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ABSTRACT

The latest Quadrennial Defense Review (QDR) determined
that the Department of Defense must reduce the amount of
the money it spends on infrastructure to recapitilize the
armed forces. The QDR and the General Accounting Office
(GAO) have identified the «civilianization of military
support billets as a means of cutting infrastructure
spending. This. thesis studied the Navy’s Fleet Support
Community (designator 1700) to determine the feasibility
and potential savings of converting certain 1700 billets
ﬁrom military to civilian. Civilianization of billets
would have a significant affect on the Fleet Support
Community and, possibly, on the number of female Naval
officers. This thesis explored options for the community’s
future and studied the impact changes might have on female
officer manning. If the 628 billets this thesis identified
as conversion candidates were civlianized, an annual
savings of $7.4 million would result. Howevér, military
and civilian personnel cannot be compared on the basis of
cost only, other issues must be considered before any

decision to civilianize billets could occur.
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I INTRODUCTION

A. PURPOSE

- This research paper analyzes the Fleet Support
Community (FSC) billet base to determine if civilianization
of billets is a viable option. Conversion of billets can
save money because, on a pay and benefits basis, equivalent

civilians are less expensive than military officers are.

B. BACKGROUND

One of the most difficult issues the Department of
Defense (DOD) faces is how to replace or modernize aging
weapons systems in the face of static or declining defense
budgets. The 1997 Department of Defense Budget provided
approximately $257 billion in appropriations for defense
spending. The Future Years Defense Plan projects virtually
zero funding growth in the defense budget through the year
2001. DOD currently spends 60 percent of its budget on
infrastructure activities.! Planned infrastructure funding
is projected to remain at about 60 percent in DOD’s 1997-
2001 budgets.? The recent Quadrennial Defense Review (QDR) ,
Bottom Up Review and the General Accounting Office (GAO)
have all concluded that the Department of Defense must cut
the money it spends on infrastructure to recapitilize the

armed forces.?

! DOD defines infrastructure as those activities that provide support
services to mission programs, such as combat forces, and primarily
operate from fixed locations. DOD accounts for its infrastructure
activities in eight categories: installation support; central
training; central medical; central logistics; force management;
acquisition infrastructure; central personnel; and central command,
control and communications.

2 GAO Report GAQO/NSIAD-97-127BR

? Ibid




Thirty percent of infrastructure spending goes to
military personnel accounts.® The GAO found that about 45
percent of active-duty military personnel, or 660,000 men
and women, officer and enlisted, are assigned to support
activities. The QDR and the General Accounting Office have
identified the civilianization of military support billets
ags a means of cutting infrastructure spending. The GAO
concluded that civilian civil-service employees, of a
comparable grade, could perform many of the support
activities for an average annual $15,000 saving compared to
active duty military officer personnel.®

The Navy’sAFleet Support Community (FSC), designator
1700, performs support functions. Consisting of
approximately 1800 officers, the FSC mission is:®

Support fleet and joint operations through
management of the fleet support establishment and
the development of highly specialized technical

and analytical capabilities. Fleet support
officers are the primary source of officers
trained, educated and experienced in the
intricacies of shore station and support
management .

The Fleet Support mission is executed through three
specialty areas or “core competencies.” They are (1)
Logistics Support, which includes shore station management
and sealift; (2) Manpower Personnel and Training (MPT),
which includes personnel accession, personnel management,
manpower/ personnel/ training analysis and personnel

development; (3) Space and Electronic Warfare (SEW), which

4 .

Ibid
® Tom Bowmen, Shift Military Support Jobs to Civilians, Close
Inefficient Facilities, GAO Urges, Baltimore Sun, April 5, 1997
¢ Fleet Support Community, A Brief for CNO, 21 March 1996




includes space operations, information warfare, information
systems management and IUSS.’

This thesis analyzes the FSC billet base to determine
the feasibility of converting certain 1700 billets from

military to civilian and the resulting potential savings.

C. OBJECTIVES

This thesis attempts to determine if converting some
FSC billets is feasible and if budgetary savings could
result from the conversion. This thesis also addresses the
impact conversion would have on the FSC community and

explores possible options for the community’s future.
D. RESEARCH QUESTIONS
1. Primary Research Question

Can some FSC billets be converted to Civil Service,

and, if so, what savings, if any, will result?
2. Secondary Research Questions

- a. What is the history of the Fleet Support
Community (FSC) and how did it evolve to its present state?
b. What is the mission of the FSC and how does it
accomplish its mission?
c. What criteria should be used to determine if
billets should be converted?
d. What formulas should be used to determine

savings from conversion?

7 IUSS (Integrated Underwater Surveillance System) mission transfers to
the Intelligence Community NLT 2010.




e. What impact will conversion have on the FSC and
what is the best way to deal with that impact?

f. What barriers exist to conversion?
E. SCOPE LIMITATIONS AND ASSUMPTIONS

This thesis only analyzes the FSC. ‘There are, of
course, many other officer communities and enlisted rates
in the Navy where a majority of the members perform support
functions, e.g. Civil Engineering Corps, Supply Corps,
Postal Clerk Rating and Hospital Corpsman Rating. Due to
time constraints and data availability, only the FSC was
studied. Also, the FSC is unique in the Navy in that there
are virtually no sea duty billets.® The sea-shore rotation
issue would not impact a decision to civilianize billets.’
The GAO has already reviewed many of the other officer
communities and enlisted ratings to determine conversion
feasibility and savings; so this thesis need not duplicate
GAO work.

Approximately half of the FSC personnel fill 1700
coded billets, the rest f£fill 1000 coded billets.® oOnly
1700 coded billets were considered for possible conversion.
Filling 1000 coded billets typ'ically revolve among several
communities. For instance, a 1000 coded billet may be
filled by an FSC Officer for one tour, then by a Surface
Warfare Officer, who might be followed by a Naval Flight

Officer. It would be impossible to consider civilianizing.

1000 coded billets without gauging the affect conversion

8 out of a 980 billet base here are 12 sea duty billets.

® The sea-shore rotation issue refers to the fact that other
communities, for example the Surface Warfare community, need ashore
support billets for personnel to rotate into between at sea
assignments.

*® 1000 coded billets can, by definition, be filled by any unrestricted
line officer or FSC officer.




would have on several different communities. Such an
analysis is outside the scope of this thesis.

Only the option of conversion to civil service for FSC
billets was considered. It may well be that complete
privatization of some FSC functions 1s the most cost
effective alternative. This is a topic sufficient to

warrant a separate thesis.
F. LITERATURE REVIEW

GAO and DOD drafted the following reports on
converting military support billets:

1. DOD Force Mix Issues: Greater Reliance on
Civilians in Support Roles Could Provide Significant
Benefits (GAO/NSIAD-95-5, Oct. 19, 1994)

2. Department of Defense Report on the Civilian and
Military Mix in Support Occupations, Report to the House

Committee on National Security and Senate Committee on
Armed Services, Office of the Under Secretary of Defense
(Personnel and Readiness), April 1995

3. DOD Force Mix Issues (GAO/NSIAD-97-15), October
23, 1996

4. Defense Budget: Observations on Infrastructure
Activities (GAO/NSIAD-97-127BR) April 4, 1997

The GAO reports share a central theme: DOD can save
money by civilianizing military support billets. The first
report focused primarily on enlisted positions. Congress
mandated the second, prompted by the first GAO report. The
last two, which focused on officer billets, are most
germane to this thesis. Brief reviews of the reports
follow.




1. DOD Force Mix Issues: Greater Reliance on

Civilians in Support Roles Could Provide Significant

Benefits

In the wake of DOD’s continuing efforts to downsize,
GAO identified ways for the military services to achieve
operational efficiencies and budget savings by wusing
civilian personnel in support positions. GAO concludes
that by replacing military forces with civilians in support
roles, DOD could significantly reduce personnel costs and
release military personnel for operational duties. GAO
asserts that on average each civilian support employee
costs $15,000 less per year than a comparably  graded
military person.

The report does not develop a list of billets that
should be civilianized and resulting potential yearly

savings.

2. Department of Defense Report on the Civilian and

Military Mix in Support Occupations

DOD reported to Congress that despite the turbulence
of massive force reductions and relocations, the Defense
Department continues to search for ways to make the most
economical use of its total work force. The report
reviewed DOD’s military/civilian mix by service and job
type; DOD Policy on military essentiality; and how service
missions affect the work force mix. The report concluded
that no major civilianization effort should be undertaken
until the Defense work force (both military and civilian)

begins to stabilize near its ultimate post Cold War level.




3. DOD Force Mix Isgsues

The GAO reviewed 32,155 officer ©positions and
determined that 9,500 were candidates for military to
civilian conversion. 1In evaluating the positions, GAO used
criteria based on guidance contained in DOD Directive
1100.4.' The GAO reviewed positions by career field in the

three service branches (the report did not consider any FSC

career fields). 1,006 Army billets, 6,841 Air Force
billets and 1,639 Navy billets were identified as
conversion candidates. GAO concluded that if all the

positions identified were converted, DOD could save about
$95 million annually. The Navy, by itself, could save $16
million a vyear. GAO computed annual costs for each
military officer grade and equivalent civil service grades
to determine annual savings.'? |

The GAO also identified impediments that 1limit the
services’ ability to convert positions. First, given the
latitude of the services’ guidance and instructions, 1local
commanders are able to and likely prefer to use service
members due to a perceived increase in control over staff.
Second, commanders may have little guarantee that funding
will be provided for converted positions. Military pay is
provided through the service personnel accounts and funding
will be available to continue staffing the positions.
Civilian pay 1s budgeted in operations and maintenance
accounts. These accounts also fund other needs, such as

purchasing fuel, spare parts and training. The services

! DOD Directive 1100.4 is a 1954 directive that requires the services
to staff positions with civilian personnel unless the services deem a
position military essential for one or more reasons, including combat
readiness, legal requirements, training, security, rotation, and
discipline. The criteria for conversion that GAO derived from this
instruction will be more fully reviewed and critiqued in chapter 3.

12 GnO’s methodology for determining savings will be explored more
extensively in chapter 3.




may have different priorities than providing sufficient
civilian pay to support conversions. Finally, there are
civilian labor ceilings currently in place that would

stymie any conversion efforts.

4. Defense Budget: Observations on Infrastructure
Activities (GAO/NSIAD-97-127BR)

The GAO reported that the planned infrastructure
funding in DOD’s 1997-2001 budgets was projected to remain
about 60 percent of DOD’s total budget, the same proportion

as during the Bottom-Up Review. About 50 percent of
infrastructure spending is 1in two categories: central
logistics and installation support. About 80 percent of

infrastructure activities that can be clearly identified in
DOD’s Future Years Defense Plan (FYDP) are funded by a
combination of the military personnel (30 percent) and
operations and maintenance (50 percent) appropriations. If
DOD 1is to reduce its infrastructure activities, it must
look to these appropriations for the reductions.

Although active military personnel have declined by
about 30 percent between fiscal year 1990 and 1997, the
total funding for the salaries and benefits for active duty
military personnel has declined by only 13 percent. The
budgets (using constant dollars) were not expected to
decrease commensurate with the force because the force that
remains has progressively become more expensive. Increases
in basic pay and allowances have contributed to the higher
costs. Also, by 1999, each service is eXpected to have a
higher percentage of officers in its force than it had in
1990.

Congress had been concerned about an excessive
drawdown of military personnel and imposed permanent end

strength levels in the National Defense Authorization Act




for fiscal year 1996. In contrast, GAO has shown that
smaller end strengths are possible without reducing the
number of personnel assigned to operational forces.
Specifically, about 660,000, or 45 percent, of active
military personnel for fiscal year 1997 were assigned to
infrastructure activities.'® Each service is assessing ways
to streamline its operations that reduce active military
personnel needs. DOD could reduce the military personnel
accounts by replacing active duty military personnel, who
perform infrastructure functions, with less costly civilian

personnel.

G. METHODOLOGY

The history, present function and cbmmunity
demographics of the FSC were researched and summarized from
various briefing papers, official letters and instructions
that were retrieved from the files of the FSC Officer
Community Manager (OCM), at the Bureau of Naval Personnel
(Pers-211G) .

The OCM provided the 1latest (December 1996) billet
base file containing 980 billets.® Using criteria derived
from the GAO and DOD Directive 1100.4, each billet’s title,
activity, geographic. location, personnel subspecialty
(PSUB), Primary Navy Officer Billet Code (PNOBC) and
Secondary Navy Officer Billet Code (SNOBC) were reviewed to
determine conversion candidates.

Using GAO criteria, the respective cost savings
between each officer grade and the civilian equivalent was

determined. The cost savings per officer grade was then

1* GAO Report GAO/NSIAD-97-127BR
* The Fleet Support Community is a relatively new community with a
growing billet base. Current plans envision a billet base of 1300 when

complete.




multiplied by the total number of officers per grade
identified as conversion candidates. The results were then
summed to arrive at a total estimated cost savings.

To formulate recommendations for the FSC’s future, the
histories of other officer communities and enlisted rates

that were downsized or eliminated were reviewed.
F. ORGANIZATION OF STUDY

Chapter 1I: Introduction-This chapter identifies the
purpose and direction of the thesis. It consists of: a
background on how the research was conducted, objectives of
the thesis, a presentation of primary and secondary

questions, and a discussion of the thesis limitations.

Chapter II: Background-This chapter traces the
evolution of the FSC from its beginnings to its current
state.

Chapter III: Literature Review-This chapter discusses
germane GAO findings. A review and critique of the

methodology GAO used to derive their findings was
conducted.

Chapter 1IV: Presentation and Analysis of the Data-
This chapter presents and discusses the research results,
including: a study of the FSC billet base to determine
candidétes for conversion, a cost-benefit analysis of
conversion, and an analysis of the impact of conversion on
the viability of the FSC as a restricted line community.

Chapter V: Conclusions and Recommendations-The final
chapter answers the research questions presented in Chapter
I, summarizes the research findings and provides

recommendations for implementation.

10




II. BACKROUND

A. GENERAL UNRESTRICTED LINE

The FSC 1is a direct descendant of the General
Unrestricted Line (GenURL) community, designator 1100. The
GenURL community was created in 1972 specifically because

of the combat exclusion law, which barred women from the

majority of ©Navy billets. Historically, the wvery
definition of an unrestricted line officer referred to the
ability/eligibility to command at sea. The definition of

the GenURL had always been somewhat Dblurred by its
existence as an unrestricted line community whose members
were barred by law from the very goal which defines the
unrestricted line.

Unlike the other unrestricted line communities
(surface warfare, aviation and submarines) the GenURL never
had its own discreet billet base. Instead, officers filled
a percentage of 1000 coded billets that were reserved for
the community. Junior GenURLs typically filled support
billets, such as administrative officer, communications
officer, and 1legal officer. Senior community members
typically held high-level staff positions or commanded
shore installations.

In 1989, an official mission statement was approved:
“The General Unrestricted Line mandges the fleet support
establishment and provides the Navy with officers of proven
leadership and shore management/subspecialty expertise.”?’
Because of the combat exclusion prohibition, the GenURL
community evolved as a de facto fleet support community.
Expertise was developed in a variety of skills that

supported the Navy'’s shore establishment.

15 From BUPERS (Pers 211G)

11




The GenURL community was never, by regulation, a

community solely for females. Men constituted a small
percentage of the community. However, there was no formal
accession path for men into the community. Males were

automatically redesignated as 1100s after attrition from
other officer communities. Attrition was most commonly due
to poor health or performance. For men, the GenURL
community tended ‘to be a place where they could complete
their service obligation and then leave the Navy. As a

result, there were very few senior male GenURL officers.

B. LAW CHANGE

Rescission of Section 10 of the U.S. Code, which
excluded women - from combatant billets, opened many doors
for Navy women and effectively removed the raison d’'étre
for the GenURL community. The change in the combat
exclusion prohibition spurred . DOD to examine the GenURL

community and its future in the Navy.®*®
C. OPTIONS FOR CHANGE

In September of 1994, the Chief of Naval Personnel
(CNP) reviewed three options for the GenURL community.’
Each option, and its pros, cons and concerns, as developed

by the CNP’'s staff, is reviewed below.

¢ Memorandum for the Secretary of the Navy from the Chief of Naval
Operations, Ser 00/4u500236 of 28 Sep 94, Subject: Establishment of a
New Competitive Category for Navy Officer Promotions - Action
Memorandum

17 Ibid, civilianization of billets was never considered.

12




l. Option Omne

The GenURL community will continue to exist but as a
gender neutral URL community with a discreet 1100 billet
base whose mission is to provide fleet support in the areas
of shore station management, Space Electronic Warfare (SEW)

and Integrated Underwater Surveillance System (IUSS).

a. Pros

B The GenURL represents a quality force in demand
by the fleet.

B The Navy needs dedicated shore managers and
technical expertise.

B Community members have proven
capability/interest/ motivation for shore and

technology management.
B The Gen URL community has time to develop

requisite experience while warfare communities lack
time for " both warfare and shore
management /subspecialty development.

B Shore management will lose

experience/capability without 1100s.

B GenURL officers are a cost-effective resource
(no long training pipelines, no special pay).

M In the short term, the community helps thé Navy

maintain the Congressionally mandated number of female.

officers. ‘
B Maintaining the community avoids transition

problems for community members.
- B Contributes to force stability during times of

major changes within the Navy.
B The Navy maintains faith with community

members.

13




B If an 1100 billet base is developed, as a URL
community, GenURLs can still compete for 1000 coded
billets.

b. Cons

B There is no clear evidence of a need or support
for the GenURL mission.

B Assuming a shore management requirement exists,
there is no clear evidence that GenURL officers meet
this need.

n Downéizing dictates community
reductions/elimination in the absence of a unique
mission.

B The community perpetuates the concept of a
wet/dry Navy.?'® |

B The perception of a “female or broke male”
community may continue.

B The community consumes some overhead (e.g. 2
flag billets, command opportunities, detailers, a

community manager)
¢. Concerns

B A functional community sponsor is needed to
advocate the community’s mission and to help define a
billet base.

B As the Navy downsizes, warfare communities will
start looking for shore billets; and it will be
difficult for GenURLs to convert “good” 1000 coded
jobs to 1100 jobs (assuming a discrete billet base is

created)

¥ I.e. those who perform sea duty and those that don’t.

14




2. Option Two

Disestablish the GenURL community, stop accessions and

develop a transition plan for current community members.
a. Pros

B Eliminates a community which was originally
established to help the Navy meet its female officers’
gquota and which remains primarily a  “women’s”
community. ‘

B There is no clear evidence of a need or support
for the GenURL mission. '

B Assuming a shore management requirement, there
is no clear evidence that only GenURL officers meet
this need.

M The community perpetuates concept of wet/dry

Navy.
B The community consumes overhead.

b. Comns

B The Navy needs dedicated shore managers and the
technical expertise provided by the GenURL community.

B Community members have proven
expertise/interest/motivation for shore and technology
management.

B The community has time to develop requisite
shore management and subspecialty expertise while
warfare communities concentrate on developing their
warfare skills.

B Disestablishing the community will break faith

with community members.
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B Eliminating the community adds to personnel
turbulence during a time of turmoil within the Navy.
B The transition to another community will be
difficult due to the relative seniority of the
.community. If senior LTs and above remain as GenURLs
to retirement, members will be in a dead community for
up to 15 years; promotion and career opportunities
will suffer. If senior LTs and above are forced to
choose another community, they will be behind their
contemporaries; once again, promotion and career

opportunities will suffer.
¢. Concerns

B Will women continue to join the Navy if combat
exclusion is revoked and GenURL is not an option?

M What impact will disestablishing the GenURL
have on warfare communities (i.e., in assimilating
GenURL accessions and in their ability to f£ill 1000
coded billets)?  The Navy may need to restructure
warfare career paths to allow for additional shore
duty and/or may need to grow a larger LDO community to
fill billets vacated by GenURLS. o

B Will the SEW and IUSS technical fields suffer
if GenURLs are not available to fill their billets?

3. Option Three

Change the GenURL community from an unrestricted line
community to a gender neutral restricted line (RL)
community with a discreet billet base. The community would
support the fleet through shore station management, SEW,
and IUSS.
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a. Pros

B As a RL community, it will be easier to
eliminate the perception that the GenURL is a
“women'’s” community, and will promote gender neutral
access to the community.

B This option facilitates identifying and
establishing a mission advocate/sponsor.

B A RL community recognizes the GenURL
community’s expertise in shore management.

B A RL community potentially better meets Navy
needs for shore management and subspecialty
proficiency to perform increasingly complex shore
management and subspecialty functions.

A B A RL community could serve as a transition vice
immediately ~disestablishing the GenURL community:
stop accessions and transition all GenURL .LTs and
above to the Fleet Support RL community. This would
provide members a viable career path to retirement and
maintain equitable promotion and assignment

opportunity.
b. Cons

B A RL community would compromise the informal

warfare advocacy enjoyed by the community.
B The Navy RL/URL officer ratio would be too

high.

B Existing RL communities could subsume some
functions/billets GenURLs now  fill (e.g. PAO,
Intelligence, LDO) , potentially fracturing the
community.

B This option adds to personnel turbulence during

a time of significant changes in the Navy.
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c. Concerns

B 2 functional community sponsor is needed to
advocate the community’s mission and assist in
defining the billet base.

B As the Navy downsizes, warfare communities will
start looking for billets ashore. They will be
reluctant to give up “good” shore billets to an 1100
RL community. As a RL community, 1100s won’t be able
to compete for 1000 coded billets.

B Extensive community reorganization may be

necessary.

D. DECISION

Two key considerations drove the review process.
First, the GenURL had significant expertise in managing the
Navy’s complex shore support infrastructure. Second, a
high wvalue was put on keeping faith with the present
members of the GenURL community.®’

Criteria for selecting the best option included: (1)
ensure a trained, experienced, qualified corps of officers
to meet Navy manpower <requirements while providing
flexibility and adaptability for changing personnel needs;
and (2) keep faith with members of the GenURL community by
providing a viable career path and comparable promotion
potential.?® @Given that choice of criteria, the outcome was
a foregone conclusion. ,

The Chief of Naval Operations (Admiral Jeremy Boorda)
felt that while the legal barrier to combat qualification

¥ Memorandum for the Secretary of the Navy from the Chief of Naval
Operation, Ser 00/4u500236 of 28 Sep 94, Subject: Establishment of a
New Competitive Category for Navy Officer Promotions - Action
Memorandum

20 Ibid

18




and service no longer existed, the change came too late for
most GenURL members to transition to another community and
still remain competitive for promotion.?' Not only would a
required community transition break faith, it would put the
substantial investment the Navy had made in these officers
at risk. Furthermore, requiring warfare qualified officers
to fill the 1000 coded billets currently filled by GenURLs
would cause a great deal of turbulence in the warfare
communities; officers would not be able to meet career path
requirements.

On 28 September 1994, the Chief of Naval Operations
sent a letter to the Secretary of the Navy requesting the
establishment of a new competitive category, in the
restricted 1line, for officers, to be called the Fleet
Support Community (designator 1700).%* The Secretary of the
Navy approved the request on 4 October 1994.?° All GenURLs
would automatically convert to the 1700 designator. Like
other restricted line communities, community strength would
be maintained through the transfer and redesignation
process.

FSC officers would £ill 1700 coded billets throughout
the fleet support establishment. To "ensure promotion and
command opportunities, as well as meeting continuing needs
for maximum manpower flexibility, FSC officers would
continue to fill a fair share of the available 1000 coded
billets. Reviewing billets typically filled by 17008 and
recoding when appropriate would develop a Fleet Support
billet base.

2 1bid

22 1bid

# wpFleet Support Community, A Brief for CNO” prepared by BUPERS (Pers
211G)
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E. CURRENT COMMUNITY PROFILE

The FSC downsized, along with the rest of the Navy, in
the late 1980s and éarly 1990s. End strength went £from
2,951 in 1989 to 1,890 in 1995, a 37% net reduction.
Current strength includes 200 special program officers
hired for single, special purpose tours (e.g., Naval
Reactor Engineers and Nuclear Power School Instructors).

The 1700 billet Dbase currently stands at 980

billets. They are split Dbetween the three core
competencies as follows: Logistics Support 20%, MPT 40%
and SEW 40%. Fleet Support authorized end strength is

1890.2% The target billet base size is 80% of end
strength or 1,512.

FSC officers who are not filling 1700 coded billets
continue to £ill 1000 coded billets.

Tables 1 and 2 compare GenURL manning in 1992 with
FSC manning in 1996. Community strength decreased

approximately 30% over the time period.

% This figure includes 200 special program officers who are only
brought onboard for one tour to provide a specific function e.g.,
nuclear power instructors and Naval Academy coaches.
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ENS LTJG LT LCDR CDR CAPT FLAG TOTAL

TOTAL 247 325 854 693 269 35 2 2425
WOMEN 229 298 771 670 260 32 2 2262
MEN 18 27, 83 23 9 3 0 163

Table 1: GenURL Community by Gender and Grade, May

1992
ENS LTJG LT LCDR CDR CAPT FLAG TOTAL
TOTAL |12 92 669 490 374 83 5 1725
WOMEN | 10 84 641 462 353 78 5 1633
MEN 2 8 28 28 21 5 0 92

Table 2: Fleet Support Community by Gender and
Grade, June 1997

In the future, the size of the FSC is 1likely to be
affected by two issues.?®® One is the plan to transfer the
IUSS function to the Intelligence community. This could

cause the community to lose approximately 50 officers.?®

%> Information concerning these two issues was provided by BUPERS (Pers
211G).

%6 It is difficult to accurately forecast exactly how many officers will
transfer to the Intel community. There are two 1700 billets that will
transfer to the Intel community plus an as yet to be determined number
of 1000 coded IUSS billets. It has not been decided yet how many of
the IUSS qualified FSC officers will be needed to fill the transferred
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Second, BUPERS is developing a concept that would merge the
1610 (Cryptology) community and the 1700 community SEW
officers into a new Command, Communications, Control,
Computers and Intelligence (C4I) restricted line community.
One hundred and ninety seven officers filling SEW coded
1700 billets would be converted to the new community.
Additionally, another 200 FSC officers who are filling 1000
coded SEW billets might also transfer to the new community.
In total, approximately 400 FSC officers could be affected
by the new community. At this point in the C4I community’s
development, it is impossible to say with certainty how

many FSC officers will change communities.

billets. The 50 officer figure is a rough estimate made by the FSC
Community Manager.
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III. LITERATURE REVIEW

A. BACKROUND

The General Accounting Office (GAO) first addressed

the military/civilian force mix issue 1in DOD Force Mix

Issues: Greater Reliance on Civilians in Support Roles
Could Provide Significant Benefits (GAO/NSIAD-95-5). It
recommended that the Secretary of Defense study

opportunities to civilianize support billets Dbecause

civilian personnel cost less than their military
counterparts. The report focused primarily on enlisted
positions but findings are also applicable to officer
positions. That report prompted Congress to mandate that
DOD draft the Department of Defense Report on the Civilian
and Military Mix in Support Occupations. DOD’'s report

concludes that civilian personnel already £fill a large
percentage of military support positions and any changes in
the civilian/military mix should wait until the drawdown is
over.

GAO has since published two more reports concerning
the civilianization of military support billets. The
first, DOD Force Mix Issues (GAO/NSIAD-97-15), analyzed the
force structure of the Army, Navy and Air Force. GAO
determined that all the service branches could save money
by manning military support positions with civilians vice
active duty military members. The second, Defense Budget -
Observations on Infrastructure Activities (GAO/NSIAD-97-
127BR), is a briefing report to the Chairman, Committee on
National Security, House of Representatives. This report
reviews and expands the topics presented in DOD Force Mix
Issues. This chapter will review and critique the germane

points and findings in the DOD and GAO reports.
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B. REVIEW OF DOD FORCE MIX ISSUES: GREATER RELIANCE ON
CIVILIANS IN SUPPORT ROLES COULD PROVIDE SIGNIFICANT
BENEFITS (GAO/NSIAD-95-5)

GAO states that the report’s purpose is to assist DOD
in meeting high operational requirements with a smaller
force due to downsizing. Using civilians in support
positions is cited as a cost-effective way of ensuring that
the best use is made of military personnel.

At the request of the Chairman, Subcommittee on
Readiness, House Armed Services Committee, GAO examined
DOD’s guidance and decision-making processes for
determining whether to use civilians or uniformed
personnel. Specifically, GAO examined DOD and the military
services’ efforts to replace military personnel in support
positions with civilian employees and the adequacy of
planning for the future use of civilian employees and
contractor personnei to support military personnel in
combat areas.

GAO reports that the structure of the armed forces is
based on the DOD total force policy; this policy recognizes
that all elements of the structure, including active
military personnel, reservists, civilian employees, defense
contractors, and host nation military and civilian
personnel, contribute to national defense. Civilian
employees have been associated with the military
establishment since the American Revolution, and today
remain a significant part of DOD. Over time, civilians
have filled support positions that were previously filled
by uniformed personnel. GAO determined that in fiscal year
1994, <civilian employees <constituted approximately 30
percent of DOD’s active personnel, performing such
functions as airplane, ship and tank repairs;

communications and logistical support; and operations and
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maintenance of military installations. The report asserts
that many civilian employees have agreed to continue to
perform these functions in foreign areas and to deploy to
armed conflicts, as needed, to support military forces.

Although DOD and the services have general policies to
use civilians whenever possible, GAO says, the services
currently use thousands of military personnel in support
positions that could be filled, at 1less cost, with
civilians. Converting those positions would reduce costs
and release military personnel for use in more combat-
specific duties.

DOD and the services have made various efforts to use
more civilians in the past, but the report concludes that
results have not been well documented. The extent of
change seems 1limited since the ratio of military to
civilian personnel has not changed significantly over the
Years.

GAO cited several impediments to conversion. Managers
are reluctant to convert positions because, with current
downsizing, both positions might be lost. Budget
allocations and civilian personnel requirements decisions
often have been made in isolation of one another.
Sometimes these decisions have prevented officials from
receiving sufficient funds to support civilian
replacements. .

GAO visited one location where 2,200 military
positions were identified in 1991 for replacement by
civilians. A command official said the command lost about
2,000 of these military personnel, but gained only 800
civilians. According to the official, the command’s budget
was reduced, partly due to downsizing, before civilians
could be hired.

25




C. CRITIQUE OF DOD FORCE MIX ISSUES: GREATER RELIANCE ON
CIVILIANS IN SUPPORT ROLES COULD PROVIDE SIGNIFICANT
BENEFITS (GAO/NSIAD-95-5)

This report looked at enlisted military career fields
for conversion opportunities. Using GAO’s rational for

converting positions, there are also officer/white collar

positions that are conversion candidates. Unlike later GAO
reports, this report only studied the issue of
civilianization on a broad level. It failed to determine

which billets could be civilianized and develop estimates
of how much money could actually be saved by conversions.
The report does not include other impediments to conversion
such as the need to maintain shore billets to ensure an
equitable overseas/U.S. rotation and sea/shore rotation.
The latter of which is of primary importance to the Navy.

D. REVIEW OF DEPARTMENT OF DEFENSE REPORT ON THE CIVILIAN
AND MILITARY MIX IN SUPPORT OCCUPATIONS

DOD reported that despite massive force reductions and
personnel turbulence, it continued to minimize the military
work force by using other forms of labor whenever possible.
The DOD policy has always been to use military personnel
only when necessary, based on wartime, contingency and
rotational requirements.

As recommended. by GAO, DOD determined the percent of
civilian support in infrastructure activities. It was
found that 48 percent of Navy support positions were filled
by civilians; 50 percent in the Army and 41 percent in the
Air Force. DOD went a step further than the previously
reviewed GAO report and included officer/white collar

positions in its analysis.
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DOD defined the term “military essential billet.” A
position was classified as military essential if the law
required the position be filled by a service member, if the
position required both training and experience that is
military specific in nature; if the physical security
requirements dictated that the position be filled by a
member of the Armed Services, or the position was required
to exercise military discipline over military subordinates.

The Department of Defense policy on military
essentiality is to use the form of personnel consistent
with military ' requirements and other needs of the
Department. Using the guidance provided by DOD Directive
1100.4, the Military Departments and Defense Agencies
decide which type of labor (military, civilian, or contract
personnel) will perform which mission.

The report states that numerous interrelated factors
are considered in the process of deciding whether a job
will be done by military or civilian personnel. Wartime
scenarios, time phased mobilization requirements, peacetime
rotation, - and other factors must be simultaneously
considered. For example, if peacetime overseas and wartime
deployment requirements call for 4,500 supply handlers,
then a certain number of supply handler positions must be
military, even though the occupation has a direct civilian
counterpart. This approach keeps military personnel
trained in this critical wartime occupation and allowé them
to do productive peacetime work.

DOD notes that service missions affect the work force
mix. For the Navy, rotational billet management 1is a
primary consideration in Navy shore establishment staffing.
The report states that the Navy believes that sea/shore
rotation management is a major impediment to additional

civilian to military conversions.

27




E. CRITIQUE OF DEPARTMENT OF DEFENSE REPORT ON THE
CIVILIAN AND MILITARY MIX IN SUPPORT OCCUPATIONS

This report 1lists some compelling reasons why more
than comparative cost must be considered before any
decision can be made on civilianizing billets. It points
out that officer/white collar as well as enlisted/blue
collar positions should be included in any estimate of the
percentage of military support positions filled by
civilians. The previous GAO report concluded that about
one third of support positions are staffed by civilians.
DOD asserts that if white collar positions are included,
almost one half of service support positions are filled by
civilians. Officer/white <collar positions also offer
opportunities for achieving additional savings through
conversion. The report notes the Navy’s major impédiment
to civilianizing positions is the need to maintain shore
billets for sea/shore rotation purposes. This impediment

does not apply to the positions studied by this thesis.
F. REVIEW OF DOD FORCE MIX ISSUES (GAO/NSIAD-97-15)

This report analyzes commissioned officer positions,
using fiscal year 1996 end strength data, and identifies
certain support and administrative officer positions as
candidates for civilian conversion. Specific objectives of
the report were to identify the:

1. Criteria the services use to determine which
officer positions are “military essential,” i.e., positions
that DOD believes must be filled by a military person; '

2. Positions currently filled with officers that
might be filled with civilians without harming operational
capabilities; and
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3. Savings from converting positions from military to
civilian status.

To achieve the second objective, GAO developed
criteria based on DOD directives and guidance and applied
them to selected officer positions in support activities.

In 1954, DOD issued Directive 1100.4 which requires
defense activities to program the minimum number of
personnel needed to meet national security objectives and
to use civilians whenever possible. The directive allows
the use of military personnel for any one or more of the
following reasons:

1. Required training is only available in the
military.

2. The position is needed to maintain combat
readiness.

3. The position requires a general military
background for successful execution.

4. The law requires that military personnel staff the
position.

5. The position must be military to maintain good
order and discipline or exercise authority under the
Uniform Code of Military Justice.

6. The position is needed to ensure adequate
opportunities to rotate personnel from overseas locations
or sea duty to tours of duty in CONUS.

7. The position must be military for security reasons
in which the incumbent may be involved in combat, expected
to use deadly force, or expected to exhibit an unquestioned
response to orders.

8. The position requires unusual duty hours, which
are not normally compatible with civilian employment.

To identify candidates for conversion, GAO developed
criteria based on the DOD Directive. Their criteria
consisted of four questions that reflect the substance of
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the DOD criteria. A billet was considered a conversion
candidate when the answer was “no” to all four. The
questions were as follows:

1. Is the primary skill or knowledge required in the
position uniquely available in the military (this question
encompasses DOD criteria of training, combat readiness and
military background) ?

2. Does the position have a mission to deploy to a
theater of operations in wartime or during a contingency?

3. Does any law require that the position be staffed
by a military person (this question addresses DOD criteria
of law and discipline)?

4. Is the position needed to support the normal
rotation of service members deployed overseas or afloat to
assignments in CONUS?

GAO did not address the “unusual duty hours” criteria
listed in DOD Directive 1100.4 Dbecause DOD civilians
sometimes work unusual duty  hours. GAO  accepted
deployability as a reason to maintain a billet as military
essential but noted that over 14,000 «civilian federal
employees and contractors were deployed to the theater of
operations during the Persian Gulf War. Thus,
deployability alone may not be sufficient reason for a
billet to remain military.

GAO determined ‘the average cost of military and
federal civilian salaries and benefits in pay grades O-1 to
0-6 and general schedule grades GS-7 to GS-15 to estimate
cost savings obtainable by converting positions from
military to their roughly equivalent civilian pay grade.
As shown in table 3, cost savings vary depending on the

grade of the converted position.
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Rank |Military Grade Civilian Civilian

Compensation Compensation Cost
Advantage

$119,378 GS-15 $108,334 $11,044

0-5 100,503 GS-14 93,097 7,405

0-4 83,125 GS-12 67,394 15,731

0-3 67,469 GS-11 56,686 10,783

0-2 54,198 GS-9 47,333 6,865

0-1 40,458 GS-7 39,197 1,261

Table 3: Average Cost Comparison of annual Military

Compensation by Pay Grade in CONUS

Military compensation includes average basic pay;
basic allowance for gquarters; basic allowance for
subsistence; the tax advantage accruing by wvirtue of the
nontaxability of the allowances; an employer’s contribution
for the Federal Insurance Contribution Act (FICA) and
Medicare; an estimate of the cost of providing health care
to service members and their families; and the value of
benefit accruals under the military retirement system. All
benefits are in 1996 numbers, except'health, which is in
1995 numbers (the most recent available).

Civilian compensation includes salary paid at step 5
of the general schedule; an average CONUS-based locality
adjustment of 5.57 percent; government contributions to the
Federal Employees 'Retirement System, including matching
contribution to the thrift savings plan; participation in
the Federal Employees Health Benefit Program; employer
contributions for FICA and Medicare; and miscellaneous
fringe benefits such as workers’ compensation and awards or

bonuses.
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GAO’s analysis was based on data supplied by the
Office of the Secretary of Defense (Force Management

Policy, Directorate of Compensation); the Office of

Management and Budget'(OMB); OMB Circular A-76, Performance

of Commercial Activities; and GAO’s 1994 report on civilian

to military conversions. Grade equivalencies are based on
comparisons established for Geneva Convention purposes (DOD
Instruction 1000.1, Jan. 30, 1974).

Using the criteria they developed, GAO found that DOD
could save about $95 million annually by converting
approximately 9,500 officer positions. GAO reviewed 6,258
Navy officer positions in the following career fields:
aerospace engineering and aviation maintenance, civil
engineering, engineering, oceanography, public affairs and
supply. No FSC positions or career fields were considered.
GAO determined that 1,639 of the reviewed officer positions
were candidates for conversion representing a $16 million
dollars in savings.

The study reviewed some impediments that limit the
military’s ability to convert positions. First, given the
latitude of the services’ guidance and instructions, local
commanders are able to and may prefer to use service
members due to a greater perceived degree of control over
staff. Secdnd, local commanders may have little guarantee
that funding will be provided for converted positions.
Civilian pay .is budgeted in a variety of operations and
maintenance accounts that also fund many other needs,
including fuel purchase, spare ©parts and training.
Civilian pay could be reprogrammed for other needs.
Military pay is provided through the service personnel
accounts that do not fund any other activity. Thus, a
local commander may not convert positions due to worries
about the consistency of future funding. Finally, GAO

notes that DOD believes the ongoing personnel drawdown
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would make the task of converting positions more difficult
until the drawdown ends.

The GAO report recommends that the Secretary of
Defense overcome the impediments to conversion, develop a
plan to convert officer positions in support activities
that are not military essential, and require that the
services implement the plan and report back to the
Secretary on progress in implementing the conversion plan.
To ensure that decisions identifying positions as military
essential remain wvalid, GAO recommends that the Secretary
of Defense develop a process to ensure that the need for
military staffing in support positions is reassessed when
major changes or reorganizations occur.

A response from the Under Secretary of Defense for
Personnel and Readiﬁess is included in the GAO report. DOD
notes that the Department of Defense has routinely appealed
provisions forcing military-to-civilian conversions.
Impediments such as lack of consistent funding for the
hiring of civilian replacements, the ongoing civilian
personnel drawdown, and military strength floors remain
their principle concerns. If, as the report recommends,
DOD slows the rate of the c¢ivilian drawdown to provide
civilian staff to £ill the conversion candidates
identified, DOD would incur the cost of additional civilian
employées absent any legislation to transfer funds. The
Secretary notes that the solutions proposed by GAO
unfortunately do not adequately resolve these difficulties
and are contrary to Congress’ general thrust to reduce the
size of government. As long as military strength floors
remain in force, conversion initiatives will be difficult

to accomplish.
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G. CRITIQUE OF DOD FORCE MIX ISSUES (GAO/NSIAD-97-15)

This report does a meticulous job of quantifying the
pay and benefits of military officer ranks and their
civilian equivalents. However, the report fails to
quantify some advantages of staffing a position with
military vice civilian personnel. One of the criteria GAO
uses to determine if a position is military essential is
the need for military experience to serve effectively.
While military experience may not be essential to positions
GAO recommends ' for conversion, military experience may
still be of value in accomplishing a function efficiently
and effectively.

Another benefit that GAO fails to account for is the
added flexibility obtained when staffing a position with
military personnel. Local commanders can move military
personnel into different positions to adjust to changing
requirements; it is far more difficult to move civilian
counterparts. Senior service leadership (and all American
citizens) benefit from the added flexibility of military
personnel. Military personnel maintain worldwide
deployability and assignability. An officer serving in a
CONUS staff position may be rapidly reassigned overseas in
support of a contingency operation. '

The GAO report treats military and civilian personnel,
serving in gimilar positions, as if they are identical
except for the cost of pay and benefits. Clearly there are .
non-monetary advantages, albeit extremely difficult to
quantify, of using military over civilian personnel.

The Under Secretary of Defense makes some valid points
in his response to the GAO report. Military strength
floors would have to be modified and funds reprogrammed

before any large-scale conversions could take place.
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H. REVIEW OF DEFENSE BUDGET: OBSERVATIONS ON
INFRASTRUCTURE ACTIVITIES (GAO/NSIAD-97-127BR)

GAO states that an objective of DOD’s 1993 Report on
the Bottom-up Review was to identify potential
infrastructure savings and to launch a long-term process to
reduce and streamline DOD’s infrastructure without harming
readiness. Tﬁe report stated that infrastructure
activities accounted for $160 billion in fiscal year 1994,
or about 60 percent of DOD’s total obligational authority.

Between fiscal year 1997 and 2001, GAO reports, DOD
planned to increase its procurement budget from $38.1
billion to $60.1 billion, primarily to buy modern weapons
systems and upgrades to existing systems. DOD planned to
fund ' that increase with a combination of increases to
defense budgets, savings from acquisition reform, and a
reallocation of funds from infrastructure to procurement
activities. ' '

GAO notes the proportion of planned infrastructure
funding in DOD’s 1997-2001 budgets was projected to remain
at about 60 percent, the same proportion it was at the time
of the Bottom-Up Review. Costs of infrastructure
activities were expected to increase by $9 billion, from
$146 billion in fiscal year 1997 to $155 billion in fiscal
year 2001. About 50% of the infrastructure spending is in
two categories: central logistics and installation
support.

The report states that about 80 percent of
infrastructure activities that can be clearly identified in
DOD’s Fiscal Year Defense Plan are funded by a combination
of appropriations for military personnel (30 percent) and
operations and maintenance (50 percent). If DOD 1is to
reduce its infrastructure spending, it must reduce these

two appropriations.
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Although active military strength declined by about 30
percent between fiscal year 1990 and 1997, the funding for
salaries and benefits for active duty military personnel
only declined by 13 percent in constant dollars. The
budgets did not decrease commensurate with the force
because the force that remains has progressively become
more expensive. Increases in basic pay and allowances have
contributed to the higher costs. Also, by 1999, each
service is expected to have a higher percentage of officers
it its force than it had in 1990.

Congress has been concerned that the drawdown of
military personnel may have gone too far and imposed
permanent end strength 1levels 1in the national Defense
Authorization Act for fiscal year 1996. 'But, GAO work has
shown that smaller end strengths are possible without
reducing the number of military personnel assigned to
mission forces. In this report, GAO states that about
660,000, or 45 percent, of active military personnel for
fiscal vyear 1997, were to be assigned to infrastructure
activities. GAO research shows that DOD could achieve
savings in the military personnel accounts by replacing
active duty military personnel, who perform infrastructure

activities, with less costly civilian personnel.

I. CRITIQUE OF DEFENSE BUDGET: OBSERVATIONS ON
INFRASTRUCTURE ACTIVITIES (GAO/NSIAD-97-127BR)

Findings in this report were based on the GAO report
DOD Force Mix Issues that was reviewed earlier in this
chapter. The same critique is wvalid. GAO fails to
consider the added benefits of military experience and
flexibility gained by the use of military personnel in
support billets.
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IV. PRESENTATION AND ANALYSIS OF DATA

A. ANALYSIS OF THE FLEET SUPPORT COMMUNITY BILLET BASE

The Appendix is the Fleet Support Community billet
base (current as of FY 97).?" Each billet was reviewed to
determine if it was a candidate for civilian conversion.
Billet title, Activity, Geographic Location, Primary
Subspecialty (PSUB) , Primary Navy Officer Billet
Classification (PNOBC) and Secondary Navy Officer Billet
Classification (SNOBC) were studied to identify each
billet’s functions. The PSUB code indicates postgraduate
education or equivalent training and experience required of
a billet’s incumbent. For example PSUB code 31P indicates
a Masters Degree in Financial Management is required to
fill the billet. The PNOBC and SNOBC codes functibnally
describe the billet’s general occupational duties.?®

After learning everything possible about a billet’s
functions and requirements from the information provided in
the Appendix, GAO’s four questions, from DOD Force Mix
Issues, were applied to each billet to determine conversion
candidates. GAO’s four questions are: |

1. Is the primary skill or knowledge required in the
position uniquely available in the military (this question
encompasses DOD criteria of training, combat readiness and

military background) ?

2. Does the position have a mission to deploy to a
theater of operations in wartime or during a contingency?
3. Does any law require that the position be staffed

by a military person (in the case of the 1700 billet base,

%7 Received from Pers-211G, FSC Manager.
28Descriptions of PSUB, PNOBC and SNOBC codes are found in the Manual of

Navy Officer Manpower and Personnel Classifications, Volume I, Major

Code Structureg, NAVPERS 15839H, Bureau of Naval Personnel.
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this question addresses the need to administer the Uniform
Code of Military Justice and conduct Non-Judicial
Punishment proceedings)?

4. Is the position needed to support the normal
rotation of service members deployed overseas or afloat to
assignments in CONUS.

A billet was considered to be a conversion candidate
if the answer was no to all four guestions. Question
number 4 was essentially moot as the FSC has less than ten
billets that actually deploy on a regular basis. In the
first column of the Appendix, the initials “CC” mark those
billets identified as conversion candidates.

Question one, concerning whether the primary skill or
knowledge is only available in the military, eliminated 164
billets as CCs. The vast majority of billets identified as
military essential by question one were recruiter and
instructor billets. Although there afe civilian
equivalents to both occupations, a strong argument can be
made that, to perform either job effectively, the incumbent
must be on active duty. Active service gives a recruiter
credibility and a knowledge base to answer prospective
recruits’ questions. Active service also gives military
instructors credibility and the needed background to teach
effectively. Instructors, particularly those at accession
points, also generally perform military leadership roles.

Question two only precluded 17 billets from being
considered as CCs. .This is not surprising because the FSC
has few billets that deploy on board ships or with
deployable staffs.

Question three retained 171 Dbillets as military
essential. Virtually all of the FSC’s senior leadership
billets were considered military essential. If the title
or NOBC identified the billet as either a “Commander,”

“Chief of Staff,” “Commanding Officer,” “Executive Officer”
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or “Officer in Charge,” ©personnel in those Ileadership
billets would be excepted to play a prominent role in
administering the UCMJ and carrying out disciplinary

proceedings.
B. EXAMPLE OF ANALYSIS

This section contains several examples of how a billet
was determined to be either a CC or military essential.
The first billet from the Appendix is titled: PERS

P&P CHIEF/NO9D DEP DIR NAVY. The billet is located at
OPNAV in Arlington, Virginia. A PSUB is not required. It
is a Captain’s (06) billet. There 1is no SNOBC. The

billet’s Primary NOBC is 3980. It reads:

PERSONNEL, PILANS AND POLICY CHIEF (PERS P&P CHIEF) -
Exercises overall and coordinating direction in the
formulation of policies, plans and procedures
governing administration of the offices of the Navy
Department and assigned activities or other offices
within the Department of Defense or international
activities concerned with personnel functions such as
procurement, education, training, discipline,
promotion, distribution and separation of military and
civilian personnel. Or immediately assists, as deputy
chief, or special assistant, in such direction.?

After considering the billet’s title, activity, grade,
location and NOBC, the four questions were applied to the
billet; the answer was no to all four. Some might expect a°
positive answer to the first question; ‘concerning a
military unique primary skill or knowledge requirement.
The point is arguable. Some of the incumbent’s activities

may involve discipline and promotion, which sound uniquely

*® Manual of Navy Officer Manpower and Personnel Classification, Volume
I, Major Code Structures, NAVPERS 15839H
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military. However, at other points in the military
hierarchy civilians deal with those issues. The only way
to determine for certain if the billet is a CC 1is to
contact the command to ascertain actual billet functions.

It was found, after reviewing the billet base, that
those billets that were conversion candidates had functions
that c¢ivilians already carry out for the Navy. For
instance, the seventh conversion candidate in the billet
base has the title BUDGET/NO91 ASST FOR PROGRAM AND BUDGET.
The activity location is OPNAV, Arlington, Virginia. The
individual filling the billet must have a 31Q PSUB. The
number 31 indicates the financial management field and. the
letter Q indicates both a masters degree and a previous
tour in the field is required. It is a Captain’s billet
and has a Primary NOBC of 1025 that reads:

BUDGET OFFICER - Plans and administers budget of

a naval activity. Secures budget requirements from
operating units, analyzes estimates in accordance with
prescribed policies, prepares activity budget
estimates and justifications and evaluates programs in
terms of requests for appropriations. Establishes
apportionments by projects or organization units.
Conducts studies incident to obligation of
appropriated funds. Interprets and prepares budgetary
and fiscal  legislation proposals. Controls

obligations and expenditure of funds.

The title indicates it’s a 1likely CC because the Navy

employs many c¢ivilian budget analysts. The billet’s
activity location is OPNAV so possible deployment is not an
issue. The NOBC indicates that military operational

experience could make the billet holder more effective.
However, the FSC has just recently started getting officers
with operational experience through the transfer and

redesignation process; previous military incumbents (if
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they were FSC or GenURL officers) 1likely did not have
operational experience. Bottom line, the primary skill or
knowledge required in the ©position @ is not uniquely
available in the military; the position doesn’t deploy and
the law does not require it to be filled by military
personnel. Thus, it is a CC.

The first billet in the Appendix that was not a
conversion candidate is titled “COMM WO/OIC SHR ACT/N312L.”
It also is located at OPNAV in Arlington, Virginia. No
PSUB is required. A lieutenant (03) would normally fill
the billet. It has Dboth a primary NOBC (9525) and
secondary NOBC (9420): The Primary NOBC reads:

COMMUNICATION _WATCH OFFICER - Serves as a
representative of the communications officer during
watch periods, assuming general charge of all
communication activities of the command. Expedites
outgoing and incoming traffic. Ensures delivery of
messages to appropriate personnel. Supervises
cryptographic processing of messages. Serves as a
primary source of information on message inquiries.
Enforces communication security. Investigates and
corrects communication delays, failures and
violations. Advises message originators on proper
preparation of messages. Serves as a member of the
cryptoboard.

The Secondary NOBC is:

OFFICER IN CHARGE, NAVAL SHORE ACTIVITY Directs
operation of activity or major component thereof in
accordance with law, regulations, and customs of the
service. Initiates and implements actions to carry
out assigned missions. Ensures compliance with
policies, directives, regulations and instructions
from higher authority. Maintains required
departmental organizations to provide effective
performance of activity functions, administration and
training. Conducts periodic inspections to ensure
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operational efficiency. Promotes general welfare and
morale of activity personnel.

Nothing in the Primary NOBC identifies the billet as
military essential. There are civilians that perform those
functions for the Navy. The secondary NOBC and the billet
title eliminated this billet as a CC because of the
designation as “Officer in Charge.” The answer would be
yes to question three when applied to this billet. OICs
generally have responsibility for carrying out disciplinary

proceedings under the UCMJ.
C. BILLET BASE ANALYSIS

After reviewing the title, activity, PNOBC and SNOBC
Of the 980 billets 1listed in the Appendix, using GAO
criteria, 628 were identified as possible conversion

candidates. Table 4 summarizes the billet base analysis.

Military Civilian Civilian Civ Cost Total Total
Compensation Equiv. Compensation Advantage Billets Savings
Grade
CAPT $119,378 GS-15 $108,334 $11,044 40 $441,760
CDR 100,502 GS-14 93,097 7,405 123 910,815
LCDR 83,125 GS-12 67,394 15,731 204 3,209,124
LT 67,459 GS-11 56,686 10,783 261 2,814,363
Total

Savings §7,376,062

Table 4: Summary of Results
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The figures for “Military Compensation,” “Civilian
Equivalent Grade,” “Civilian Compensation” and “Civilian
Cost Advantage” come from DOD Force Mix Issues. “Total
Savings” is the sum of “Civilian Cost Advantage” multiplied
by “Total Billets.”

In analyzing the billet base, this thesis tended to
exr on the side of maintaining a billet as military
essential. Additional billets may be CCs. Many billets
were Kkept military essential because of the mneed to

exercise UCMJ authority and impose Non Judicial Punishment.
In many cases it might be a simple matter to reroute UCMJ
authority through a second chain of command. This is a
common arrangement for military personnel who work for
civilians. Other Dbillets (e.g., those assigned to
operational staffs) were kept military due to the current
or potential need to deploy. Some of these billets may
also be conversion candidates. Many operational staffs
already include civilians. Also, as GAO noted in DOD Force
Mix TIssues, many thousands of civilians were deployed
during the Gulf War. Instructor billets were kept military
essential because of the need for operational experience to
be an effective teacher and the additional leadership role
with which the incumbent may be tasked.  Further
investigation may reveal that not all instructor billets

have those requirements.
D. BENEFITS AND COSTS OF CONVERSION

The main benefit of conversion would be annual cost
savings of $7,376,062 if all 628 billets were converted.
An additional benefit would be less turbulence in billets
because civilians do not rotate every three vyears like

their military counterparts.
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Savings from conversion would 1likely not occur for
several years. In the short term there would be additional
costs until military incumbents, whose billets were
civilianized, either separated or retired from military
service.

Costs of conversion include loss of flexibility to
meet rapidly changing requirements enjoyed with military
staffing. Because the 1700 community is currently 80
percent female, women fill the majority of  |billets
identified as CCs.?® ©Loss of the billets may negatively
impact the Navy’s ability to recruit and keep women in the
service. The affect conversion would have on the size of
FSC would, undoubtedly, hurt the FSC’s morale and damage
many careers.

Because only 352 out of 980 FSC billets would remain,
converting billets would likely cause the Navy to reassess
the FSC’s shore station management mission and its
viability as a distinct community. The key argument
supporting maintaining the FSC is that the community
represents an irreplaceable wealth of knowledge acquired
through years of experience in shore station management.?!
There is a counter argument. Billet conversion and phase
out of the FSC, if it occurred, would take place over a
long period of time. As shore station management knowledge
decreased in the FSC, it would increase at a similar rate
in civilian staff.

Eliminating an officer community is not unprecedented
in the Navy. Generally technological change is the cause.
The A-6 Intruder community was eliminated as the plane was

taken out of service.?* Most junior officers were offered

¥ From Pers 211G

3! Superintendent, Naval Postgraduate School, Personal Interview, May
12, 1997.

32 The substance of this paragraph is based on an interview with Pers-
211V, Aviation Community Manager, November 17, 1997.
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opportunities to retrain on another platform. Most senior
officers continued to compete for promotion and serve in
non-flying billets until retirement. Undoubtedly, some
officers did not have the long and successful career they
would have enjoyed if the community had not been phased
out.

Another option for the FSC, 1if billet conversion
occurred, would be to continue the community at a lower
staffing level. However, it may be difficult to maintain a
viable community with only 352 1700 coded billets (some of
the 350 remaining billets may transfer to the Intelligence
community along with the SEW and IUSS functions, further
impacting the community’s viability).

FSC officers fill both 1700 and 1000 coded billets.
There are approximately 650 FSC officers that £fill 1000
coded billets (further analysis may indicate that many of
the 1000 coded billets filled by FSC officers are also
CCs) . The 650 1000 coded billets combined with the 352
military essential FSC billets, would comprise a community
of about 1000 officers. One thousand officers is still a
large population for a restricted line community. In
comparison, the PAO (Public Affairs Officer) Community and

the Oceanography Community have less than 450 members each.
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V. CONCLUSIONS AND RECOMMENDATIONS

A. SUMMARY
DOD wants to cut infrastructure spending to increase

the funds available to recapitalize the force. It 1is
possible to achieve savings by converting military support
billets because equivalent civilian personnel earn less in
pay and benefits. One of the FSC’s primary missions is to
manage the Navy’s shore establishment. It has many billets
that are conversion candidates. Less than two percent of
the FSC billet base are sea duty billets. That fact
essentially removes the issue of sea/shore rotation from
consideration and makes the FSC a logical target for
- civilization of some billets. ,

GAO and this thesis compare military and civilian
equivalents on the basis of cost only. As enumerated
earlier, there are non-monetary advantages to military
personnel; non—monetéry benefits must be considered before
deciding to convert billets. In the long term, converting
billets would save money. In the short term, conversion
would actually increase costs until the former military

incumbent either retires or separates from the service.

B. RESEARCH QUESTIONS

1. Can some FSC billets be converted to Civil
Service, and, if so, what savings, if any, will result?
Applying GAO «criteria to the FSC billet Dbase

identified 628 conversion candidates. Converting all 628
billets would generate a long term annual saving of
$7,376,062. However, some non-monetary benefits of

military personnel would be lost.
2. What is the history of the Fleet Support Community
(FSC) and how did it evolve to its present state?
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The FSC evolved from the General Unrestricted Line
(GenURL) Community. GenURLs managed the fleet support
establishment. The community had no defined billet base.
Instead GenURLs filled 1000 coded billets. These billets
were defined as billets that could be filled by any
unrestricted line officer. When created, the GenURL was
predominantly female. It provided the primary opportunity
for women officers to serve in the unrestricted line; since
other avenues were closed by legal restrictions.
Professional development and promotion were based on proven
leadership, shore management expertise, and subspecialty
development. Rescigsion of Section 10 of the U.S. Code
spurred a reexamination of the GenURL’s role. Three
options for the GenURL were considered:

a. The GenURL community will continue to exist
but as a gender neutral URL community with a discreet 1100
coded billet base with a mission to provide fleet support
in shore station management, Space Electronic Warfare (SEW)
and Integrated Underwater Surveillance System (IUSS).

b. Disestablish the GenURL community, stop
accessions and develop a transition plan for current
community members.

c. Change the GenURL community £from an
unrestricted line community to a gender neutral restricted
line (RL) community with a discreet billet base. The
community would support the fleet by developing expertise
and serving in shore station management, SEW, and IUSS.

In October 1994, the Secretary of the Navy approved
the establishment of a new restricted line community.

3. What is the mission of the FSC and how does it
accomplish its mission?

The FSC’s mission is to support fleet and joint
operations by managing the fleet support establishment and
developing highly specialized technical and analytical

48




capabilities. FSC officers are the primary source of
officers trained, educated and experienced in the
intricacies of shore station and support management.*?

The FSC carries out its mission through three core
competencies: Logistics Support; Manpower Personnel and
Training (MPT); and Space and Electronic Warfare (SEW). Of
the total FSC billets, forty percent are in the SEW core
competency, forty percent are MPT billets and twenty
percent are Logistics Support billets. Typical Logistics
Support billets are: Port Operations Officer, Admin
Officer, Comptroller, Family Service Center Director®® and
Security Officer.?* Representative MPT billets are: Staff
Manpower Analyst, Education and Training Plans Officer, and
Officer in Charge, Personnel Support Detachment. Common
SEW Dbillets are: ADP Security Officer, Communications
Officer and Space Systems C3 Analyst.

4. What criteria should be used to determine if
billets should be converted?

GAO’s four questions, from DOD_Force Mix Issues,
adequately reflect the criteria in DOD Directive 1100.4.
The DOD directive requires the services to staff positions
with civilians unless the services deem a position military
essential for one or more reasons, including combat
readiness, legal requirements, training, security, rotation
and discipline. (However, the DOD directive and service

33 The fact that it is possible to substitute “DON civilian managers”
for “FSC” and “FSC officers” in this paragraph and still have the
paragraph be essentially true supports the contention of this thesis
that many FSC billets could be civilianized.

3 The author knows from personal experience as a Family Service Center
Director that the majority of these billets have already been
civilianized.

35 wFleet Support Community” a briefing prepared by Pers-211G for the
Women Officers Professional Association July 19, 1995.
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implementing guidance provide local commanders with wide
latitude in justifying the use of military personnel.?®)

A decision on converting billets must take into
account the loss of flexibility associated with military
staffing and the potential disparate impact from converting
FSC billets on women in the Navy. Also, as DOD notes in

Department of Defense Report on the Civilian and Military

Mix in Support Occupations, additional military personnel
needs anticipated in wartime scenarios must be taken into

account before large-scale civilianization of billets can
be undertaken.

5. What formulas should be used to determine savings
from conversion?

The GAO meticulously accounts for the total pay and
benefits of military  personnel and their civilian
equivalents. Credible long-term savings figures can .be
derived using GAO figures. .

6. What impact will conversion have on the FSC and
what is the best way to deal with that impact?

As stated in the previous chapter, any decision to
convert 1700 billets would 1likely . spur the Navy to
reexamine the FSC’s role and viability as a restricted line
community. One option would be dissolving the community
and transferring junior officers to other communities and
keeping senior members in 1000 coded billets until
retirement. This would not be a significant change for
senior community members. Most senior FSC officers have
always served in 1000 coded billets because the 1700 billet
base is a relatively new development. In its present size,
it only provides enough billets for approximately 60
percent of FSC members.

36 GAO/NSIAD-97-15 DOD FORCE MIX ISSUES
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Dissolving the FSC would have a significant affect on
women in the Navy. Currently there are 7,831 female
officers in the Navy.?’” Among officer communities, the FSC
has the second largest number of women in the Navy with
1,555 female members (Only the Nurse Corps has more with
2,231).%8

Ending the FSC would have less of an impact on women
in the Navy than if the community had been dissolved before
the combat exclusion law’s recission. The community was
larger in 1994 and included a larger percentage of female
officers. In 1994, 26.3 percent (2,063 of 7,847) of female
Naval officers were in the GenURL. Currently 19.8 percent
(1,555 of 7,831) of female officers are in the FSC.?’ While
the GenURL/FSC and the rest of the navy has drawn down, the
number of female officers has remained virtually unchanged.
In the future, ever greater numbers of deployableb units
will open to women while the FSC will become increasingly
smaller (as the 1IUSS ands SEW billets go the Intel
Community) . Ending or substantially changing the FSC will
have less of an impact on the female officer population.

New accessions will also change the complexion of the
community and reduce the affect any changes will have on
the female naval officer population. The FSC is a gender-
neutral community. Like other restricted line communities,
the primary source of new officers is the Transfer and
Redesignation Board process. Two boards ' have been
conducted since FSC establishment; 85 male and 5 female
officers were selected.?® 1In the future, the FSC will need

37 Bureau of Naval Personnel Homepage, February 8, 1998
38 :

Ibid
3 population Representation in the Military Services, Office of the
Assistant Secretary of Defense (Force Management and Policy), November
1996
4 wFleet Support Community, A Brief for the CNO”, prepared by PERS-
211G, March 21, 1996
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170 accessions a year to maintain target strength.?

boards put a high
the FSC should more closely

value on warfare

Selection
qualification.*? Over time,

reflect the Navywide male/female officer ratio.
be. discussed in this

The following tables will

section.
Grade Percent
06 7.39
05 17.2
04 31.52
03 43.88
Table 5: Target Distribution of FSC Billets (including
1000 coded billets)*?
Grade Percent
06 . 6.37
05 17.2
04 30
03 49
Table 6: Distribution of Conversion Candidates
Grade Percent
06 6.37
05 17.2
04 | 30
03 49
Table 7: Distribution of Military Essential 1700 Coded
Billets
41 I1bid
42 Ibid

** From a briefing prepared by Pers-211G for the Senior Fleet Support
Officers’ Conference, June 26, 1997
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Grade Percent
06 8.02
05 15.75
04 30.92
03 45.3

Table 8: Distribution of Military Essential 1700 coded
billets and 1000 coded billets.

Rather than dissolve the community, another option

would be to continue the FSC relatively unchanged except

for size. Table 5 is the current target billet structure
for the community. It reflects the pyramidal shape that
officer communities maintain to offer promotion
opportunities commensurate with Navy averages. The FSC

also fills a percentage of the Navy’s 1000 coded billets;
there are about 40 percent more officers in the FSC then
there are 1700 coded billets. Table 6 shows the grade
distribution of those billets identified as CCs in the
Appendix. Table 7 summarizes the grade distribution of
those billets in the Appendix identified as military
essential (i.e., not conversion candidates). Table 8 is
the grade distribution of those billets that remain after
subtracting CCs from the target billet structure.
- Table 8 includes a higher percentage of 06s than Table
5 because one of the most frequent reasons for keeping a
billet military was -the need to enforce discipline and
conduct Non-Judicial Punishment proceedings. That need is
typically found in more senior positions such as commanding
officers and executive officers. Table 8’s distribution is
still very close to Table 5’s distribution. It would not
take much billet adjustment to make the distributions
identical.
6. What barriers exist to conversion?
Commanders may prefer to use military personnel vice

civilians because military personnel offer a commander
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greater flexibility. Military personnel can be rapidly
moved across functions locally, nationally or
internationally to meet emergent needs. Civilian personnel
are not required to maintain worldwide assignability and
deployability.

Commanders may perceive that funding for civilian
positions 1is less secure than for military positions.
Funding for military personnel is fenced in a personnel
appropriation. The civilian funding appropriation includes
other functions, e.g. purchasing of fuel, spare parts and
equipment. It is much easier to reprogram money within
appropriations than across appropriations.*!

Commanders may prefer military personnel because
overtime for military personnel is easier to mandate and
costs nothing. , '

Commanders may pbe hesitant to take action that would
disproportionately affect female officers.

The are local and Navy wide hiring freezes that make
hiring additional civilian personnel difficult.?*

The military is still in the midst of redefining
itself to reflect the end of the cold war and the rising
importance of missions other than war. This creates
uncertainty and personnel turbulence. It may not be wise,
at this point in time, to add additional uncertainty and

personnel turbulence by civilianizing FSC billets.
C. RECOMMENDATIONS FOR FURTHER RESEARCH

1. It would be useful to quantify the wvalue of the

increased flexibility of military personnel. It may be an

“ practical Comptrollership, Naval Postgraduate School, 1996

4 The author knows from previous experience as a civilian personnel
manager that any decision to hire new personnel is typically
accompanied by a long hiring freeze waiver request and approval
process.
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overrated benefit. A study could determine how often
military personnel are shifted from billets into which they
were initially ordered. The study should 1look at both
within command personnel movement and personnel movement
across geographic regions (e.g. to support contingency
operations) .

2. Further research needs to be conducted on the
impact civilianizing FSC billets would have on female
officer staffing. As the FSC gets smaller and the number
of men in the community gets larger, the FSC will include
an ever-smaller ©percentage of Navy female officers.
Converting billets would take place over a long period of
time. As time passes, the impact of converting billets

would 1likely have an ever-decreasing effect on female

staffing.
3. One of the options for the FSC is to continue the
community, but at a smaller size. Billet conversion would

not dramatically change the pyramidal shape of the
community. An unstudied issue is how reducing the size of
the community would affect the community’s current three
core competency structure. More research is needed in this
area before any decision could be made on the FSC’s future.
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APPENDIX
1700 AD (Career Force Billets)
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