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The Federal Procurement Data System-—-
Making It Work Better

The Federal Procurement Data System could
be of great assistance to the Congress and the
public in providing full information on pro-
curement activities, For the first time, data
will be available on a Government-wide basis
showing

--what is bought (products and services),

--who bought it {purchasing office and
agency},

--when (date of action),
--where (contractor and State), and

--how (competitively or sole source and
type of contract).

Improvements are needed, however, to bring

the System up to its full potential, and GAO
makes recommendations to this end.
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COMPTROLLER GENERAL OF THE UNITED STATES
WASHINGTON, D.C. 20848

B-160725
/
+ The Honorable Herbert E. Harris, II ql°
Chairman, Subcommittee on Human /Lp}
Resources \’é
Committee on Post Office and Civil P
Service

House of Representatives
Dear Mr. Chairman:

In response to your subcommittee's May 25, 1979, request,
this is our report examining the effectiveness of the
Federal Procurement Data System. We also obtained responses
to the five questions your subcommittee asked regarding
the System.

At your subcommittee's request, we did not take the
additional time to obtain written comments from the Office
of Federal Procurement Policy or the Department of Defense.
The matters covered in the report were discussed with
Procurement Policy and Defense officials, and their com-
ments are incorporated where appropriate.

As arranged with your office, unless you publicly
announce its contents earlier, we plan no further distri-
bution of this report until 10 days from the date of the
report. At that time, we will send copies to interested

parties and make copies available t?:%fhers upon refjuest.
Sinckrely you%
/(R

Comptroller General
of the United States
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COMPTROLLER GENERAL'S THE FEDERAL PROCUREMENT DATA
REPORT TO THE CBAIRMAN, SYSTEM--MAKING IT WORK BETTER
SUBCOMMITTEE ON HUMAN

RESOURCES, COMMITTEE ON

POST OFFICE AND CIVIL

SERVICE, HOUSE OF

REPRESENTATIVES

For the first time, procurement information
on a Government-wide basis has been developed.
The Federal Procurement Data System will show

--what is bought (products and services),

--who bought it (purchasing office and agency),
--when (date of action),

--where (contractor and State), and

--how (competitively or sole source and type of
contract).

The Commission on Government Procurement found
that no single organization within the Govern-
ment was responsible for collecting and report-
ing what executive agencies bought or the
total value of their purchases. 1In its 1972
report, the Commission recommended that a sys-
tem for collecting and disseminating procure-
ment statistics be established. As a result,
the Office of Federal Procurement Policy Act
(Public Law 93-400) of August 1974 required
the establishment of such a system.

The Federal Procurement Data Center has made
progress in setting up the system despite ini-
tial difficulties. However, areas where
greater progress needs to be made are timeli-
ness of reporting by the agencies and accuracy
of the data submitted. In addition, the Center
awarded one contract based on questionable

need and experienced a cost overrun and sched-
ule difficulties on a second contract.

Tear Sheet. Upon removal, the report
cover date shouid be noted hereon.
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TIMELINESS OF AGENCY REPORTING

Third quarter data for fiscal year 1979 was due
on August 15, 1979. Twelve agencies required
extensions to December 15, 1979, 4 months late.
Five of the agencies failed to meet the exten-
sion and three have still not reported. Fourth
quarter data was due on November 15, 1979. As
of February 12, 1980, a number of agencies had
not provided the required data. GAO believes
it is unlikely that accurate and complete
Government-wide data for fiscal year 1979 will
be available in the near future. (See p. 7.)
Officials of the Office of Federal Procurement
Policy did not agree with GAO's conclusion.
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The Center provided GAO with a list of eight
agencies categorized as "providing data in a
timely manner but having difficulty with the
number of errors in their data." (See p. 9.)
The Center's earlier third quarter report shows
four of the eight agencies as providing fairly
comprehensive data with no indication of the
error problem. GAO believes this data should
have been identified as questionable and full
disclosure made as to the limitations on its
use. Furthermore, once fully operational and
debugged, the system will still have limita-
tions. For example, it relies on the integ-
rity of many individuals to prepare reports
and prepare them correctly. 1If, for some
reason, a report is not prepared, the contract
award data will not enter the system. The
Center has no means of knowing whether data is
reported for all contract actions.

CONTRACT AWARD BASED ON
QUESTIONABLE NEED

ThelFederal pProcurement Data System Committee)
recommended that a contractor identification
system developed by Dun and Bradstreet, Inc.,
(see p. 12) be used to identify contractor
establishments. The Department of Defense
(DOD) already had such a system in use for

16 years. Both systems have advantages and
disadvantages. (See p. 16.) The DOD system
could be modified for an estimated $75,000 and
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used Government-wide, but the modified system
would not have all the capabilities of the Dun
and Bradstreet system. The estimated cost of
the Dun and Bradstreet system, however, is
$703,000. 1In addition, DOD estimates it will
cost $750,000 to convert from its existing
system to the Dun and Bradstreet system. Total
costs, therefore, would be about $1.45 million,
excluding future costs for updating and system
maintenance. GAO does not believe that the
difference between the capabilities of a modi-
fied DOD system and the Dun and Bradstreet
system justify the added costs the Govern-
ment will incur. (See p. 17.)

DIFFICULTIES WITH CONTRACT
MANAGEMENT

The Center experienced a cost overrun of
$10,000, about 5 percent, on the Center's con-
tract for computer processing time. The Center
also paid $20,000 for two computer/software
packages and subsequently found the packages
could not be used because insufficient time
was allowed to properly implement a data base
management system. Therefore, the Center
changed its plans and installed a less complex
system. (See p. 19.) The Center's Acting
Director indicated that plans call for the use
of data base management software in the future.
Further, a feasibility study is planned for
late 1980 to determine the most economical
method of acquiring computer time; that is, to
continue buying computer processing time or to
buy a computer.

RECOMMENDATIONS

To assure agency compliance with reporting
dates and that data submitted is accurate and
complete, GAO recommends that the Office of
Management and Budget and the Office of Fed-
eral Procurement Policy:

--Monitor agency compliance and followup
when agencies fail to report. Followup
should be continuous until all agencies
are routinely reporting in a timely manner.
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~--Provide for establishing positive and con-

tinuous internal controls at the agency

level so the accuracy and completeness of
data being submitted is assured. The con-
trols should include audits of data submis-
sions by the agencies' internal auditors or
inspector general staffs as part of their
continuous reviews of procurement activi-
ties. The results of such audits should be
provided to the Office of Federal Procurement
Policy so data reliability can be assessed.

To improve the Center's procurement function,
the Administrator, Office of Federal Procure-
ment Policy should:

--Reassess the need for the Dun and
Bradstreet system and consider the fea-
sibility and economy of using a modified
DOD system.

--Have the Center expedite its planned
feasibility study to determine if it is
more economical to acquire a computer in
lieu of buying computer processing time.

--Evaluate the need for any future con-
tracts and develop an appropriate pro-
curement plan before an award is made.

This should insure that a real need does
exist and adequate planning has been done.

OTHER ISSUES THAT NEED TO BE ADDRESSED

Reimbursement policy

One free copy of each report will be provided
to interested parties. Additional copies and
special analyses will be on a reimbursable
basis. However, there has been no policy
decision on whether there will be any exemp-
tions to the reimbursable policy, such as the
Congress, the Executive Office of the Presi-
dent, or the Office of Management and Budget.
(See p. 21.)

Frequency of reporting

The Center has prepared a proposed list of the
reports it plans to issue and how often. (See
app. II1I.) In some cases, quarterly reports
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will be issued but annual reports will not.
GAO recognizes the difficulty of satisfying
the varying needs of different customers--

the Congress, agency management, and industry.
Publication of annual and quarterly reports
would permit users to decide whether they

need both reports or only the annual report.
(See p. 21.)

The Center as the Government's
single source for procurement
information

At the present time, many agencies have their
own procurement information systems. A logi-
cal progression of the Center's development
would be to become the Government's single
source of procurement information with the
agencies phasing out their individual systems.
(See p. 22.)

The Center as a source of
information for other studies

The Office of Federal Procurement Policy could
analyze the information collected by the Center
to

~-identify agencies that may not need to have
their own procurement function,

~—-address the issue of centralized versus de-
centralized procurement,

~-measure and assess the impact of Government
procurement on the national economy and
smaller political subdivisions, and

~--identify data needed to manage the acquisi-
tion process. (See p. 23.)

MATTERS FOR THE CONSIDERATION OF
THE CONGRESS

The House Government Operations Committee and
the Senate Governmental Affairs Committee may
wish to advise the QOffice of Federal Procure-
ment Policy on
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--whether the list of proposed reports and
their frequency will serve the needs of the
Congress and its various committees and

--whether there should be any exemptions to
the Center's policy of requiring customers
to pay for services.

The committees may also wish to consider
actions they can take to assure that individ-
ual agencies phase out their procurement in-
formation systems when the Federal Procurement
Data System becomes fully operational and that
the Center's potential is fully utilized.

AGENCY COMMENTS

GAO discussed the matters covered in this report
with agency officials, and their comments are
incorporated where appropriate. The Office of
Federal Procurement Policy did not agree that
complete and accurate data on fiscal year 1979
would be unavailable. (See p. 7.)
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CHAPTER 1

ESTABLISHMENT OF THE

FEDERAL PROCUREMENT DATA SYSTEM

INTRODUCTION

As requested by the chairman, Subcommittee on Human
Resources, House Committee on Post Office and Civil Service,
we have reviewed the effectiveness of the Federal Procurement
Data System (FPDS) and obtained the answers to five questions
regarding the operation of the Federal Procurement Data
Center. The questions and our answers are presented in
chapter 2.

BACKGRGOUND

The Commission on Government Procurement found that no
single organization within the Government was responsible for
collecting and reporting what executive agencies bought or
the total value of their purchases. It was the Commission's
belief that:

--The Congress needs this basic information to make
informed decisions on matters of broad public policy
relating to procurement programs.

--The executive branch needs this information to
determine the policy necessary for managing the
procurement process.

--Interagency support activities need this information
to develop and improve the services offered.

-~-Suppliers need this information to develop programs
to service the Federal market. Full information
creates a more competitive market place and provides
a better opportunity for individual suppliers to
compete.

In its December 1972 report, the Commission recommended
that a system for collecting and disseminating procurement
statistics be established to meet the needs of the Congress,
the executive branch, and industry. An interagency task
group was established to study the recommendation and prepare
the executive branch position.

The task group called for adoption of the recommenda-
tion in November 1973. Official agency comments were




obtained, and, in May 1974, the decision was made to pro-
ceed with the recommendation.

In August 1974, the Congress passed the Office of
Federal Procurement Policy Act (Public Law 93-400). The
act required the Administrator, Office of Federal Procure-
ment Policy (OFPP), to establish a system for collecting,
developing, and disseminating procurement information that
takes into account the needs of the Congress, the executive
branch, and industry.

A committee was established in October 1974 to facili-
tate development of the new reporting system. The committee
was called the Federal Procurement Data System Committee
and was comprised of representatives from twelve Govern-
ment agencies. The Committee studied the existing procurement
management reporting systems of the Department of Defense
(DOD) ; the Department of Health, Education, and Welfare; and
the National Aeronautics and Space Administration. The Com-
mittee also considered what kinds of information should be
collected, the dollar value of acquisitions to be reported,
and the frequency of reporting by the agencies. In addition,
the Committee agreed that the reports produced by the system
should answer the following questions:

(1) Who?--The agencies who are doing the procuring.
(2) What?--Products or services procured.

(3) When?--Time periods in which procurement actions
were made.

(4) Where?--Place of performance.

(5) From?--Contractors who provided the products or
services.

(6) How?--Negotiation authority, pricing provisions,
extent of competition, and set asides.

The Committee believed that by answering these questions the
requirements established by the Commission on Government
Procurement would be satisfied.

The Committee issued its report in July 1975 and recom-
mended that the system described in its report be adopted as
FPDS. OFPP sent the report for review and comment to 21 ex-
ecutive agencies. Comments were received and the Committee
began meeting to resolve identified problems. In August
1975, OFPP asked DOD, the Department of Commerce, and the
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General Services Administration (GSA) if they would act as
OFPP's executive agent. The executive agent would be respon-
sible for the establishment and operation of the Federal
Procurement Data Center and FPDS. Commerce declined because

it lacked expertise in this area. GSA accepted but also

lacked expertise. DOD also declined even though it had the
requisite experience. ®DOD suggested establishing the Federal
Procurement Data Center within QFPP or the Office of Management
and Budget (OMB) and contracting with the private sector for
data processing.

OFPP asked DOD to reconsider, and, in July 1976, DOD
agreed to be executive agent for the Center subject to mutu-
ally agreeabl® funding arrangements. DOD stated it would
provide the necessary personnel spaces for the Center but
pointed out that it might be necessary to locate it in a DOD
agency, such as the Defense Supply Agency.

In March 1977, OFPP advised DOD that arrangements had
been made to have GSA fund the civil agencies' share of the
cost of establishing and operating the Center. OFPP proposed
70 percent DOD funding and 30 percent GSA funding.

DOD subsequently advised OFPP by letter dated June 21,
1977, that while it had tentatively accepted executive agent
responsibility in its July 1976 letter, the environment had
changed substantially since that time. As a result, DOD
withdrew its acceptance.

In November 1977, the then Acting Director of OMB asked
the Deputy Secretary of Defense to have DOD accept responsi-
bility as executive agent for OFPP to establish and run the
Center. DOD accepted responsibility in January 1978 and
stated that it would provide the necessary funds and staff.

Oon February 3, 1978, 42 months after Public Law 93-400
had been enacted, the OFPP Administrator issued a memorandum
for Heads of Departments and Agencies establishing the system.
The memorandum also

x --designated DOD as OFPP's executive agent to operate
the system, including a Federal Procurement Data
Center;

--established a Policy visory Board under the
Chairmansghip of OFPP;/and

——

——transmitted a reporting manual that detailed the
system design and the reporting procedures to be
followed.




OFPP designated October 1, 1978, as the date when
agencies were to start collecting the required data. The
data was to be reported to the Center by February 15, 1979,
45 days after the close of the first quarter.

SYSTEM DESCRIPTION

FPDS requires that the data be reported in a uniform
manner by all executive agencies making acquisitions from
appropriated funds. The reporting requirement includes stock
and revolving funds replenished or reimbursed from annually
appropriated funds as well as acquisitions from appropriated
funds transferred from one executive agency to another.

DATA INCLUDED AND EXCLUDED

Included data

The data in the FPDS covers all prime contract actions
awarded to non-Federal sources for supplies, equipment, con-
struction, and services including commercial utilities and
communications, commercial rents, and transportation or
shipments furnished under Government bills of lading and
Government transportation requests. Acquisitions, including
contract changes and modifications, of more than §10,000 were
to be reported individually. Acquisitions of $10,000 or less
were to be reported in summary.

Excluded data

Specifically excluded from FPDS are acquisitions
~--under grants, subsidies, and contributions;

~-by nonappropriated fund activities, such as the
Emergency Loan Guarantee Board or the Export/Import
Bank of the United States; (the exclusion also includes
self-sustaining activities even if their initial financ-
ing was a onetime Federal appropriation. Examples
include the Farm Credit Administration and the Federal
Deposit Insurance Corporation. 1l/)

--from one Federal agency by another;

1/The Tennessee Valley Authority has been included at its
request.




--by intergovernmental agencies, such as the Advisory
Commission on Intergovernmental Relations or the New
England River Basin Commission;

--by international bodies in which the United States
is a participant, such as the Asian Development Bank
or the Inter-American Development Bank;

--from private corporations which may be partially
supported by Federal funds; and

--subcontract awards.

OTHER DATA

In addition, FPDS will provide information on
standard industrial classification (SIC) codes and the
parent and subsidiary of each contractor establishment,
along with the relationship of each.

Collection of information

Each time a procurement office awards or modifies a
contract in excess of $10,000, an FPDS-Individual Contract
Action Report is to be completed. The report is required
whether the change increases or decreases funds. The
report (see app. I) contains 27 individual items of
information to be completed for each procurement action.

The completed procurement reports are to be forwarded
by the procurement office to the subagency level or to
agency headquarters. At either location, or in some
cases both, depending upon agency size, the reports are
collected and consolidated.

Each agency headquarters submits the information to
the Federal Procurement Data Center showing the same
27 items of information on a uniform basis for every acquisi-
tion over $10,000.

The Center is responsible for consolidating information
on the individual agencies into a master procurement file;
processing the information; and reporting to the Congress,
the executive branch, and industry. A list of proposed
reports and their frequency are shown in appendix III.




SCOPE OF REVIEW

We reviewed contract files and related documents on
contracts awarded for the Center. We also discussed these
contracts, as well as FPDS in general, with personnel at
OFPP, the Center, and DOD. We reviewed the budget submit-
tals of the Center and examined the procedures and forms
established for collecting procurement information. The
list of proposed reports the Center plans to produce were
reviewed and discussed with Center personnel.




ber 15, 1979. Letters sent to the agencies by OMB and OFPP,
however, state:

" * * The data submissions of [name of agency]
must be improved significantly * * *, * * * the
ultimate date for submission of final and complete





















































































