
activities of the U.S. Office of Personnel Management (OPM) during the first decade of its
existence. OPM was established by the CivilService Reform Act of 1978 (CSRA) to provide
the Federal civil service system with leadership, guidance, and oversight. MSPB was also
established under the CSRA--as a successor to the former Civil Service Commission--to
adjudicate employee appeals and to protect the merit system. One of MSPB's assigned
responsibilities is to conduct special studies of the civil service system as part of a planned
c'stem of "checks and balances." This charge includes a specific requirement for an
annual oversight re view and report on the significant actions of OPM. In commemoration
of the 10th anniversary of the CSRA, this report provides a synthesis of the findings and
conclusions from published MSPB reports on OPAl dating back to calendar year 1980. It
also outlines the high expectations set for OPM by the CSRA and discusses the degree to
which the OPM activities and programs covered by this review have met those expectations.
The report concludes with recommendations for OPM action and direction in the coming
decade.

BACKG(R()UND

'I ne civil service system envisaged in S. With these words, Congress succinctly outlincd its
2(-40 gives the Office of Personnel Manage- goals for the soon-to-be established Office of Person-
ment the opportunity to exercise leadership nel Management. Taken within the larger context of
in Fedcral personnel administration. * * * the other provisions of the CSRA, it is clear that
OPM will be able to concentrate its efforts Congress intended OPM to be a pro-active central
on planning and administering an effective personnel management agency which would provide
Govemmentwide program of personnel man- to the Federal civil service system aggressive leader-
agcment. This includes a responsibility to ship, guidance, and oversight. That system, before
see that agencies are performing properly passage of the CSRA, was characterized in a 1978
under civil service laws, regulations, and Presidential statement as:
delegated authorities. * * * OPM will have
the opportunity for innovative planning for * * * a bureaucratic maze which neglects
the future needs of the Federal work force, merit, tolerates poor performance, permits
executive and employee development, and abuse of legitimate employee rights, and
pilot projects to test the efficacy of various mires every personnel action in red tape,
administrative practices. *** OPM should delay, and confusion.2

provide the President, the civil service, and
the Nation with imaginative public person-
nel administration.

1

I H. .' e listory of the Civil Setvice Reform Act of 197,,"
211,o,, ('rnm ttlce on Post Ofice and Civil Service, Commitec Print Message from President Carter to ('ongress, dited Mar. 2. 1

N'' W 2. V,th Cong, Ist scs (1979), p 1470 (hereinafter ".cgis- transmitting to Congress draft legislation for civil ,ervi c r ifor .
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The reason for this perception of a system in trouble To address these concerns, the President proposed and,
may be traceable to the historical evolution of the civil after some modifications, the Congress enacted the
service system. The Civil Service Commission had Civil Service Reform Act. Under the CSRA, the Civil
been created by the Pendleton Act of 1883. Its original Service Commission was abolished and replaced by
role was not that of a central personnel management the new Office of Personnel Management and anl
agency but rather a bipartisan agency charged with independent Merit Systems Protection Board. The
el in i nation of the spoils system through establishment Federal Labor Relations Authority also was cItah-
of competitive civil service positions filled through lished to enhance labor-management relations in the
examination. Government, and the Equal Employment Opportunity

Commission was assigned some new responsibilities
By the early 1930's the Commission, through the for Federal equal employment opportunity oversight.
addition of new responsibilities, had moved beyond
nere patronage control into broader areas of personnel THE OPM MANDATE
management and administration, such as supervision
of position classification, of efficiency ratings, and of In order to assess the effectiveness of the Office of
operations created by the Retirement Act. However, Personnel Management programs and activities cov-
as the scope of the Commission's functions expanded, ered in this report, there needs first to be an understand-
so did the complex rules and procedures under which ing of what OPM is supposed to accomplish. The
the Commission operated, with the inevitable delays standard used in this report is based on the degree to
and paperwork requirements of centralized systems. which OPM has met the actual and implied objectives
This situation came to undermine confidence in the established for it under the Civil Service Reform Act.
ability of the Commission to protect the merit system
and to effectively service the Federal work force. In Given the magnitude and intransigent nature of some
May 1977, the Presidentestablished a Federal Person- of the problems that the CSRA was intended to ad-
nel Management Project to review Federal personnel dress, it is unrealistic to expect that any single Govern-
management laws, policies, processes, and organiza- ment agency--even one established as the central per-
tion. The recommendations of that project were to sonnel management agency--would single-handedlv
fori the basis for the Civil Service Reform Act of resolve them all. Further, as evidenced by its division
1978. The final rcport of that project concluded that of responsibilities and its emphasis on decentraliza-
the public: tion, the CSRA was premised upon a multi-agency

approach to the improvement of Federal personnel
* * * suffers from a system which neither management. Clearly, however, OPM was to be the
permits managers to manage noT which catalyst for change--the spark plug in the engine of
provides employees assurance against po- reform.
litical abuse. Valuable resources are lost to
the public service by a system increasingly The CSRA did not stop with a simple exhortation for
too cumbersome to compete effectively for OPM leadership in civil service improvement efforts.
talent.3  It assigned OPM responsibility for "executing, ad-

ministering, and enforcing the civil service rules and
regulations of the President," and gave sonic specific
direction as to major areas of management emphasis.
The CSRA also provided some of the primary methods

3iria Staff Report of the President's Reorganization Project, Per- or "tools" to be used in meeting the objectives of ihc
n,,nncl Management Project, vol. t, p. vi, December 1977. Act. For example, the concepts of deleZation and

A REPORT BY THE U.S. MERIT SYSTEMS PROTECTION BOARD



U.S. OFFICE OF PERSONNEL MANAGEMENT AND THE MERIT SYSTEM:
A RETROSPECTIVE ASSESSMENT

3

oversight were central to the reform legislation. Congress * Delegate personnel management authorities ju-
intended that OPM provide other Federal agencies diciously to other Federal agencies, including
with greater delegations of personnel authority and it authority for competitive examinations, to cn-
expected OPM to closely monitor those authorities in hance the operation of the Federal civil service
order to protect the health of the merit systems. system within the context of the merit system

principles.
Congress believed that "[dielegation of individual
personnel actions to the affected departments and 0 Establish and maintain an aggressive ovcrsight
agencies will serve to make the system more effective program to ensure that Federal personnel man-
* * * [and that] decentralization will eliminate unnec- agement authorities are being used in accordance
essary bureaucratic procedures." Agency misuse of with the merit system principles and to gather
these delegated powers, it was thought, could be kept data and analyses that will help improve the c vilI
in check by OPM fulfilling its "responsibility to see service system.
that ag.encies are performing properly under civil serv-
ice laws, regulations, and delegated authorities." 4  

a Conduct or facilitate the conduct of research avid
demonstration projects to ultimately develop more

To assist in moving toward effective aad decentralized effective or efficient methods of human reourcc
personnel management systems, the CSRA also pro- management.
vided for the possibility of temporarily waiving exist-
ing personnel laws or regulations as part of an OPM- 0 Execute, administer, and enforce civil servicc
approved research and demonstration project in order laws, rules, and regulations, for the Prcsident, as
to test "new and different personnel management one aspect of the provision of leadership and

,pA v t.1,,,Lb z moc ,flcient .-d-mce to t.c Federal civil service system.
management of the Government's human resources This leadership was to be evidenced by acti,'e
and greater productivity in the delivery of service to improvement efforts in a number of important
the public * * * ." Congress' intent was that experi- personnel management areas, including (in addi-
menting with new approaches to Federal personnel tion to those listed above):
ad.,ainistiation wotild "permit responsiveness to chang-
ing public needs," allowingforgreater flexibility and The J-N:ermc:'s r,-i!," t, rrcr, i and
providing "the foresight to meet emerging issues." 6 retain highly qualified employees;
This gave OPM another method through which, with
the cooperation of other agencies, it could exercise -- Performance management; and
leadership in the development of a more effective civil
service system. -- Equal Employment Opportunity.

In summary, under the Civil Service Reform Act, it
was expected that the Office of Personnel Manage-
ment would:

5 U.S.C. I 101; see the note titled Findings and Statcment of Purpose

legislatve ti<;tory,' p. 1467- 1470. in Supplement 1988.

6 .Legislative Htisory," p. 1476.
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St \FIA..RY OF FINDINGS agencies), part of the cost was an apparent ditnifinuiti0
in OPM 's capability to meet the multiple dcriarid

FA eni beore [the Civil Service Reform Act was passed, placed upon it. This situation, coupled wkith a oei l
isns~iderable attention was given to the need for the internal reorganizations and changes in priorities,, had

proposed Of I ice of Personnel Management to encom- a damaging effect on OPNI's mission accoiiiplishuniit
llsa strol leadership role. For example, this con- capability. One end result is that OPM has ouici toiiid

ept %as debated by the President's Personnel Man- it:z!df in the poisition of'reacting to events rather Omit
oeien rject, which formulated many of the key anticipating, planni,7gforinlecn thm

pro% iions of the CSRA. The following statement by
the lormier F~xecutive Directorof the Project is illusira- The following is a summary of the Bloard's miiii

us significant findings concerning~ act ions of 0l1\ duin n
much of the agency's first (Iccade.

Wce aroued that the leadership role is not
ofehi rfig to decentral ize. We thought that E OPMI has had some iniporLint Sticesse" 'Ind 1l1.1

it% as, :x treicl y important for thcre to be arc some current indications of orredit icnil
',trn,, leadership exercised by OPM and by revitalization within 011M ." Ilosses er. based
persoinl officers wsithin the departments a review of selected OPMI ''sigil icant aclush11
,ind iareenciCS. We think that the mnore that OPM did not, in these areas. ijlls rceali/c it,
the% aire concerned with individual actions, intended role as a leader of the -ederal LI\sI
pjoce, ,es, and procedures, the less they are service system. As a result, civil service relirlo
,coiiei to be able to provide the kind of and improvemient moved forward more ,lo\% I\
leaidership we were talking abou t. 7  than they otherwise would have. One esentl

which had significant impact on OPMI'saei
I he, _oals and expectations established for the Office ties during this first decade was a sIiinil .1Xlm

i'ezonii'l Management under the Civil Service cutback in funding and staff resources. Sinc c
Reflorm Act were necessarily ambitious given the lofty there has been no signifir'ant inerease III 1lii0"c~
.oails ol the CSRA itself. Hampering OPIM in its relative resource levels over the last several \sear'.

a1hi lil to mieet those expectations, however, was a thsmysilpeen nosal oP i'fcee-
steadv decrease in actual staff resources at thp. same tive fulf'illment of their CSRA expectations.
Iffii the demands for OPM leadership, innovation,
and expertise were increasing. OPM's current staff
si/e is approximiately three- fourths of what it was at the
,fine the CSRA was passed. While the impact of some
of' the dlecrease was undoubtedly offset by increased
elliciencies (e.g., greater use of -automation, contract- -________

ing iil, andl delegation of some workload items to 8 'he findings in this report arc based on %ISplIfIf OT)s~rnI111

__________________sign ificant action splus selIccied specialI stUudN repo rts on relt-,rt rprr

i5i,-cssrnsis by )wight A. Ink, former personnel Management published hy MSP13 iron June 1981 throutgh Jui I05 r' o'

F'rop ., kxecuive Direcior, during a seminar held jointly by ihc a listirigof thoie reports). [here are issdrcatiii,,iis liii ior sr~rir ,.,,I

I:1.vrarl \c~ounnnirg Office and the Senate (',overnrnenial Affairs changes havc roccurred inI the direetiin and e 'eitl Wf' ( 1 1i,

S,; I,, mmrrtice rn Federal Services, Post Office, and Civ I! Serv ice on over thc last several mionths on a niiumber III IhC Irrs 'IAI.rr I

Mi r. 1. 1 9X8, puirhtshesi in "Civi S~.i vice Reform: Develop tn of discussed in this report %1SPBl is currciiilN .iTqori,-1r

P)'5 (i rt cr% irvce Proposals,'' GAO/GD- 89-18, November 1988, p. of those changes atid %khether they are I ikely I,) her .i I rrrrrl wd Ir.

IS issue a followup repoirt ioi this sitbicra lait in riietsd!is %I ir i
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Alhog (MM's policy on delegations of per- 0 While OPMI ceruiirrlv canno1t he hiie 0 aeeiuuthLC
,onne management authority was significantly for all of the humnan resource manage cct pri i-
moldified twice during the last 10 years, for ap- lemnsor obstacles facinc Federal mniagers today%,
proximately the last. 2 years OPNI has actively there are clear indications that1 OF)M could have%

encirurged nd ,ougt opportunities to delegate dlone morc to tul lit itmdale dun u ii Ht iN!
that atithority. This is consistent with the intent dlecade. This observation appi11C! rxI) ',11 u. Ii d
ift the CS RA and ha s been encouraged by IS P13 areas as oversigcht and dCet1 rali /atii iii is

I tow ever, protcction and prom ulgation of the as specific program a c- sch as thre dc,-, 1-1
nierit principles wecre jeopardized in one majoi- ment ol recruitnimnt and retention shtcI
instance by the autlhriiauion of a Schedule B formiance nanagrntt. and cqtiail errulo%, iii

applinrtienit authority (excepted fromn the nor- opportun)iy.
rrr~rl c~ompel tis service requirements) as an in-
tenin replacemrent tor a contested competitive OPM1 VIEWPO INTS
e sani nat ion system ii

Within OPNI, al most all of the speci tic program Jirea>
* Although OPNI oversight of' agency personnel and initiatives reviewed in this report fatllogn a

tperatrons was to be a key elementm~ the Success tionally under either OPI'M's kersornel Ssteriis aind
oft he ('51A in i ati yes, ()Pl significantly cur- Oversight Group or the Career En try arid ril\e
h'iled its riversiglit arid ev.alrimtion activities dur- Development Group. ('onseqrreuitl\, %s e'asked !h",
in inKh of h it c ico\s ered by NlSI13reviews. Associate Direcior for each i Groiup to revewai eCAr reCfflT

A s stin t s~itstial ndcatrs o nonior cercydraft of' this report. In gerreral. both lIFMreet00 r.k
pe rsoii nti sIte S cisnrc t\with only limilted suIccess. except ion to what they consideredi air orivrIkr a

)PI also( placed a great deal of' relri nce onl assessment of OPM Is leadcr-i p fttIre c-i il ser S rye
aeerrncv setf f-ev.alation ef fortsdouring a t mre when system. They also stated their bet ic f that tire rev rev,\

rrany\ agenc ies were c urtari liig their own eval u- was troo limiitedi in scope fran accutessir rer.,L.,.ii it i

at urn activities. OlIN1 has recently announced OPM 's overall ef ffcieness and, iii particuilar, that tire-
si ine sigcnificant revisions to its evalunation pro- rellri gave insufficient recognitiron and credit to (9PM's
cramn, however, which may be moving the pro- initiatives and] accomp1lisirments over the last 2 years.
craim iii a more productive (directiron.

In response tr those view porits, this repir nri% Hirer-
Conciomriritant A ith a decline Iii tire arrouint rof tions several OIAI irritiatives nr prograris iritrdicd

)N1sresources devrrted to oversighrt wkas a during tire last 2 years. 'Ilie liranu aerces tirac rirari, it

sin11ira tclhiie iii ()f''s internial resecarch capa& not all, oif- these ()l'%1 actions cntain ihe pririrs 01
kihitics. lIi addoitiori, the airticiliteo surge rif new benef'icial irmpact run tire ci% if .crviyc I,\teIC11. A"\sx ii1
aid imprirvcd kas sf rdoinrg huxiricss ihrrrigi tire most major public per-simnel puicy etrairgs. trussesC 'r,
risc of resecarch anrd dlemnirstratiorn pririects did the lull impaFct Of tirese inlitiativesare not inirirrediatel%
ni t occur, with a few notable exceptirors. OMevident and, in a t'cw cases, a cririplcte aIsscssIii i

has alsoi recirtly ermbarked unl sormie new initia- mray not be possible until irey have hccir iii pla c tIm
tive s tor addrress this area of concern althorughr it is several years--assunring there is not arnrthier rr'ijri
still tori su)n noi fills asses tlie riripaot of thecse change in either pruigrari d rctlion or Iis level nit

iii ti riss iistitninoril support. N,1SlIB is currently] Vcattierir

additional iriforriia un orr a niriher of thes recent
H. ~ ~ ~ 0! ,..r ', , . rh 'i . initiatives anud will repoirt un ircirnur w l in a

C. ri rV I r ..... fuhture rcpirt. A isetril Irstii an tmwisiii i

II F'r 1/,n .1 p,
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()th,'sc programs and efforts is contained in "Man- N OPM should continue its currently renewed cl-
,gennt of the United States Government, Fiscal Year forts to delegate personnel management authori -
109(1. , tties to the agencies but within the following para-

meters:
[AS iouSly noted, this report does not intend to be

all encompassing. There are major OPM program Delegations--both formal and "ad hoc'
areas which the Board, to date, has not reviewed in (e.g., useofaScheduleBexcepted appoint-

depth. For example, OPM's operation of the Federal ment authority with conversion to the
retirment programs, including the new Federal Ema- competitive service at the agency's discre-
plo\ccs' Retirement System (FERS), has not been tion)--mustnotbeabdications. OPM should
identi fied as a particularly noteworthy activity in any continue to closely monitor the ability ol
I oh the last 10 years although it is undeniably a very each agency to manage the delegatioN tin a
I portant aspect of OPM's total operation. What this manner consistent with the merit principles.
cport (hoes provide is an overall assessment of OPM's This is not to suggest that it is either neces-
impit and effectiveness in selected program areas sary or desirable to laden the delegations
h . hich have been deemed especially germane to the with elaborate control mechanisms or overly

merit system principles. detailed reporting requirements. Such un-
necessarily burdensome controls are not

As n'"'t be expected, OPM activity since implemen- currently in place nor need they be.
taticn o! thc CSRA has not been at a constant level.
Therefore, this report also attempts to note significant Delegations should be accompanied, where
1ltctuations in program direction or level of activity appropriate, with the necessary support struc-
and whether current initiatives appear to be headed in ture or guidance to assist agencies in use of
a constructive direction, the delegations. For example, whenever

possible, delegated examining authority
FUTURE DIRECTIONS should be accompanied by a valid competi-

tive examination or other valid and support-
As noted throughout this report, OPM has initiated able selection device/procedures that are
new efforts or renewed earlier ones on a number of "user friendly" and as time- and resource-
worthwhile fronts. To attain the full benefits of these efficient as possible.
el forts, of course, OPM will need to obtain or devote
the resources necessary to follow through or sustain To facilitate development of valid and use-
them over time. ful examinations or other selection devices/

procedures, OPM has recently and should
The Board offers the following general suggestions as continue to encourage active involvement
()PI enters the next decade. To the extent that OPM by other Federal agencies in the develop-
has already initiated new efforts to address past prob- ment of the examinations.
Ichs, the Board's positive observations may be viewed
as encouragement for the continuation of those efforts.

0) "'Managecrent of the United States Government. Fiscal Year

S,." t-,cctitve Office of the President. Office of Management Rnd

l ,h,,t, %a hmigton, DfX
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U OPM needs to continue recent initiatives to de- Siupnort for an evaluation and oversight
velop its internal research capability so that it can prograw that is concerned not only with
provide timely legislative proposals, recommend regulatory compliance but also with the
Presideptial initiatives, and develop improved identification and replacement or modi fica-
personnel management tools capable of being don of outmoded or counter-productive regu-
adapted to the varied needs of individual Federal lations, systems, or procedures. This is con-
agencies. sistent with OPM's current emphasis on

"simplification" of the civil service sys-
* OPM needs to more firmly establish itself as a tem which has made some initial inroads

leader of the civil service system. Hallmarks of but which still has some distance to go to
that leadership should include: achieve its goals.

Continuation of OPM's active efforts to
achieve a fair and equitable compensation
structure consistent with the goal of attract-
ing and retaining a highly qualified and
motivated work force.

Building upon the framework laid in the
report titled "Civil Service 2000." OPM
commissioned this study only after receiv-
ing a congressionally imposed requirement.
The report examines the future of the civil
service system and provides broad recom-
mendations to address some of the chal-
lenges ahead. While the report and the
dialogue it generated provide a view of
what could be, OPM should build upon this
effort by a clear articulation of what the
civil service should be 10 years and 20 years
from now and by gaining consensus and
support for that vision. OPM should follow
through on this initiative by development of
strategic plans designed to move the Fed-
eral civil service in that direction.

A REPORT BY THE U.S. MERIT SYSTEMS PROTECTION BOARD
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DECENTRALIZING PERSONNEL MANAGEMENT AUTHORITY

It is the policy of the United States that * * * the function offilling positions and other per.
sonnelfunctions in the competitive service and in the executive branch should be delegated
in appropriate cases to the agencies to expedite processing appointments and other person-

nel actions, with the control and oversight of this delegation being maintained by the Office
of Personnel Management to protect againstprohibitedpersonnelpractices and the use of
unsound management practices by the agencies."

BACKGROUND

The Civil Service Reform Act contained a clear man- over the myriad approaches which had been adopted
date for the Office of Personnel Management to move by the various Federal agencies. Public administrators
toward decentralization of the Federal personnel expressed concern over the confusion this variety of
management process by greater delegation of person- different systems and procedures caused job appli-
nel management authority, especially examining au- cants, the cost effectiveness of such an approach, and
thority. Congress expected this decentralization to the effect it was having on the Government's ability to
eliminate the unreasonable delays that were seen as hire highly qualified candidates. This concern led to a
characteristic of many of the activities of the former move toward recentralization in the 1960's. By the
U.S. Civil Service Commission. Congress anticipated late 1970's, of course, the stage was set for the Civil
that increased delegations would help Federal agen- Service Reform Act and its emphasis on decentraliza-
cies do their jobs better by giving their managers more tion. 13

control and flexibility in filling their positions and
effecting other personnel actions. A stated challenge This historical see-sawing between centralization and
was to "reduce the rod tape on the one hand and * * * decentralization of personnel management authority
provide strong ano effective merit protection on the reflects the fact that each approach contains advan-
other." 2 tages as well as disadvantages. Centralization is often

characterized as more cost-efficient and, by virtue of
Before the Reform Act was passed, there had been a being located outside the agency, betterable to provide
50-year debate over the relative benefits of centraliza- safeguards against personnel abuses. Centralization,
tion versus decentralization. During the years sur- however, is also associated with undue rigidity and
rounding World War II, the personnel functions of the nonresponsiveness resulting in needless delays. Dc-
Civil Service Commission expanded beyond the centralization, on the other hand, while providing a
Commission's ability to expeditiously handle them more timely, responsive, and flexible approach to
and decentralization became the norm. However, by personnel management, is also characterized as less
the late 1950's, widespread dissatisfaction had set in cost-effective and more susceptible to abuse of the

merit principles of Government.
5 I;.S.C. 101; see the note titled Findings and Statement of

'LUrpose in Supplement 1988. 13 See Carolyn Ban and Toni Mar7x)tto, "Delegations of Examin-

ing: Objectives and Implementation," in Patricia W. Ingraham and
12 Final Staff Report of the Pr'!sidcnt's Reorganization Project, Carolyn Ban, "Legislating Bureaucratic Changc--The Civil Se ice

Pcronncl Management Project, vol. 1, p. 52, December 1977. Reform Act of 1978," Albany: SUNY Press, 1994, p. 149.
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In passing the Civil Service Reform Act, Congress was These delegations were viewed by many agency per-
drawing upon the history of the Federal civil service sonnel officials as relatively minor administrative
system in considering the Act's response to present authorities. Of greater significance was the possibility
day needs. Congress elected to favor decentralization, of the delegation of examining authority whereby
with institutional safeguards, over centralization. OPM agencies would have more direct control over the
responded promptly to the decentralization charge. process of screening and selecting new employees. As
%ISPB reported in June 1981 to the President and the reported by the Board in its June 1981 report:
Congress on OPM's significant actions during calen-
dar year 1980. One part of that report examined The "flagship" of the formal delegations
OPM's success in delegating and decentralizing au- which it was envisioned would grow out of
thority and responsibility for personnel management. CSRA was to be the delegated examining
After examining OPM's stewardship of the responsi- authority.15

hility for decentralization of personnel management
authorities and for monitoring the effects of that de- DELEGATIONS OF EXAMINING
centralization on the merit system, MSPB reported AUTHORITY
that:

OPM's activities regarding delegated examining an-
It does appear that some of the promised thority have been inconsistent. By the end of fiscal
benefits of delegations of examining au- year 1981, OPM had approved 836 delegations ol
thority such as reduced timelags, improved examining authorities which were used to hire 26
representation of women and minorities, percent of new Federal employees that year. 16 While

and improved ability to support agency generally pleased to have the added flexibility and
mission needs are beginning to be real- control that went with the delegated examining an-
ized.14  thorities, a theme that emerged among Federal person-

nel officials at this early stage was a concern that OPNI
Slightly more than I month after the CSRA took effect, might be "dumping" examining responsibility on
OPI made a blanket delegation of 26 authorities to the their laps without providing the needed resources or
heads of agencies. These delegations covered such valid examining techniques. Some saw this as a way
actions as the extension of personnel details beyond for OPM to avoid the time- and resource-consuining
the traditional 120 days without prior approval by process of validating examining techniques atlnd dC-
OPMi and the ability to appoint handicapped relatives fending those validations.
of Federal employees to summer and student positions.
Three months later, OPM delegated another 29 au-
thorities to agencies. Many of these latter delegations,
however, could be effectuated only through the sign-
ing of formal delegation agreements between OPM
and individual agencies. These latter delegations
allowked such actions as the establishment of Schedule
C positions without prior OPM approval and the waiver
of restrictions on the training of Federal employees in 15 Ibid., p. 39.

non-Government facilities.
16 U.S. Merit Systems trotectin R mrd, "Rel-ir ,m the SieniI il mr

I S. Ment Systcms tProtection Board. "Report on the Actions of the Office of Peronnel M:amag entc tt urr [S , l: 1

Significant Actions of the Office of Peronnel Management )uring I)ecemhcr 1984, p. 83.

19M." June 198 1. p 36.
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An early concern among agencies was their ability to By the time OPM started withdrawing delegations
defend their selection devices if challenged unde'r the early in calendar year 1982, many of the agencies had
Uniform Guidelines on Employee Selection Proce- become used to the advantages of delegated examin-
dures. 7 Over time, however, few actual challenges ing authority and, consequently, MSPB found that in
were made and this concern decreased significantly. 1982 almost half of the 21 agencies that responded to

an information request were satisfied with the delega-
Early in calendaryear 1982, however, based ona more tions they had and were reluctant to lose them.' 9

narrow interpretation of the law's provisions relating Subsequently, MSPB recommended that:
to delegations of examining authorities, the Director of
OPM announced that the policy and criteria governing OPM *** reevaluate their [1982] guide-
delegations of examining authority would be changed. lines *** with emphasis on the "bottom
Federal Personnel Manual (FPM) Letter 331-7, dated line" of the competitive examination proc-
March 10, 1982, explained that a number of recently ess, i.e., does that process engender adher-
delegated examining authorities would be terminated ence to the merit principles while assisting

over a period of 3 years. OPM's rationale for this the Government in meeting in the most
action was thatanumberof delegations had been made effective way possible its needs for well
contrary to the CSRA provision that they be madeDn_I qualified personnel to carry out its many
for occupations which were not common to other missions? 20

agencies. This rationale, however, was later disputed
by the General Accounting Office, which concluded Nonetheless, OPM did implement this more restrictive
that OPM's new legal interpretation was no more policy by terminating a number of previously dele-
persuasive than its earlier, less restrictive, interpreta- gated examining authorities and slowing the pace at
tion. 8  which new delegations were granted. In the 2-year

period between March 1982 and March 1984, for
example, OPM granted only 85 new delegated exam-
ining authorities. By May 1987 only 449 delegations
existed, a46 percent decrease from the 836 examining

17 the Uniform Guidelines On Employee Selection Procedures delegations that existed at the end of fiscal year 1981.
were adopted in 1978 by the Equal Employment Opportunity Com-

mission, the Office of Personnel Management, the Departments of

Justice and Labor, and the Department of the Treasury's Office of

Revenue Sharing. The Guidelines describe how tests should be used

to make employment decisions which are consistent with Federal

equal employment opportunity (EEO) laws. The Guidelines were

intended to establish a uniform Federal position on prohibiting

discrimination in employment practices on the basis of race, color,

religion, sex, or national origin. They were also designed to assist

employers and other users to comply with Federal EEO laws and to 19 U.S. Merit Systems Protection Board, "Report on the Significant

provide a framework for determining the proper use of tests and other Actions of the Office of Personnel Management During 1982,"

selection procedures. December 1983, p. 25.

19 U.S. General Accounting Office, "Delegated Personnel Authori- 20 U.S. Merit Systems Protection Board, "Report on the Significant

ties: Better Monitoring and Oversight Needed," GAO/FPCD-82-43, Actions of the Office of Personnel Management During 1983,"

Aug. 2, 1982. December 1984, p. 9 1 .
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In September 1982,agencies received anadhoc exam- the Schedule B authority as an interim nicasure.23

ining authority, although not of the type anticipated by This action, moreover, was utken because ol the high
the CSRA. This occurred when OPM abolished the cost of developing and validating competitive cxami-
Professional and Administrative Career Examination nations relative to anticipated external hiring in these
(PACE) and created an interim Schedule B21 hiring occupations. Even so, these considerations have little
authority which, in effect, was a broad delegation of direct bearing on strengthening the Government's ,tnility
examining authority--with each agency using the au- to apply the merit principles. In announcing the
thority required to develop appropriate selection de- Schedule B authority in May 1982, for example, OPM
vices and examining procedures. 22 itself noted:

Before being abolished, PACE had been the primary This is not an ideal solution for filling
competitive examination through which hundreds of professional and administrative positions ill
thousands of job seekers were competitivelyexamined the Federal Government. We will not be
and ranked for a limited number of entry-level jobs. selecting individuals by means of the best
Faced with a lawsuit alleging that PACE adversely merit-hiring procedures, and for this rca-
affected black and Hispanic job applicants, a consent son, we are not giving lauthority for] direct
decree (Luevano v. Devine, Civil Action No. 79-271) appointment to the competitive service.
was negotiated between the plaintiffs and the Govern- Nevertheless, this is the best available solu-
ment and approved by the Justice Department on tion, given the very tight constraints ima-
January 9, 1981. A central requirement of the decree posed by the decree. Merit selection is
was he eventual abolishment of the PACE and its wounded, but not dead.24

replacement by valid alternative examinations that,
presumably, would not evidence the same adverse Because of this concern, it was anticipated that OPM
impact. Although the consent decree allowed for a 3- would develop replacement examinations as rapidly as
year phased replacement of the PACE, OPM decided possible. However, in 1982 the relatively small 0)IM
to abolish the examination prior to the development of office responsible for examination development un-
alternative competitive examinations and established derwent a planned 50 percent reduction in staff. Due

in large part to reduced resources, it was not until Feb-
ruary 27, 1987--more than 5 years after abolishment of

Li Schedule B" is one of three "schedules" of the excepted the PACE--that OPM put into place the last of 16
service. "tIxcepted srvice" is a tcrm defined by section 2103 of title

5, United States Code. It applies to all positions in the executive
branch that are specifically excluded from the. rompetitive service by 22 See the U.S. Merit Systems Protection Board, "In Search ol

proper authority and that are not in the Senior Executive Service. The Merit--Hiring Entry-Level Federal Employees," September 1987,
three schedules apply to different kinds of positions, with Schedule 1 for a complete discussion and assessment of entry-level hiring under

applying to positions, not of a confidential or policy-determining the excepted service Schedule 13 authority.

character, for which it is impractical to hold competitive examina-

tions. Consequently, individuals appointed under this Schedule Ht 23 See the U.S. Merit Systems protection Board, "Report on the

authority (Schedule B, 213.3ff2(1), found in 5 C:R Part 213) are not Significant Actions of the Office of Personnel Management Dluring

part of the competitive service and, until recently, were required in 1982," December 198 3, pp. 104-I I0,foramore completedescriplion

most circumstances to compete for competitive service positions to of the events surrounding the PACE abolishment.
advance to GS-9, which is the first level in the mid-level (GS-9-12)

grade range. On May 7, 1987, the President signed Executive Order 24Statemcnt of Dr. )onald J. levine, Director of OPM, in a May II,
Number 12596, providing noncompetitive conversion procedures (to 1982, OPM news release announcing the abolishment of 'ACE.

career-conditional status) for these Schedule 1 employees.
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alternative examinations for that number of occupa- advancement should be determined solely
tions. Although OPM estimated that those 16 exami- on the basis of relative ability, knowledge,
nations covered about 60 percent of all anticipated and skills, after fair and open competition
entry-level Professional and Administrative Career which assures that all receive equal oppor-
(PAC) hiring (from external sources), it still left over tunity."27

110 occupations without a comparable competitive
examination process. According to OPM, the vast The Schedule B authority demonstrates the undesir-
majority of these occupations had an annual average of able impact a delegated authority can have on the merit
20 or fewer external hires Governmentwide from 1983 system. However, the underlying concerns are appli-
to the present. OPM also indicates that, as required by cable to any delegated examining authority that does
the Luevano decree, it has submitted proposals to the not somehow ensure usage of a valid and reasonable
Luevano plaintiffs for grouping these occupations selection device or procedure--by the using agency if
under a proposed new examining system. In June not by OPM.
1988, with no additional examinations in place, OPM
announced a new approach to competitive examining It should be noted, however, that MSPB has recog-
for those types of positions. 25 MSPB will be examin- nized and encouraged the positive results that can be
ing some rather novel aspects of this OPM proposal in realized under delegated personnel authorities. While
a future review. This new approach, however, is tar- injecting a note of caution regarding their use, MSPB
geted for implementation no earlier than summer has consistently highlighted the advantages of greater
1989 --more than 7 years after PACE was abolished. In management flexibility in the use of specific delegated
addition, as the Board noted in 1987, 26 those employ- personnel authorities that OPM has provided. For
ces hired during the past 7 years under the previously example, MSPB recently examined and found value in
mentioned Schedule B authority were: an expansion of a temporary appointment authority

available to all agencies and which significantly in-
*** hired under procedures that do not creases their ability to use temporary appointments as

ensure the same uniform degree of merit part of their staffing strategies. 28 As a result of that
(e.g., attention to recruiting sources, rating examination, MSPB also reported that information
and ranking candidates, and selecting from provided by agencies included some examples of
among the three highest ranked candidates) temporary appointments that were of questionable
that is often required for other excepted propriety, suggesting an increased potential for abuse.
service hiring. * * * MSPB is concerned that Therefore, MSPB recommended that OPM provide
hiring under this authority may be inconsis- additional guidance which would give examples of
tent with Merit System Principle 1, which situations in which it would not be appropriate to use
states: " lrlecruitment should be from quali- temporary appointments. OPM responded by propos-
fied individuals from appropriate sources in ing additional language to be included in Chapter 316
an endeavor to achieve a work force from (Temporary and Term Employment) of the Federal
all segments of society, and selection and

25 Sec the June 23, 1988, OPM handout "New Program to Fill GS-

5 and 7 Entry-Level Jobs." See also 54 F.R. 15369, Schedule B Ap- 27 Ibid., p. ii.

pointroent Authority for Professional and Administrative Career

fl',sitions. 28 U.S. Merit Systems Protection Board, "Expanded Authority for

Temporary Appointments: A Look at Merit Issues," Dec. 22, 1987,
26 U.S. Merit Systems Protection Board, op. cit., September 1987. p. 6 .
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Personnel Manual. The proposal was published in the a After some initial resistance from agencies con-
Federal Register on August 8, 1988, and Chapter 316 cerned with the impact on workload or the need
is now being finalized. MSPB did find, however, that to validate their selection or examining devices
OPM's oversight of the use of the expanded authority under delegated examining authorities, most
was generally satisfactory. Federal agencies have embraced greater delega-

tions of personnel authority as one method of
In a similar vein, after following its restrictive inter- enhancing their ability to obtain and develop an
pretation for approximately 5 years, OPM has again effective work force.
modified its position regarding delegation of examin-
ing authorities and has returned to a greater emphasis * MSPB has generally encouraged delegation of
on decentralization of such authorities as part of a authority but has occasionally expressed some
larger effort towards "simplification" of the Federal reservations about the potential for abuse without
personnel system. Consequently, OPM is delegating reasonable and appropriate safeguards. Most
examining and hiring authorities to agencies at an notably, when a new Schedule B authority was
accelerated rate and for a wider range of positions than provided on an interim basis to replace the PACE,
previously. As this report is being prepared, 534 we found that the authority lacked such safe-
delegated examinations are in effect. Although up guards.
from the 449 that were operational in 1987, this is still
36 percent less than the number of delegated examin- n OPM initially made a concerted effort to delegate
ing authorities operational in 1981. examination authority to agencies--then retreated

from this position for an extended period of
Since passage of the CSRA, therefore, there have been time--and now is again making an effort to
differing degrees of OPM willingness to use delegated maximize delegations.
examining authority. For approximately 5 of the 10
years, OPM delegated such authorities sparingly.
Ironically, during this same 5-year period, OPM's
actions relative to the PACE examination allowed
agencies almost unprecedented flexibility in filling
certain positions.

SUMMARY OF FINDINGS

MSPB's past reports which have touched upon various
aspects of OPM's delegation of personnel manage-
inerit authorities lead us to the following general
conclusions:
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OVERSEEING THE SYSTEM

*** (b)(2) The Offwe shall establish and maintain an oversight program to ensure that

activities under any authority delegated under subsection (a) of this section are in accor-
dance with the merit system principles and the standards established under paragraph (1)
of this subsection. (3) Nothing in subsection (a) of this section shall be construed as affect-
ing the responsibility of the Director to prescribe regulations and to ensure compliance
with the civil service laws, rules, and regulations. (5 U.S.C. 1104)

BACKGROUND

The above language, incorporated into the Civil Serv- immediately implemented, major changes to its per-
ice Reform Act, provides a clear indication that over- sonnel management evaluation (PME) program.
sight and related compliance activities were expected According to OPM, these revisions affected the pro-
to be an integral part of OPM's operations and, there- gram's:
fore, a necessary part of OPM's ability to fulfill its
leadership role. Insofar as a compliance and oversight n Orientation, changing it from a review of
mechanism was concerned, the Office of Personnel personnel management activity in agencies
Management inherited what had been called the Bu- and their components (particularly
reau of Personnel Management Evaluation (BPME) installations), IQ Governmentwide review of
under the former U.S. Civil Service Commission. personnel policies;
Under BPME, compliance and oversight activity tended
to concentrate on resource-intensive onsite reviews at 0 Emphasis, changing it from problem resolu-
various agency installations and was heavily oriented tion and ensuring regulatory compliance in
toward case work. agencies and their components IQ systemic

information gathering and analysis for Gov-
During its first 3 years of operation, OPM retained the ernmentwide policymaking and compliance;
BPME structure and method of operation, but changed and
its name to Agency Compliance and Evaluation (ACE)
and expanded its role to include an expediter or agency 0 Methodology, changing it from labor-inten-
liaison (Agency Relations) capability consistent with sive onsite reviews of agency organizations
the Civil Service Reform Act's emphasis on increased and installations, emphasizing a case approach,
delegations of personnel authority to line agencies. In IQ technology-intensive, structured reviews
October 1983, however, OPM announced, 29 and relying heavily on offsite statistical analysis.

OPM explained that the program changes were de-
2 9 The changes were announced through a group of OPM Opera- signed in part to overcome three key features nf the

tions Letters (OL's) in the 273 series, beginning with OL 273-976, earlier approach that it found troublesome: a relatively
Subject: Evaluation Program for Fiscal Year 1984, dated Oct. 20, high cost for the results obtained" -n inten, ;nvest-
1983. The operations letters and related information were initially ment in labor; and results that often provided consid-
provided to agencies in an Interagency Advisory Group meeting for erable case information about the installation reviewed
the Subcommittee on Personnel Management Evaluation, and in but that were of limited value in providing an overall
subsecquent mailings to agencies of the OL's as they were issued.
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picture of personnel management in the Federal Gov- sess each agency's performance, both in terms of
ernment. (See app. B for a description of the major regulatory compliance and sound personnel manage-
components of the program, as revised in 1983.) ment practice. ' 31

Of the six initial components of the system only one-- In its December 1984 and May 1986 reports on OPM 's
the installation assessment visit, or IAV--became significant actions,3

1 MSPB followed the develop-
immediately operational when the new approach was ment of the revised PME program. Those reporLs
initiated. Implementation of the other components expressed concerns about a loss within OPM of capa-
was staged over a period of several months following bility to ensure compliance with laws, rules, and
initiation of the new program, except for the Compli- regulations. MSPB's May 1986 report on OPNI's
ance Oversight Review, which was never actually significant actions was particularly critical of the re-
implemented. vised PME program. In part, that criticism stemmed

from the apparent one-dimensional nature of the pro-
OPM later added a seventh program component--the gram--because OPM had made available to agencies
Personnel Management Indicators Report, or PMIR. only information derived from its IAV component.
This is a statistical/numerical report based on informa-
tion from IAV's and other personnel data sources. RESPONSIBILITY FOR REGULATORY
Since the first report was released in July 1986 (cover- COMPLIANCE
ing 1984), the PMIR has been assigned increasing
importance in OPM's PME program. It has two main As previously noted, OPM's responsibility for ensur-
purposes: 1) the direct evaluation of agency personnel ing compliance with civil service laws and regulations
management performance, and 2) the targeting of was emphasized in the CSRA. The legislative history
scarce evaluation resources. The 1985 PMIR was of the CSRA establishes congressional intent to hold
released in October 1986; the FY 1986 report was OPM ultimately responsible for this function. Agen-
released in October 1987. The most recent report, cies,of course, mayanddo share in this responsibility,
covering FY 1987, was released in November 1988. but their responsibility and authority are subordinate to

OPM's. For example, during debate in the House of
The PMIR is a "remote sensing" PME component. It Representatives over provisions of the CSRA, Con-
draws on large amounts of data from the Central gressman Benjamin A. Gilman (R-New York) offercd
Personnel Data File and from other data files, subjects an amendment concerning OPM oversight (which was
the data to analyses, compares each agency's resulting ultimately adopted). According to the Congressman:
figures to those for all other agencies (and within
agencies does the same thing for subcomponents), and
provides norms for comparison purposes. Indexes are
also prepared as part of the PMIR, allowing the ranking
of agencies in certain areas. During the Board's last
review of the PMIR, work was underway to "deter-
mine the effect of such things as agency demographics
and mission on the indicators" 30 so OPM could "as- 31 Ibid.

32 U.S. Merit Systems Protection Board, op. cit., l)ccrnhcr 1984,

3 Contained in enclosure to letter from Honorable Constance pp. 49-68; and "Report on the Significant Actions of the Office of

Ilomer, Director of OPM, to lonorable Daniel R. Levinson, Chair- Personnel Management During 1984-1985," May 1986, pp. 105-

man, MSPH, dated Dec. 3, 1986. 127.
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In view of the sweeping authority entrusted The head of each agency shall be respon-
to the Director of OPM and his ability to sible for the prevention of prohibited per-
delegate such authority under title II, sec- sonnel practices, for the compliance with
tion 1104(2), and to ensure that any such and enforcement of applicable civil service
delegation by the Director does not relieve laws, rules, and regulations, and other as-
him of his responsibility to assure compli- pects of personnel management. Any indi-
ance with civil service laws and regula- vidual to whom the head of an agency
tions, my second amendment specifically delegates authority for personnel manage-
prohibits delegating to t1 e agencies the ment, or any aspect thereof, shall be simi-
ultimate responsibility of the Director of larly responsible within the limits of the
OPM for the execution, administration, and delegation.35

enforcement of the Civil Service Act, other
statutes, rules, and regulations of the Presi- There is, then, a partnership in ensuring compliance
dent and the Office of Personnel Manage- with personnel rules and regulations. Delegations of
ment.33  personnel authority flow from or through OPM, and

OPM has the ultimate responsibility for their proper
Congressman Gilman wasn't the only member of use. Other Federal agencies, however, necessarily
Congress concerned with the role OPM would play in share in this responsibility. Agency heads must be held
ensuring compliance with civil service laws and regu- accountable for legal compliance within their own
lations. Congressman Herbert Harris (D-Virginia) agency. OPM has responsibility to help assure en-
also spoke on this point saying: forcement of that accountability.

I offered several amendments which were Evaluation is a key part of any management process. It
accepted that make it clear that the Director is part of a plan-execute-evaluate triad, helping to
of the Office of Personnel Management is ensure that plans are executed properly and that the
the individual responsible for compliance plans adequately serve the desired end. In the context
with civil service laws and procedures. Thus, of Federal personnel management, the importance of
for example, if an agency adopts a hiring evaluation is enhanced by a body of requirements
procedure that gives favoritism to certain established by law and regulation that must be upheld,
applicants, OPM cannot turn a blind eye. including the merit system principles. According to a
OPM is responsible for seeing that merit former director of OPM:
system principles are enforced and that
corrective action is taken when violations Where [OPM gives] out responsibility, there
occur.34  is, in the law, an even greater responsibility

to ensure that agencies comply with the
Clearly, OPM is responsible for upholding the merit law. The statute gives OPM the power to
system principles and enforcing civil service laws, require corrective action in areas in which
rules, and regulations. However, this responsibility is we find problems. *** These are core re-
not !.!i*z to OPM, as can be seen from the following sponsibilities.36

section of the CSRA:

35 5 U.S.C. 2302(c).

33 -[.cgislativc 1Iistory," p. 882. 36 Statement of Dr. Donald Devine, l)irector of OIM, from Managc-

menit Magazine, Office of Pcr.-snneI Management, Washington, DC.
34 Ihid., p. 823. Summer 1981, pp. 3-4.
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The importance of OPM's ability to ensure regulatory E "Classification standards * * will bc replaccd
compliance has increased as the administration has by asmallernumberofbroad occupational group-
emphasized regulatory simplification and increased ings for use in organizing and classifying work."
delegations of personnel authority to agencies. The
extent of this emphasis was documented in "Manage- E The very extensive ("6,000 pages of require-
ment of the United States Government, Fiscal Year mentsand guidance") Federal Personnel Manual
1988," an Office of Management and Budget (OMB) "is being suh-,',in:ially revised to reduc,! its si/c
publication that was the President's blueprint for his and complexity, making it more usable and tin-
fiscal year 1988 budget. derstandable * * * .-

One chapter of that OMB publication outlined "The These goals are consistent with the CSRA concept of
President's Management Improvement Program." In increased delegations of personnel authority to line
sections of that chapter dealing with "Personnel managers. Shifting this authority, simplifying rcgula-
Management" and "Human Resource Management," tions and procedures, and reducing the volume of
the following goals were identified:3 7  guidance contained in the Federal Personnel MaulM

should result in major changes in personnel manaige-
0 Legislation "to simplify civil service classifica- ment in the Federal Government.

tion and pay systems and to permit more effective
management.' In its oversight role, OPM must monitor both the

viability of the changes it implements (whether in-
"* •* simplify existing regulations and proce- creased delegations, simplified regulations and procc-
dures within * * * statutory authority, including dures, or reduced guidance) and the manner in which
delegating examining authority to agencies **** the agencies carry out the legal and regulatory req Uire-
In addition, * * * OPM will deregulate and ments of the authorities that are delegated to thCm.
simplify procedures covering these other areas:
discipline, work assignments, reduction-in-force, Under OPM's revised evaluation and oversight pro-
furloughs, pay, incentive awards, leave, on-the- gram, OPM's ability to assure regulatory compliance
job injury, performance appraisals, promotions, by the agencies was minimal. (However, as noted
record-keeping, training, special salary rates, and under the next subheading, there are indications that
senior executive personnel policies." this situation may now be changing.)

* "Qualification standards * * * will be replaced A system of short installation assessment visits (the
by broadly-applicable guidelines * * * [and] [i]n most used component of the revised evaluation pro-
1987 OPM will give agencies authority to gram) focused attention on the gathering of statistical
waive qualification standards in certain situ- data to identify overall trends in the personnel managc-
ations * * * ' ment structure. Likewise, issue analyses (not used

since 1984) and regional probe studies (disconimed
since 1985) focused on the overall operation of the
system. All three are or were of limited value in
assuring regulatory compliance.

37t he information presented here is drawn from pages 79-83 of

" Managernent of the United States Govemrnent, Fiscal Year 1988," The Personnel Management Indicators Report can
published by Executive Office of the President, Office of Manage- contribute to regulatory compliance to the cxtent that
mnict and Btudget, Washington, x. problems or violations are discernable through statis-
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tical/numerical analyses orprofiles. However, serious main reason OPM's participation in agency-lcd re-
problems--including ones of a systemic nature--can views is not as effective a means of regulatory compli-
exist without being evident through such analyses or ance as is desirable is that only a small number of
profiles. Therefore, the PMIR also is of limited value reviews are conducted.
as an instrument for regulatory compliance.

Increasingly, OPM appears to be relying on its pro-
Compliance Oversight reviews were designed to pro- gram offices as its principal means to carry out regula-
vide a mechanism for statistically based studies of tory compliance, through their reviews of the specific
possible violations of personnel laws and regulations, programs they administer. Without doubt, specific
making them potentially important to regulatory program reviews can yield effective regulatory over-
compliance. However, none was ever conducted,and sight. In fact, when MSPB examined this point in
that component of the program was discontinued in 1984, many agencies gave OPM high marks for the
1986. thoroughness of the compliance reviews carried out by

what was then the Staffing Services Group, as its staff
tse of the Targeted Installation Reviews (TIR) in- reviewed agencies' delegations of examining author-
creased considerably in 1986 following 2 years of ity. 38

limited use. These have the potential to be a good
mechanism for ensuring regulatory compliance, with Program reviews, however, suffer from the very weak-
realization of that potential being determined by how nesses OPM has cited as reasons to object to the onsite
the initiating OPM region chooses to use the TIR. For review approach that was a mainstay of the earlier
example, the San Francisco region uses the TIR to PME program: relatively high cost, intense invest-
examine installations with personnel management ment in labor, and inability to provide information
programs identified as either potentially bad or poten- about how the program reviewed fits into the total
tially exemplary, but the Philadelphia and Chicago personnel management program. (This latter weak-
regions use it only at installations with personnel ness arises because program reviews focus on a par-
management programs tentatively identified as prob- ticular program and do not, nor are they expected to
lerts. While the TIR offers a means for ensuring examinetheentirepersonnelimanagementprogram,or
regulatory compliance, the relatively small number all aspects of the personnel office's operations, where
conducted--in comparison to the total number of in- the review is being made.)
sta!lations--means that only the "tip of the iceberg" is
being examined. While program reviews are vital to the administration

of any program, MSPB does not believe they arc an
OPM participation in agercy-led reviews under the adequate substitute for comprehensive personnel
new program reached its peak of 31 in 1985, holding management evaluation reviews that include focusing
stcady at around 20 in the other 3 years. These figures on compliance with civil service laws, rules, and
arc small when compared to comparable figures under regulations.
the Civil Service Commission, when each of the 10
CSC regions may have participated in 20 or more
agency-led reviews each year. Nonetheless, these
a gncy-led reviews offer OPM an additional opportu-
nity to exercise a regulatory compliance presence, and
have the added benefit of allowing OPM to observe the
elfectiveness of the agency's evaluation program. As 38 U.S. Merit Systems Protection Board, op. cit., )cc&aihr 1984,
in the case of the Targeted Installation Review, the pp. 120-!21.
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RECENT INITIATIVES Second, preliminary plans for OPM's FY 1989 Pll
agenda were released to agencies at an Interagency

Fortunately, changes to the PME program that OPM Advisory Group meeting held on June 15, 1988. At
initiated in late 1987 are encouraging. First, on Octo- that meeting, OPM's Assistant Director for Ageuicy
ber 30, 1987, through an Interagency Advisory Group Compliance and Evaluation emphasized that the pro-
memorandum, 39 OPM asked agencies to complete a gram was being refocused to provide greater rcguli-
survey concerning their internal PNIE programs. The tory compliance oversight. Key points contained in
memorandum stated that OPM would use the survey the handout from that meeting, outlining the propo,,cd
result,; to determine what PME capability exists at FY 1989 agenda, included:
various organizational levels within agencies. The
information would then be used by OPM as an aid in [adjustment of OPM's methodology] to l-wi,,
plans to systematically monitor agency PM E activity, more intensively on problem specification and
in keeping with an OPM "major area of emphasis resolution. In this context, the FY 1989 prograin
for FY 1987-88 (to strengthen agency PME pro- will focus its efforts on:
gcrams).'"4 This OPM action was consistent with a
recommendation MSPB made in its May 1986 report enhanced Governmentwide oversight of agency
that OPM should "improve its monitoring of agency implementation of high-priority initiative' and

internal PME programs * * *.,,4) selected personnel programs.

Results of the OPM survey were released in February improvement in individual agencies' administra-
1I)89. The results were released in two formats: 1) tion of personnel programs, focusing on agency-
individual profiles of agency evaluation activity that specific issues which have been identificd as
were sent to the agencies they concerned; and 2) a concerns **

summary report, showing the range of activity evident
in all agencies' PME activity (but without identifying correction of installation-level personnel mian-
wA hich agencies are doing what). According to OPM, agement problems. 42

this initial survey effort has established a baseline on
activity. Followup surveys, possibly annually, will Governmentwide compliance reviews will be under-
update the base data and track changes in agency taken for several specific authoities, including "se-
programs. OPM staff plan to use the results of the lected staffing authorities as well as several imore
initial survey to exert influence on agencies that OPM recently delegated authorities.' lu-depth exaii-
considers weak or deficient, particularly on regulatory nation of personnel program aspects [identified as
com1pliance, needing special attention will be conducted, locusing

in FY 891 on identifying needed improvements in IIe
effectiveness of performance management sI,tcni,.

'\()t' Interagency Advisory Group Memorandum dated (ct. 30,

IW7 Stihieci Personnel Management Evalialion (PW) Survey.

ff, m 1.h~ci I) Clogpion. Chairman. Committt. gn Pcrscnncl

'.i,, igmcnt I;valuation. to I AG ('oomitte on Personnel Manage 42 "OPM's Pro'xsed FY 89 Agency CoMplIanLe and lF'alu own
mcnit 1:luai on Program," Handout from Interagency Ad% i ;roup (onhin .cc

on Personnel Management FvalIuatin meeiing helh Jinc t 5. 1ONS. p
hlbldp t 2.

S I criit Stemn s t'ricc in 1,Hard, op. c , May 1986, p. 127 43 Ibid., p 2.
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including quality of performance elements and stan- efforts will be undertaken by OPM headquarters and
d(ards.-"4 Finally, OPM proposes Governmentwide regional offices. Finally, the proposed FY 1989 pro-
reviews of "agency utilization of increased decentrali- gram says "OPM's Regions are strongly encouraged
tation of personnel authorities, Employee Assistance to participate in agency-led reviews in support of
Program effectiveness, and efforts taken toward more enhanced agency internal PME activity.' 47

effective clerical recruitment,' 45all under the heading
of "Improvement Initiatives." These plans and proposals suggest that the OPM evalu-

ation and oversight program has made a beneficial
Beginning in January 1989, OPM also has established "mid-course correction" which should enhance its
a daita base to maintain a record of legal and regulatory ability to achieve a balance between collecting Go v-
,iolations found through reviews or area office con- ernmentwide information necessary for program plan-
tacLt; with agencies. As it grows, this data base will be ning and direction and ensuring a strong regulatory
used to identify patterns of problems in agencics, parts compliance presence. It is hoped that OPM will also be
of agencies, or localities. in a better position to assess whether its own Govern-

mentwide rules and regulations are achieving their
[n addition, agency analysts--specialists in ACE who intended effect or are in need of some adjustment.
ir" aigned to coordinate with and monitor one or
more assigned agencies--routinely review the results SUMMARY OF FINDINGS
of OPM reviews, agency-prepared evaluation reports,
and PMIR analyses. They then follow up regularly OPM appears to have "handed off" regulatory com-
wkith agency personnel officials on problems, trends, or pliance to the agencies. As noted in MSPB 's May 1986
000d practices. This helps eliminate problems and report on OPM's significant actions, at the time 0OI.10
reinforce good practices. OPM reported that PMIR revised its PME program it informed agencies that
emphasis is now focused more on trend and potential they had paramount responsibility for regulatory
problem analysis within each agency, and less on the compliance in their own organizations."' While agcn-
earlier idea of using its indicators to compare and rank cies do have a clear responsibility for ensuring proper
agencies. This change was made to make the PMIR use of personnel authorities, this shifting of compli-
more acceptable--and more useful--to agencies. ance responsibility from OPM to agencies appears to

conflict directly with the language concerning this
()Pl also has initiated other efforts to strengthen point quoted earlier in this report from the legislative
agency internal PME programs. OPM intends to history of the CSRA.

convey OPNI's expectations of agencies' internal
1111- programs; provide feedback to individual agen- MSPB has found that the responsible OPNI program
ces on their programs; and discuss possible program offices have genervilly provided effective rcgulalorv

cnhancements with key agency staff, including oppor- oversight for the delegations of authority under thcir
itinimmcs for greater OPM/agency cooperation. '""6 These jurisdiction. Their reviews, however, tend to be nar-

rowly focused on the specific authorities assigned to

- . p 1

p 2 Ibid., p. 3.

r 48 U.S. Merit Systems Protection Board, op. cit., May N86, p. 122.
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their office. MSPB has also found that OPM's ap-
proach to the overall evaluation of Federal personnel
management during much of this first decade has
lacked the capacity to uncover systemic problems or
abuses in the larger interrelated network of Federal
personnel management laws regulations, programs,
and procedures. This is troubling because, under the
CSRA the emphasis on delegation and decentraliza-
tion is premised on a strong OPM oversight role.

In short, the early revisions to OPM's evaluation
program fell short of providing an adequate level of
OPM capability to ensure regulatory compliance
(including upholding the merit system principles and
preventing or eliminating prohibited personnel prac-
tices). Had the program been left in that mode,
important efforts to simplify or reduce the number of
personnel regulations and to provide agency line
managers greater personnel management flexibility
could have posed unnecessary risks to the merit sys-
tem. The potential damage from unforeseen and
undetected merit system violations and prohibited
personnel practices would be an unacceptable cost for
an otherwise reasonable effort to increase managerial
authority and flexibility. Although OPM's inability to
provide overall Federal personnel program evaluation
and feedback has been open to debate,49 fortunately,
the program continues to evolve in an encouraging
direction.

49 See, for example, U.S. General Accounting Office, OPM's

Approach for Conducting Personnel Management Evaluation,"

Report GAO/GGD-88-1 1, November 1987.
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PROVIDING PROGRAM GUIDANCE AND LEADERSHIP

The entire personnelfleld has deteriorated to where, today, it lacks much capacity
either at OPM or in the agencies to provide leadership.50

BACKGROUND

The above statement is one characterization recently opportunity, pay for performance, or recruiting and
provided regarding OPM's leadership capacity. MSPB's retaining a quality work force, does not depend solely
legislative charter with regard to oversight of OPM on OPM. However, if OPM is fulfilling its leae :rship
requires the Board to conduct an annual review of the role, it is reasonable to assume that OPM should be
"significant actions" of the Office of Personnel exerting positive influence in most personnel program
Management and to submit a report to the President areas. In many cases, this influence may start with
and Congress. 51 In the course of conducting these carefully developed program guidance which has, as
reviews and in many of the special studies of the civil one of its ultimate goals, the development of sound
service system not directly related to OPM's actions, it personnel policies which allow and encourage the
is unusual to find a personnel management program Federal work force to operate effectively and
area or initiative in which OPM does not have or efficiently. 52

should not have a vested interest as the Government's
central personnel management authority. In order to exert this constructive influence, of course,

OPM must develop and maintain the institutional
Because human resource management is a shared capacity to carry out the many elements of its mission
responsibility in any organization, the success or fail- including research, oversight (discussed in the previ-
ure of almost any Federal personnel management ous section), technical assistance to agencies, and
program or initiative, whether it be equal employment program development, guidance, and administra-

tion. A large part of OPM's institutional capacity
resides in the agency staff. In this respect, OPM's
capacity, at least in numbers, diminished significantly

50 Statement by Chester Newland, University of Southern Califor- between 1980 and 1987.

nia, during the seminar cited in footnote 7. See p. 48 of the proceed-

ings. As shown in figure 1, for example, after a precipitous
3-year decline from 1980 to 1983, overall staffing

51 5 U.S.C. 1209(b). Because the Board's review is to cover only levels have hovered around 75 percent of the 1980
those OPM actions deemed to be "significant" in any given year, level. Numbers alone, of course, do not tell the whole
there are a few Federal personnel management program areas which story. Part of what might otherwise have been a
the Board has not reviewed in depth during the last decade, such as

Federal labor management relations and employee training and

development. Lack of a direct review of any particular program area

does not imply that these areas are somehow unimportant but only 52 Peter Drucker argues that "efficiency is doing things right,

that OPM's activities in other program areas were determined to be effectiveness is doing the right things." See l)rucker, P. "The

more significant in each of the years reviewed. Fffective Executive,' Ilcinemann, 1967.
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OPM EMPLOYMENT
Total Number of Employees (1980-1987)

TOTAL

8,213 8,042

7000-

6000,353 

6,340

5,929

4000

Source: Personnel Data File, Civilian Personnel Accounting System (CPAS)

Figure 2

OPM EMPLOYMENT

OPM Employees in Personnel Management Occupations (1980-1987)

TOTAL

01,407 --- _1,350

1.113

991 - ---

920 841
709 748

600-

400-

200

Source: Personnel Data File, Civilian Personnel Accounting System (CPAS)

Note: These data Include the GS-201 (personnel management), GS-212 (personnel
staffing), and GS-235 (employee development) series.
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negative impact on the mission accomplishment capa- (2) Evaluate the research programs established
bility of OPM may have been offset by increased under paragraph (1) of this section;
productivity, automation, reduced workload due to
delegations of authority, and contracting out. (3) Establish and maintain a program for the

collection and public dissemination of infor-
As shown in figure 2, however, when personnel spe- mation relating to personnel management re-
cialists are extracted from the total work force (which search and for encouraging and facilitating
includes investigators, claims examiners, and admin- the exchange of information among inter-
istrative and clerical personnel) we find that the num- ested persons and entities, and;
ber of staff in professional personnel positions has
declined more drastically than the total work force. By (4) Carry out the preceding functions directly or
1987, the number of personnel specialists had been cut through agreement or contract.53

almost in half compared to the number in 1980.
Also, under title VI of the Act, OPM was authorized to

Personnel specialists are frequently the staff members conduct or approve demonstration projects to allow
drawn upon for personnel program development, tech- controlled, measured evaluation of new approaches to
nical assistance, and program reviews, among other personnel management. Under a demonstration proj-
responsibilities. The numbers in figure 2, therefore, ect, certain restrictions of existing personnel law under
provide at least an indication that OPM's ability to title 5 could be waived. These include waiver of
provide overall civil service guidance and leadership restrictions on:
may have declined as the staff decreased, although the
declines are not necessarily proportional. As seen in - Establishment of qualification requirements;
the following discussion of some specific personnel
program areas, however, there is some support for this - Classification methods;
hypothesis.

- Compensation methods and incentive pay;
RESEARCH PROGRAMS AND
DEMONSTRATION PROJECTS - Methods of assigning, reassigning, promot-

ing, or disciplining employees;
Title VI of the Civil Service Reform Act of 1978
directed the Office of Personnel Management (OPM) - Hours of work per week;
to:

- Methods of involving employees, unions, and
(1) Establish and maintain (and assist in the estab- employee organizations in personnel dec i-

lishment and maintenance of) research pro- sions; and
grams to study improved methods and tech-
nologies in Federal personnel management; - Methods of reducing agency staff and grade

levels.

53 5 U.S.C. 4702.
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According to the General Accounting Office (GAO), sources devoted to carrying out that leadership role,
"Title VI was envisioned as an ongoing mechanism however, have been slow in building. For example,
for reviewing personnel techniques and systems. The GAO reported that during fiscal year 1979, OPM had
objective was to be able to respond to changing needs no one staff member assigned full time to guide,
in the federal personnel system as, and when, they coordinate, and ensure the quality of its research. The
arise, thereby lessening the need for overall legislative equivalent of about two staff members were detailed
reform in the future". 54  from other OPM divisions. During fiscal year 1980,

four staff members were authorized to perform these
Demonstration projects, by definition, entail the waiver activities.56 In August 1987 underan OPM reorganiza-
of some provision of law, rule, or regulation and are tion, the Research and Demonstration Staff became
subject to some fairly stringent requirements specified the Research and Demonstration Division. Ten stallf
in the Civil Service Reform Act, including advance members arecurrently assigned to thisdivision--a high
notification and subsequent reports to Congress. Research point in its staffing level since 1980.
projects, on the other hand, can be undertaken within
the scope of existing law but may involve a waiver of OPM's activity level under title VI has been uneven.
OPM procedural requirements. It was anticipated Forexample, OPM produced acomprchensive plan for
under the CSRA that there would be a small but steady research and demonstration projects during fiscal year
stream of demonstration projects and a larger flow of 1979. It also utilized an internal Policy and Research
research projects. At the time of this report, however, Advisory Board to plan a research agenda in conjunc-
OPM had approved and agencies had implemented tion with other agencies, unions, interest groups, and
only four demonstration projects and four research the general public. As part of this effort, OPM co-
programs in the nearly 10-year history of the CSRA. sponsored, with three othercentral management agen-
(See app. C for a brief description of these projects.) cies (OMB, GSA, and GAO), a 2-day public manage-

ment research conference during November 1979 to
It is important to note that these research and demon- foster and encourage the application of new and cx ist-
stration projects appear to be worthwhile initiatives ing research from many academic fields to the public
and, in most cases, are fairly major undertakings. They sector.57

should provide valuable information regarding some
specific personnel issues and systems. The limited More recently (January 1988), the Director of OPM
number of such projects, however, has been disap- invited Federal agencies and other interested parties to
pointing, assist her in framing a research agenda intended to

address the most important questions facing the Fed-
In 1980, OPM informed the President that it would eral work force. This is part of a broad effort by OPM
"play a leadership role in bringing the ideas and to look 10 to 15 years into the future to identify and test
talents of the research communities togethertoaddress potential changes which could help to keep Federal
the challenge of providing better public service through personnel management up-to-date. That agenda has
improved public sector management." 55  The re- now been framed and OPM has invited agencies.

54 U.S. General Accounting Office, Briefing Report To Congres- 56 U.S. General Accounting Office, Report To Thc Congress Of The

sional Requesters,"Federal Pet )nne: Status of Personnel Research United States, "Civil Service Rcform--Whcre It Stands "'odly,"

and i)emonstration Projects," September 1987. May 13, 1980.

55 U.S. Office of Personnel Management, Annual Report for the 57 U.S. Office of Personnel Management; scepp. 16-17ofthc r pon

fiscal yearendcdSept. 30. 1979. This was OPM's first annual report. cited in footnote 55.
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associations, academics, and others to work together Also, OPM has informed MSPB that it has approved a
or independently to address the issues that were pre- fifth demonstration project and published the project
sented. Unfortunately, OPM does not anticipate addi- plan in the Federal Register for public comment.
tional funding for OPM-conducted research relative to According to OPM, three additional demonstration
the agenda items. Nonetheless, OPM's objective is projects have been approved in concept.
that the research agenda will cue agencies in their own
research efforts and create possibilities for pooling EQUAL EMPLOYMENT OPPORTUNITY
resources and for leveraging any non-Federal support.

Another part of the refocusing of Federal personnel
Although OPM appe ,rs to be showing some renewed management responsibilities carried out under the
interest in encouraging research and demonstration Civil Service Reform Act entailed culling inherently
activity, an overall assessment over the last decade conflicting functions from the charters of organiza-
would suggest that its impact has been limited and far tions (e.g., the former Civil Service Commission's
short of original expectations. Part of this may be due roles of administering a personnel management sys-
to certain limitations inherent in the actual legislation tem while at the same time serving as a watchdog over
(e.g., there is no easy way for a successful demonstra- the merit system and performing adjudicatory func-
tion to become permanent and the requirements placed tions). Amid much debate and disagreement, Federal
upon an agency implementing a project are burden- equal employment opportunity functions were among
some). Nonetheless, OPM's research and demonstra- those realigned. 59

tion support and leadership would appear to have been
half-hearted during much of this time. This relatively The need for a coherent equal employment enforce-
low level of activity prompted a 1983 recommenda- ment effort and the desire for improved discrimination
tion from the National Academy of Public Administra- complaint processing resulted in a shift of EEO-related
tion that OPM: functions formerly performed in 18 Government units.

The Equal Employment Opportunity Commission
should provide positive leadership on be- (EEOC) became the "principal Federal agency in fair
half of the President by * * * carrying out employment enforcement"6° and took over from the
far-reaching research and development ef- Civil Service Commission functions relating to Fed-
forts directly or in cooperation with agen- eral EEO administration and enforcement.
cies * -58

Despite this major realignment effort, a significant
It is encouraging that OPM has recently initiated some EEO role was retained in the newly constituted Office
significant "in-house" research projects. These proj- of Personnel Management, and is implicit in OPM's
ects include research on employee health insurance, role as a central personnel management agency. The
market-based pay, and alternative methods for devel-
oping classification standards.

59 A comprehensive discussion of the issues involved in the debate
is found in the 1977 reports of the President's Reorganization Project:

Personnel Management Project, vol. 1, Final Staff Report, and vol. 2,

Appendices to the Final Staff Report.

59 National Academy of Public Administration panel report, "Revi- 60 Message from the President of the United States transmitting

talizing Federal Management: managers and their overburdened Reorganization Plan No. I of 1978 (to consolidate Federal EEO
systems," November 1983. activities), Feb. 23, 1978.
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goal of the Federal Government at the time of the Following the abolishment of the PACE in response to
CSRA was for the Government to be a "model equal allegations of racial bias, the lack of valid alternative
opportunity employer." 61 OPM was to play a pivotal competitive examinations for most PAC occupations
role in this endeavor by: 1) formulating and imple- formerly covered by PACE resulted in a de facto dcle-
menting policies that support the merit principles gation of examining authority by OPM to the agen-
(most significantly in the staffing arena); 2) integrat- cies.62 This diffused responsibility to the agencies for
ing personnel management and affirmative action into the development and defense of a valid merit-based se-
a comprehensive, viable program to facilitate efforts lection process for new hires into positions formally
to arrive at a representative work force; and 3) provid- covered by the PACE. While OPM still continued to
ing Federal leadership in work force planning, utiliza- devote some attention to developing alternative com-
tion, and development. petitive examinations, the authorization of an ex-

cepted examining authority also gave them some
The discussion in this report under the section on "breathing room" at a time when they were reducing
decentralizing personnel management authority touches the resources devoted to test development. The greater
on some of the significant staffing issues that have variety of selection procedures and devices used by the
called for OPM's leadership and action over the last agencies were also less likely to be subject to a con-
decade. For example, a major shift from centralized certed challenge of the type levied against the PACE.
examining to decentralized examining was motivated, This was especially true since a significant proportion
in part, by a desire to improve the representation of of individualshired under Schedule B were minorities.
women and minorities. The previously discussed For example, minority hiring under PACE averaged
abolishment of the Professional and Administrative only 5.9 percent between 1973 and 1980. By contrast,
Career Examination (PACE) resulted from allegations according to OPM, minority hiring under Schedule B
of racial and ethnic bias in the examination, rose to 24 percent in 1986 and 1987.

Clearly, a major challenge for OPM in carrying out its OPM recently announced plans for new procedures for
responsibilities is to assure that there is an appropriate filling entry-level GS 5 and 7 level positions. These
balance between the demands of the merit system and procedures will allow Federal agencies to hire appli-
the goal of a representative work force achieved through cants directly who earn a minimum college grade point
true equality of opportunity and, as neeeded, by af- average in the 3.0 to 3.25 range (still to be determined).
firmative action. This is not always an easy balance to Additionally, applicants may qualify by scoring well
maintain given the critiques which have been levied on a new tool developed by OPM called the Individual
against some of the selection devices used by the Achievement Record (IAR). The IAR consists of a
Federal Government, (e.g., the previously discussed series of questions about certain aspects of an individ-
PACE) and the pressures for increased representative- ual's background including education and employ-
ness in hiring. OPM has traditionally sought to main- ment. The IAR score will be combined with results of
tain this balance through development of valid exam- ajob-related written test to form a single score. Infor-
ining or selection devices and the encouragement of mation disseminated by OPM indicates that there are
affirmative action and equal employment opportunity only "small differences between the IAR scores of
efforts consistent with the merit principles. blacks and whites." OPM also indicated that veterans'

61 See prepared statement of Alan K. Campbell, Chairman, U.S.

Ciil Service Commission, contained in "Reorganization Plan No. 2 62 See the previous discussion in this report of the Schedule 1
of 1978," Hearings Before a Subcommittee of the Committee on excepted appointment authority following the abolishment of the

Government Operations, Htouse of Representatives, 95th Cong., 2d PACE.

sess., June 6, 13, and 15, 1978.
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preference would be applied to these hiring proce- From the beginning, the question of roles and respon-
dures, although its application in conjunction with the sibilities for this program has been problematic. Agencies
use of screening by grade point average could be experienced confusion and duplication of effort, and
probiematic. Whether the new procedures will main- OPM itself in its 1981 report to Congress stated that
tain the necessary balance between EEO goals and "several agencies * * * reported their perception that
merit system considerations remains to be seen. OPM's guidance on FEORP and EEOC's instructions

for agency affirmative action programs were confus-
While EEO efforts had previously been mounted in the ing or inconsistent with each other." 65 Just 6 months
Federal Government,63 the CSRA institutionalized the earlier, after the House Subcommittee on Civil Service
national policy that the Federal work force should held 10 days of oversight hearings on the implementa-
reflect the composition of the public it serves. 64 This tion of the CSRA, similar conclusions surfaced. Shortly
concept of representation was to be promoted by a after hearings ended, the following observations were
Federal Equal Opportunity Recruitment Program entered into the record:
(FEORP). OPM was given implementation responsi-
bilities for FEORP in line with its positive personnel The Office of Personnel Management and
management role. An assessment of how OPM has the Equal Employment Opportunity Com-
complied with the spirit and intent of the law mandat- mission have not made it clear to agencies
ing a FFORP provides a characterization of OPM'q what responsibilities each hass for oversee-
EEO posture in the 1980's. ing and implementing the program.

At the outset, it is important to distinguish between * * * The Office of Personnel Management
assessing the success of FEORP as a program, and the steadfastly refuses to exercise its enforce-
success of OPM in executing its pivotal role relative to ment powers to encourage agency compli-
FEORP. The focal point for Federal recruitment ance, while the Equal Employment Oppor-
efforts is at the agency level, where the actual jobs are. tunity Commission has no enforcement
Indeed, the CSRA recognized agency-level recruit- powers to exercise.66

ment programs as the building blocks of the Govern-
mentwide mandate for improved representation. Yet, Some of these problems were unquestionably attribut-
in giving OPM the responsibility for implementing, able to the new organizations and working relation-
monitoring, and evaluating FEORP, Congress clearly ships which resulted from the CSRA. Under the
meant for OPM to "steer" the course of the program realignment of EEO-related functions, the EEOC became
and facilitate its success. The history of FEORP has the primary Federal agency in EEO matters. However,
shown, however, that the program's course has been
less than smooth.

65 U.S. Office of Personnel Management, Report to Congress.

"Annual Report on the Implementation of the Federal Equal Oppor-
tunity Recruitment Program," Jan. 31, 1981.

63 Specific inmiatives to promote EEO go back over 40 years to 1941

when President Franklin D. Roosevelt issued Executive Order 8802, 66, Equal Employment Opportunity," I learings Before the Sub-

aimed at aiding employment opportunities of blacks, committee on Civil Service of the House Committee on Post Office

and the Civil Service, 96th Cong., 2d sess., June 10, 1980, Appendix

L S.C 1 Ol(b)(1l No. 4, letter to the President.
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the new EEO-related minority recruitment program-- requirements is illustrated by the fact that, despite the
FEORP--was assigned to OPM for development and aforementioned agreement, EEOC instructions to
implementation. Given the evidence of initial confu- agencies for submission of their FY 1988 through FY
sion over roles and responsibilities for FEORP, and 1992 affirmative employment plans do not spccifi-
how it would relate to other agency EEO efforts, OPM cally mention FEORP, except to say in the appendix
has faced a considerable education and information that "statutory authority fur (FEORP) program over-
void. It has attempted to fill the void through a number sight was given to OPM * * *"

of approaches, including briefings, training sessions,
conference participation, seminars, workshops, and A valuable role which OPM can play in assisting
Interagency Advisory Group (lAG) meetings. OPM agencies is devising practical ways to clarify and relate
has also produced Federal regulations and other writ- the various special-emphasis recruitment and hiring
ten program guidance that serve to explain the pro- programs. A particularly useful tool, a pamphlet 'n
gram and define expectations. noncompetitive appointmenLs, was distributed by OPN'I

in October 1980. In this pamphlet, OPM presented a
Nonetheless, the exact nature of FEORP planning and comprehensive listing of appointment authorities
reporting requirements is, at best, difficult to discern at available to Federal agencies, with a brief explanation
first glance. OPM has described basic requirements in of circumstances under which they are appropriate for
its regulations (5 CFR 720.205) and in FPM Letter use. Unfortunately, its useful life was somcwhat short
720-2 (Sept. 19, 1979). Basically, agencies must have since it appears that the pamphlet has been neither
an up-to-date equal opportunity recruitment program updated and maintained nor offered through routine
plan which includes annual specific determinations of distribution channels.
underrepresentation. At least eight other elements, all
of which require agencywide analysis and not a small OPM itself has acknowledged that a more systematic
amount of narrative coverage, are required (e.g., "Iden- approach to its guidance could be achieved], and rc-
tification of training and job development programs ported to Congress in January 1986 that it would be
the agency will use to provide skills, knowledge and "combining all the existing Affirmative Employment
abilities to qualify increased numbers of minorities Programs handbooks, including FEORP, Hispanic
and women for occupational series and grade levels Employment Program, Federal Women's Program,
where they are significantly underrepresented"). 67  and other affirmative employment programs into one
These plans do not have to be submitted routinely to handbook. ' 69 As of December 1988, OPM had not
OPM, but in accordance with an agreement between issued such a handbook, nor was publication immi-
OPM and EEOC, they must be incorporated in an nent. In 1984, in response to MSPB's inquiry about
agency's EEO plans, and must be "separable parts of regulations or other instructions on FEORP implemen-
those plans for purpose of review by and submission to tation it had provided to agencies, OPM asserted that it
the Office of Personnel Management." 68 The lackof planned to revise and reissue FPM Chapter 720,
clarity surrounding FEORP planning and reporting "Affirmative Employment Programs." The new

Chapter 720 was to contain comprehensive guidance

67 5 C1"R 720.205. 69 U.S. Office of Personnel Management, Report to Congress,

"Seventh Annual Report on the Implementation of the Federal l-qu:
68 Ibid. Opportunity Recruitment Program (fEORP)," Jan. 31, 1986.
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and instructions on all elements of OPM's Affirmative The January 1989 FEORP report also includes OPM
Employment programs, including FEORP. OPM also initiatives that were taken during FY 1988 in support
reported to Congress in the January 1986 FEORP of recruiting and advancing minorities and women.
report that a complete revision of the FPM guidance While some of these initiatives have a broad recruiting
and program regulations was underway. As of Decem- focus which does not appear to target minorities and
ber 1988, these revisions were yet unpublished, women (e.g., a national recruiting symposium held in

Washington, DC, on June 23, 1988), most of them
The task of assessing and reporting on the effective- appear to have the recruitment of minorities and women
ness of FEORP is the responsibility of OPM, which it as theirprimary focus. Notable in this regard is a "High
fulfills each January with a report to Congress. OPM's Technology Minority Job Fair" which is held annually
most recent report to Congress70 indicates that there in Albuquerque, New Mexico, as well as a "Miami
have been overall gains for minorities and women in Targeted Job Fair" which was held in a prernminately
terms of total numbers in the Federal civilian work Hispanic community in Miami, Florida.
force. According to OPM's total representation in-
dex, 71 full parity had been achieved for most catego- FEORP, of course, is just one aspect of the Govern-
ries of minorities and women as of September 1988. ment's overall effort to assure commitment to the
However, this may be somewhat misleading since goals of equal employment opportunity. Further, as
progress still needs to be made to increase the repre- reiterated by several generations of OPM Directors, it
sentation of minorities and women in specific occupa- is "a recruitment program, not a hiring program."
tions and grade levels. For example, black men and However, OPM's inconsistent handling of its FEORP
women are still underrepresented at higher grade lev- responsibilities provides at least one indication that,
els, particularly at GS 13-15 and Hispanic males are during its first decade, OPM has provided erratic, and
still underrepresented at all grade levels. Because an at times insufficient, leadership and guidance in the
in-depth analysis of the implications of the data is areas of equal employment opportunity and compli-
absent, the report gives a favorable first impression ance with the meritsystem. Currently, however, OPM
which may mask basic programmatic difficulties. MSPB is devoting increased attention and resources to equal
has previously expressed concern about OPM's focus employment opportunity with apparent success.
on a descriptive approach, to the exclusion of insight-
ful analysis of the program's effectiveness. 72  PAY FOR PERFORMANCE

Performance and pay were two major components of
the Civil Service Reform Act of 1978. The Act's
"Findings and Statements of Purpose" state that:

70 U.S. Office of Personnel Management, "Tenth Annual Report to

Congress on the Federal Equal Employment Opportunity Recruit-

ment Program (FEORP)," January 1989. 72 Discussion about FEORP program implementation and OPM's

monitorship and evaluation role has been included in a number of
71 The representation index is a single numerical index developed previous MSPB reports. See U.S. Merit Systems Protection Board,

by OPM which shows the ratio between the percentage of a minority op. cit., June 1981, pp. 53-75; "Report on the Significant Actions of

or gendergroup's representation in an employment category (occupa- the Office ofPersonnel Management During 1981," December 1982,

tion group and grade) with that qame group's representation in the pp. 53-57, op. cit., December 1983, pp. 131-133; and op. cit., Decem-

civilian labor force. br 1984, pp. 91-103, 113-115, and appendix E.
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It is the policy of the United States that The survey also asked Federal employees a related
* * * in appropriate instances, pay increases question on the issue of fairness of performance stan-
should be based on quality of performance dards. In response to the statement "The standards
rather than length of service.73  used to evaluate my performance are fair," 53 percent

of respondents stated that the standards were fair,
It is clear that Congress intended for performance- while 24 percent thought their standards were not fair
based pay to be another primary "tool" for Federal and 21 percent thought the standards were neither fair
agencies to use in meeting the objectives of the CSRA. nor unfair.
Individual Federal agencies were expected to fashion
the operation of their own performance appraisal sys- OPM has noted its awareness of the "continuing
tems to meet the unique needs of their own organiza- problems with the development of practical and rea-
tions and to motivate their employees toward higher sonable standards." 77 OPM's position, however, is
levels of efficiency and effectiveness. OPM's basic that individual agencies should address this problem
responsibility is to help assure that these systems are as by enhancing their internal quality control efforts. 8

effective as possible in that regard. To do this, Con- This is an area where OPM could exercise more direct
gress expected OPM "to require agency compliance leadership through increased technical assistance ef-
and to ensure that performance appraisal systems meet forts. We note that OPM has issued five handbooks
standards established by the Office of Personnel Man- and a management brochure on the subject of perform -
agement." '74  ance standards. This generic approach, however, will

not be equally effective in all agencies and should be
The CSRA also assigned OPM specific responsibility supplemented by other "hands on" methods of assis-
to "make technical assistance available to agencies in tance. For example, OPM should target more direct
the developmentofperformance appraisal systems." 75  technical assistance to those agencies which it identi-
In carrying out this responsibility, OPM has developed fies as being deficient in developing effective per-
requirements for agency performance appraisal sys- formance elements and standards.
tems which emphasize the need for: 1) fair standards
under which work can be evaluated; and 2) standards In 1984, Congress revised the merit pay system estab-
which are reasonable and accurate. A 1986 MSPB lished under the Civil Service Reform Act with a new
survey76 provides a useful gauge of the extent to which system called the Performance Management Recogn i -
Federal employees perceive their performance stan- tion System (PMRS). 7 9 The new legislation contained
dards as fair and accurate. In that survey, approxi-
mately half (52 percent) of the respondents said the job
elements in their performance standards were accu- 76 The Merit Principles Survey was an extensive survcy of a
rate, while 15 percent said they were not accurate and stratified random sample of Federal employees. The survey, which
about a third (31 percent) thought they were accurate gamered 16,651 responses from the 21,620 questionnaires sent out
to "some extent." (77 percent response rate), was designed to provide valid results for

the entire full-time, permanent Federal work force, as well as eamh u
the 22 largest Federal agencies.

73 5 U.S.C. 1101; see the note titled Findings and Statement of

Purpose in Supplement 1988. See U.S. Office of Personnel Management, "Report to the Presi-
dent and the Congress on the Performance Management and Recog-

74 ".Legislative listory," p. 658. nition System, March 1988, p. 1.

7 5 U.S.C. 4304(a). 78 Ibid., p. 6.

79 5 U.S.C. 5408
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a "sunset" provision terminating PMRS after Sep- found evidence that high performance ratings for large
tember 30, 1989, unless action is taken to extend or percentages of employees are a major factor contribut-
amend it. OPM is also required to prepare annual ing to the problems agencies report they are experienc-
reports on the effectivenessofthePMRS. OPM's first ing in providing meaningful recognition to top per-
report was issued September 1987 and covered the FY formers. However, whether funding would be dcemed
1984 and 1985 performance cycles. In that report, "adequate" if a smaller percentage of employees
OPM concluded that there is: received the highest performance ratings (presumably

giving each of those employees a larger dollar award)
greater acceptance of PMRS than the Merit is still an open question.
Pay System, but concerns remain with the
objectivity of performance appraisals, con- OPM's second report on the PMRS was issued in
sistency of performance standards and equity March 1988 and covered the FY 1986 performance
of performance ratings.80  cycle. That report concluded that the PMRS:

A 1987 GAO report8' found that some of the problems was generally effective in achieving its
that were prevalent under the merit pay system still objectives during the FY 1986 performance
exist ,nder the PMRS. For example, factors unrelated cycle. Problems remained, however, with
to performance affected the sizes of performance awards respect to the employees' acceptance of
received by PMRS employees. GAO also reported that PMRS and the system's ability to provide
employees have varied levels of understanding of the accurate assessments of performance. The
PMRS and some of its intended benefits. In addition, demonstrated inflation of rating levels leads
some of the negative perceptions employees had about to the broad distribution of performance
merit pay--such as mistrust of their performance ap- awards rather than their intended use of
praisal systems and concerns about insufficient funds rewarding superior performance. These
to adequately reward performance--appear to have s -:: . -ontinued attention if
carried forward to the PMRS. the system is to meet its original purpose. 3

In MSPB's examination of the PMRS, the Board noted The problems identified in the operation of the PMRS
that many agencies believed that funding for the per- have been persistent and may partly reflect OPM's
formance awards component of PMRS was inadequate somewhat "hands off" approach to agency implem-
to meet the requirements of the system. 82 The Board entation of the PMRS. To OPM's credit, however, it

also had responsibility for overseeing the implementa-
tion of several major performance management pro-
gram changes in the last few years and perlormed that

X0 U.S. Office of Personnel Management, Report to the President
and the Congress on the Performance Management and Recognition 82 U.S. Merit Systems Protection Board, "Pcrfonnancc Manage-
System, July 1987, p. 1. ment and Recognition System: l.inking Pay to Performance," lc-

cember 1987. p. 6.
81 U.S. General Accounting Office, "Pay For Performance: Im-

plementation of the Performance Management and Recognition 83 United States Office of Personnel Managcment, op. cit,, March
System," January 1987. 1988, p. 16.
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responsibility well. OPM also issued separate regula- In an early report on OPM's significant actions during
tions on reduction in force (RIF) 4and incentive awards calendar year 1981, MSPB expressed concern:
which are designed to strengthen the linkage between
performance and personnel decisions. *** about a number of areas in which we

believe the "human capital" of the merit
As discussed in the section on oversight of the civil system may be at risk. In view of OPM's
service system, OPM has also increased emphasis on responsibility as the principal steward of
performance management in its personnel manage- this capital, we comment on these areas in
ment evaluation (PME) program. Performance man- some detail in the remainder of this report.
agement is now one of five personnel functional areas They involve the broad issues of Federal
reviewed during Installation Assessment Visits and employee morale and the government's
one of three focus areas contained in Personnel Man- ability torecruit, motivate,and retain highly
agement Indicator Reports.85  qualified individuals. 6

OPM has worked to develop analytical tools to moni- In a report several years later on the Government's
torandanalyze performance managementpatterns and ability to attract quality college graduates to Federal
trends. The Performance Management Information service, MSPB found that at least part of its original
System (PERMIS) is one example. PERMIS is a concern was still valid. It noted, for example, that:
computerized data base which draws its raw data from
OPM's Central Personnel Data File. It would appear, *** the Government is not perceived as an
therefore, that OPM has taken steps to increase its "employer of choice" by many graduates
ability to take a more pro-active role in making pay for of some of the country's most highly rated
performance as much a reality as possible. academic institutions. * * * This raises

zonLerns about the future quality of the
RECRUITING AND RETAINING A HIGH Federal work force and its ability to effec-
QUALITY WORK FORCE tively and efficiently carry out the neccs-

sary functions of Government.
7

In the wake of a revitalized interest in improving the
public service, renewed awareness has been directed In the latter report the Board also acknowledged some
toward the necessity of recruiting a high quality Fed- recent initiatives which OPM has taken to address that
eral work force. For example, the National Commis- situation and which we encouraged be continued. The
sion on the Public Service (the Volcker Commission), Board also made a number of recommen(dz ions for
a private, nonprofit organization, was formed in 1987 future OPM activities including the suggestion that:
for the express purpose of dealing with growing con-
cerns about the morale and quality of the Federal
public service.

9
4 See U.S. Merit Systems Protection Board, "Reduction In Force: 86 U.S. Merit Systems Protection Board, op. cit., )ecember 1982, p.

The Evolving Ground RuIcs," September 1987, for an analysis of the 15.

R[F rcgulations that were effected in February 1986.
87 U.S. MeritSystems Protection Board, "AttractingQuality Grtdu-

85 See this report's section on "Overseeing the System" for a atestotheFederalGovemment: A ViewofCollegeRccruiting," June

complete discussion of OPM's PMIF program. 1988, p. vii.
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OPM should also aggressively continue *** recruiting and retaining a quality work
exploration of ways to shorten the competi- force. Because of the work force's chang-
tive recruitment process while preserving ing demographics and increasing competi-
the underlying merit principles. Efforts tion for individuals with critical skills, the
need to focus on enabling the individual Federal government is forced to operate in
manager to make job offers in a more timely a difficult labor market * * *. OPM may
manner. 88  need to provide better Governmentwidc

personnel management leadership."
On a number of occasions, Constance Homer, a former
Director of OPM also has publicly expressed her One hopeful sign of a renewed OPM commitment is
concern about the Government's ability to maintain a found in its 1988 report to Congress on FEORP in-
highly qualified work force. In one statement she plementation. In that report, OPNI notes that it is
noted: refocusing attention on "providing Icadership and

guidance on developing a cost effective and practical
We are coming into a period of labor short- nationwide recruiting program * ** .*"° Notable in
age because of the end of the baby boom. In this regard is OPM's recruiting information packet uni-
the next 10 years, the Federal Government veiled in 1988, called "Career America--The U.S.
is going to have to compete as it never has Government: Find out why it's becoming the first
before. 89 choice." Designed to promote the desirability of the

Federal Government as an employer to college stu-
At recent hearings on proposed legislation to improve dents, the packet is well-designed and visually attrac-
the Government's ability to attract talented employees tive. Unfortunately, the cost of a packet per recruit
at all levels, experienced individuals from the public, (OPM estimates it to range from $4.30 to S7.50,
private, and academic sectors prese,;ted their views on depending on the quantity ordered) may restrict wide-
the dilemma the Government faces. The testimony of spread use by Federal agencies.
the Comptroller General of the United States ex-
pressed the views of the General Accounting Office on It is also encouraging that OPM recently authorizcd
this important topic. According to GAO, among the agencies to use commercial recruitment firms to locate
most pressing challenges in the area of Federal human candidates. Once candidates are located, of course,
resource management is the goal of: they must still enter Government through the competi-

tive appointment process. Nonetheless, this method
has potential for increasing agencies' recruiting flext-
bility and effectiveness.

90 Statement by Honorable Charles A. llowsher, the ('onptrolcr

General, before the U.S. House of Representativcs, Committee on

Post Office and Civil Service, Subcommittee on Ciwl Scr, i,.c, I lcar

ings on Excellence in Government, Mar 24, 1988. 'hc hill undci
8 Ibid., pp. 31-32. discussion was IIR. 2882, l(Xh Cong.. 1st sess.. "lxcellcnce it

Government Management Act of 1987."
89 As quoted in "Uncle Sam Intensifies Effort to Recruit College

Graduates," the Washington Times, Mar. 17, 1988, p. B4. 91 U. S. Office of Personnel Management, op. cit., Jan. 31, 198S
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LOOKING TOWARD THE FUTURE Its second 10 years may be crucial ones for the Office
of Personnel Management as it strives to provide

Since its creation 10 years ago under the Civil Service guidance and leadership to the civil service system in
Reform Act, the Office of Personnel Management has a setting where change may be the main constant. The
undergone a series of organizational, policy, and pro- Board hopes the experiences of the first 10 years,
gram changes as it assumed its roles as the Federal objectively evaluated, will assist OPM in successfully
Government's central personnel management agency meeting the challenges of the next decade and beyond.
and the President's personnel management agent. As
described in this report's retrospective examination of
some of the significant events which occurred during
those first 10 years, the transition has not always been
smooth or consistently in a positive direction.

This report provides an assessment of some of OPM's
institutional strengths and weaknesses which have
become more evident through the magnifying glass of
historical perspective. The value of such an assess-
ment is not so much what it says about the past, but
what it may suggest about the future. Thedemandsand
pressures placed upon the Federal Government will
continue to increase as the needs of our Nation change
in an increasingly complex world. If the Government
is to succeed, it must do so on the strength of a highly
qualified and motivated work force. Or, as stated in a
recent "transition summary" by the General Account-
ing Office:

If the quality of the Federal work force is
reduced the quality of government services
and programs is reduced. The bottom line
in this situation is not less profit, but, more
importantly, less effective government serv-
ices--services that touch the lives of liter-
illy millions of people--and, therefore, less

respect for the government. Sophisticated
systems and controls are only as good as the
people who must carry them out.92

92 U.S. General Accounting Office. Transition Series,"The Public

Service," GAO/CG-89-2TR, November 1988, p. 4.
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APPENDIX A--PUBLISHED MSPB REPORTS CONCERNING OPM
SIGNIFICANT ACTIONS

(1) Report on the Significant Actions of the Office of Personnel Management During
1980. (June 1981)

(2) Status Report on Performance Appraisal and Merit Pay Among Mid-Level
Employees. (June 1981)

(3) A Report on the Senior Executive Service. (September 1981)

(4) Breaking Trust: Prohibited Personnel Practices in the Federal Service, Director's
Monograph. (February 1982)

(5) The Other Side of the Merit Coin: Removal for Incompetence in the Federal
Service. Director's Monograph. (February 1982)

(6) Report on the Significant Actions of the Office of Personnel Management During
1981. (December 1982)

(7) Reduction-in-Force in the Federal Government, 1981: What Happened and
Opportunities for Improvement. (June 1983)

(8) Report on the Significant Actions of the Office of Personnel Management During
1982. (December 1983)

(9) The RIF System in the Federal Government: Is It Working and What Can Be Done
To Improve It ? (December 1983)

(10) Significant Actions of the Office of Personnel Management: A Labor-Manage-
ment Dialogue. (August 1984)

(11) Report on the Significant Actions of the Office of Personnel Management During
1983. (December 1984)

(12) The 1984 Report on the Senior Executive Service. (December 1984)

(13) Report on the Significant Actions of the Office of Personnel Management During
1984-1985. (May 1986)1

(14) Reduction in Force: The Evolving Ground Rules. (September 1987)

In 1987, MVS' 1 began publishing a series of reports analyzing the significant actions of OPM. This was a
departure fro . ASPB's previous practice of publishing one significant actions report which covered each

calendar year.
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(15) In Search of Merit: Hiring Entry-Level Federal Employees. (September 1987)

(16) Expanded Authority for Temporary Appointments: A Look at Merit Issues.
(December 1987)

(17) Performance Management and Recognition System: Linking Pay to Perform-
ance. (December 1987)

(18) Federal Personnel Policies and Practices--Perspectives From the Workplace.
(December 1987)

(19) Toward Effective Performance Management in the Federal Government. (July
1988)

(20) Attracting Quality Graduates to the Federal Government: A View of College
Recruiting. (July 1988)
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APPENDIX B--OPM'S PERSONNEL MANAGEMENT EVALUATION (PME) PROGRAM
COMPONENTS

OPM' s revised PME program was originally built around the following six components, for which the current
status is indicated in the table following the narrative.

(1) The Installation Assessment Visit (IAV), which was intended to obtain basic information for OPM 1o
conduct off-site data analysis on an installation, agency, or Governmentwide basis. Originally planned as a
1- or 2-day visit for one or two people, by 1987 IAV's typically took 2 or 3 days. Data are collected before
the IAV and verified and completed during the visit. Installations are selected for IAVs on a random basis
intended to ensure that all installations meeting established criteria are visited during a 5-year cycle;

(2) Issue Analyses, which were major, comprehensive studies of one aspect of any of five major personnel
management areas--position classification, position management, staffing, performance management, or
merit personnel administration;

(3) Regional Probe Studies, which were regionally directed studies which address merit implications of
Federal personnel management in the region. They are limited in scope and are intended to determine whether
more factfinding is needed for policy development, or whether the regional information is sufficient;

(4) Compliance Oversight Reviews, which were studies triggered by OPM's Compliance Division's own
analysis or by information from other evaluation activities. They are Governmentwide, statistically based
studies of possible violations of personnel laws or regulations;

(5) Targeted Installation Reviews, which are evaluation activities performed at the discretion of an OPM
regional director, dealing with areas of particular importance to the region. As originally envisioned and
implemented, resources for this component were limited to no more than 5 percent of the region's fiscal year
PME allocation; and

(6) Agency-Led Reviews, where OPM participates in evaluations led by Agency personnel. OPM evaluators
are allowed to participate if the installation being reviewed is included in the OPM region's schedule for the
year and if the OPM regional office can afford the resources to participate.

OPM later added a seventh program component--the Personnel Management Indicators Report--(PMIR)
which is a statistical/numerical reportbased on information from IAV's and otherpersonnel data sources. The
PMIR has two main purposes: 1) the direct evaluation of agency personnel management performance, and 2)
the targeting of scarce evaluation resources.

A November 1987 GAO report' contained figures reported by OPM for activity in each of the seven program
elements for the 3-year period spanning 1984 through 1986. The 1984-1986 data below are from page 3 of
the GAO report, with 1987 data obtained from OPM and added:

I U.S. General Accounting Office, "OPM's Approach for conducting Personnel Management Evaluation," Report GAO/GGD-88-11,
November 1987.
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Summary of OPM Personnel Management Evaluation

Program Activity, by Component, 1984-87

1984 1985 1986 1987
Program Component Review Reviews Review Reviews

Installation Assessm ent Visit .......................... 872 .................... 794 .................. 572 .................. 581

Issue A nalysis .................................................... 4 ........................ 0 ...................... 0 ...................... ()

Regional Probe Study ................. 11...........a.......... a .......... a

Compliance Oversight Review ............ 0..........0.... .......... a.......... a

Targeted Installation Review ............. 3...........7.......3..........23.......... 19

Agency-Led Review .................. 18..........31.......... 16 .......... 22

Personnel Management Indicators

Report ............................................................ b..........b .......... b .............. b

a--Discontinued.

b--This report is based on IAV's and other personnel data sources; no separate review is conducted.
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APPENDIX C--APPROVED RESEARCH AND DEMONSTRATION PROJECTS

Demonstration Projects

Demonstration projects, under title VI of the Civil Service Reform Act, entail waiver of a
provision of civil service law, rule, or regulation (e.g., the methods prescribed by statute for
classifying positions and compensating employees) and are subject to some fairly stringent
requirements regarding the scope of the project, the approval process, and the way in which
it is evaluated and the results reported. The following discussion summarizes demonstration
projects that have been approved by OPM and implemented by agencies.

The Navy demonstration project was implemented in 1980 at the Naval Weapons Center in
China Lake, California, and the Naval Ocean Systems Center in San Diego. Congress has
since extended the project until 1990. The project simplifies the personnel system by
substituting four to six broad pay bands for the General Schedule system to provide manage-
rial flexibility. The system also uses performance-based pay for all GS and GM employees,
as well as a performance appraisal system that requires joint goal-setting by supervisors and
their subordinates. This project has been in operation for 8 years and has involved thousands
of employees in a wide variety of occupations.

The FAA Airway Science Project tests an alternative selection process for the four major
FAA occupations (air traffic controller, aviation safety inspector, electronics technician, and
computer specialist). The performance of graduates of Airway Science curriculums will be
compared to that of traditional hires to determine whether Airway Science graduates perform
better in theirjobs. The FAA project was implemented in 1983. FAA has requested a 4-year
extension of the project to validate the results.

The National Bureau of Standards project was mandated by Congress under the agency's
funding authorization. This project tests a market-sensitive pay system which considers total
compensation comparability in establishing pay ranges. It also tests: position classification
based on pay bands; performance appraisal using peercomparison and ranking; performance-
based pay and bonuses; supervisory/managerial pay differentials; recruitment and retention
allowances; employee development including sabbaticals; and direct examining/hiring.

The Air Force PACER SHARE project at McClellan Air Force Base in Sacramento,
California, is a productivity enhancement project. The objective is to demonstrate that the
productivity of a Federal military installation can be significantly improved through the im-
plementation of a more flexible personnel system and financial incentives in the form of
productivity gainsharing.' The concept of pay for organizational performance will be tested
at McClellan, and individual performance appraisal will be eliminated. Gainsharing bonuses
will be paid to all employees as long as the productivity of the entire organization increases.

I A gainsharing program is an incentive system that measures gains in employee productivity and shares the resultant

qavingv ' ewe.en employees and the organization.



41

Research Projects

Research projects, also encouraged under title VI of the CSRA, are those which can be con-
ducted within the scope of existing law and regulation but which do require waiver of
existing OPM procedural requirements. The approved research programs are at the Depart-
ment of Defense (two); the Naval Supply Center, Department of Navy; and the Bureau of
Labor Statistics, Department of Labor.

The Department of Defense Model Installation Program (MIP) is an experiment in deregu-
lation under which OPM often agrees to waive their procedural requirements. MIP covers
over 50 Defense installations which have submitted 143 requests for waivers, 64 of which
have been approved or otherwise accommodated by OPM.

The Experimental Civilian Personnel Office Proiect (EXPO) is also a Department of
Defense experiment designed to increase personnel office productivity and improve
delivery of personnel services. The experiment involves 11 sites throughout the Depart-
ment which test changes to current personnel operations in such areas as performance man-
agement, classification, compensation, appointments, promotions and details, training, and
temporary employment.

The Naval Supply Center in Norfolk, Virginia, implemented an experiment in November
1986 which is testing an automated classification system, the delegation of classification
authority to supervisors, and the substitution of generic classification standards for
traditional, occupation-specific standards.

The fourth research program is a multipurpose job analysis which is being conducted by the
Bureau of Labor Statistics. This program covers GS-334, Computer Specialist positions
from grades 5 through 15.


