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Executive Summary

Purpose

Background

The General Services Administration (Gsa) provides the federal govern-
ment with working space, supplies, telecommunications, and access to
major computer technology. GSA’s activities get little public attention,
but if they are not managed well, the delivery of program services can
be impaired.

From GsA’s inception in 1949 there have been conflicting views on the
best ways to provide the government’s housekeeping services. GSA has
been caught between the expectation that it use a centralized approach
and a view that it issue policy guidance and oversee decentralized oper-
ations. The result has been continuing criticism from Congress and GSA’s
customers—the other federal agencies.

GSA today is at a pivotal juncture. Recent administrators have sought to
direct it more towards a policy guidance and oversight role, but there is
still no consensus within Gsa, the executive branch, or Congress on the
desirability of this direction. GAO, however, believes it is the proper way
to go, and undertook this review to assess whether GsA’s management
practices and systems would allow it to successfully complete such a
role change and thus improve its performance.

GSA manages a $2.9 billion building fund, oversees a $4.8 billion procure-
ment program, and administers excess property transfers of more than
$1 billion. Seventy-nine percent of its fiscal year 1988 funds were
expended by the Public Buildings Service (PBS) in acquiring, operating,
and maintaining public buildings, and by the Federal Supply Service
(Fss) in providing personal property and nonpersonal services, such as
supplies, furniture, vehicles, and discount airfares. (See pp. 17-18.)

Operating in a complex and changing environment, GSA has had diffi-
culty balancing its concurrent roles of making policy, providing over-
sight, and delivering services. Also, GSA’s relationships with Congress
and the Office of Management and Budget (0MB) foster a high degree of
intervention into such operational decisions as building site selection
and whether to lease or own facilities. (See p. 29.)

To complicate these conditions, there have been continual changes in
GSA’s leadership, with 17 administrators or acting administrators during
the last two decades. Moreover, GSA resources have been reduced dra-
matically since 1978, with staffing dropping from 37,600 to 19,800. (See
pp. 20, 23 and 32.)
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Results in Brief

Executive Summary

GSsA should not be expected to operate directly all the support services
other agencies need to do their jobs well. GSA’s role should be to set
governmentwide policy and operate activities only where there are
demonstrated economic and management advantages to having a central
agency involved.

GSA cannot carry out this role successfully, however, unless it can over-
come major, continuing management problems, such as limited executive
development and inadequate management information, which have pre-
vented it from providing adequate customer support, holding managers
accountable, and becoming an effective, well-run agency.

How these problems have affected GsA’s performance and ability to
change are clearly evident in its two major components—pBs and FsS.

PBS has experienced a serious decline in its ability to provide space to
agencies in a timely manner. These problems are compounded by diffi-
culties in shifting its role more towards policy guidance and oversight
and away from operations by delegating certain functions to other agen-
cies. Problems include a lack of support for the new role among pBs’
career executives; insufficient attention to customer concerns; the
absence of a workforce planning process to meet critical staffing needs;
and an outdated information system that does not provide executives
with needed information.

Fss also is faced with new challenges: competing with the private sector
to supply federal agencies, and operating within a congressional author-
ization to recover all its costs. Although it is too early to assess GSA’s
efforts, due to the volatile nature of sales activities, the agency needs
better trend and comparative analysis information to help it monitor its
operations closely. Otherwise, it has little assurance of maintaining a
competitive position and still breaking even.

GSA’s management recognizes these problems and has begun improve-
ments, such as starting a more active recruiting and training program,
implementing a new strategic planning process, developing plans to
address PBS’ information and space delivery problems, and developing
better financial tools to assist FsS in monitoring its costs. These are posi-
tive steps, but they are not sufficient to ensure that Gsa will successfully
accomplish its intended role change and improve its performance.
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Executive Summary

GSA must establish effective career development programs for its senior
executives, devise better measures to link performance with accounta-
bility, and improve systems to provide the information needed for mak-
ing informed decisions. Gsa should use these means to continually assess
whether its staff has sufficient technical and managerial skills to accom-
plish a policy-setting and oversight mission.

Principal Findings

Barriers to PBS’ Role
Change

Changing technologies and the recognition that quality workspace
affects performance are reducing agencies’ willingness to rely upon Gsa
as the sole provider of facilities services. GSA recognizes these changes
and is trying to shift PBS’ role more towards leadership and oversight by
delegating certain operational responsibilities to the other agencies.
However, several factors undermine PBS’ efforts.

PBS’ executives do not fully support giving tenant agencies a greater role
in managing their own buildings. There is a continuing belief among PBs
executives that GSA can provide building services more economically
than the other agencies. (See p. 56.)

pBSs does not emphasize customer service. A 1988 pBs survey found that
customers were frustrated because of poor communications and PBS’ dis-
regard for their priorities. Customers also were frustrated by a lack of
procedural uniformity and consistency among GsA’s 11 regional offices.
(See pp. 58-59.)

Regional officials providing services and guidance to federal agencies
are not accountable to PBS policymaking officials for their actions or per-
formance. (See pp. 63-64.)

Human resources issues are adversely affecting service delivery. Space
delivery time grew by 28 percent over the past 10 years primarily due
to the high turnover in qualified realty specialists. (See p. 75.)
Information systems do not support the role change. Information is not
available to determine the total costs to operate individual facilities or
project future leasing requirements reliably. (See pp. 64-67.)

GAO believes that Gsa must refocus PBS’ role if it is to do its mission effec-
tively. PBS’ failures also adversely affect other agencies’ ability to do
their missions. PBS should focus on governmentwide policy guidance and
oversight and helping agencies develop facilities management systems.
Operational support must be given in some areas. It should continue, for
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Executive Summary

example, to acquire and dispose of facilities centrally, and operate some
buildings in its inventory. PBS needs a comprehensive plan to refocus its
role and to assure that there is clear accountability to measure progress
toward its goals. It must clearly define responsibilities, roles, and report-
ing requirements for GSA and other agencies. (See p. 58.)

FSS Needs Better
Information

GSA is changing the way the supply service will operate in the future.
One change allows agencies, in most cases, to buy directly from the pri-
vate sector if GsA prices are not competitive. Congress is letting Gsa fund
FsS’ supply operations from the recovery of all its costs in the prices
charged for items sold. (See p. 92.)

To be competitive, Gsa needs information to enable it to control its costs
and make timely adjustments to operations and prices. Since sales activ-
ities are volatile, it is essential that GsA continually monitor and make
timely adjustments to its supply operations to improve or eliminate
unprofitable elements so as to maintain a competitive position with
other suppliers. (See p. 93.)

Management Faces
Obstacles in Improving
Performance

PBS and FsS performance is influenced heavily by GsA’s overall general
management environment, which is poorly suited for providing effective
services to federal agencies. Four pervasive management deficiencies
pose significant obstacles to management control of GsA’s widespread
operations.

GsA’s executive leadership is not as effective as it could be because of
frequent turnover in political leadership, lack of involvement by career
executives in the planning process, and problems in developing senior
executives. (See pp. 32-35.)

There is inadequate accountability for executive performance. Sixty-
seven percent of the senior executives GAO surveyed said there were
problems with accountability. Less than 50 percent of the 1988 perform-
ance plans had measurable objectives for customer service or work qual-
ity improvements—major problem areas for GSA. (See pp. 40-43.)
Inconsistent attention to human resources management has contributed
to low morale, high turnover in some positions, and insufficient staff
training and development. This increases the difficulties Gsa faces in
acquiring and retaining staff with the technical and managerial skills
needed to pursue its evolving roles in carrying out its mission. (See pp.
74-86.)
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Executive Summary

Recommendations

Ineffective information management leadership has left Gsa with inade-
quate management information. Consequently, GSA is ill-prepared to
measure performance and establish accountability for improved service.
(See pp. 89-103.)

Unless GsA is able to reverse a history of ineffective policy implementa-
tion and change its management culture, it will be hard put to assume a
strong policy guidance and oversight role in managing the government’s
facilities or maintain a competitive edge in providing supplies. It also
will not develop the sound internal management environment needed to
confront external influences that tend to intervene in operational
decisions.

GAO makes a number of recommendations designed to enable GsA to
assume its policy guidance and oversight role more effectively. Key rec-
ommendations are to

Improve the capabilities of senior executives to give continuity and
expertise to programs and guide GSA toward assuming an effective lead-
ership and oversight role. (See pp. 49-50.)

Make the integrated strategic planning process being developed an
intrinsic part of GsA’s management practices for establishing broad con-
sensus on goals and objectives across the agency. (See p. 49.)

Establish greater accountability by defining clearer objectives and meas-
ures in executives’ performance plans and using the ExecuTrac informa-
tion system to measure and track agency and individual performance.
(See p. 49.)

Create an effective workforce planning system and improve employee
training and development. (See p. 85.)

Create an information environment that will give managers sufficient
information to effectively monitor and control GsA’s multibillion dollar
operations. (See p. 102.)

Continually monitor supply operations, improve inefficient activities,
and remove from inventory commodity items for which there is not a
competitive advantage. (See p. 102.)

Special attention needs to be given to GSA’s move from a service provider
to an overseer of the government’s extensive facilities. GSA must develop
a plan to shift its focus from operations to a strategic management role.
This plan should
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Executive Summary

Agency Comments

clearly define the facilities management functions and responsibilities of
all participants and require agencies to designate a senior facilities man-
agement official to be responsible for setting agency-level facilities poli-
cies and goals,

identify all management information needed to oversee agencies’ facili-
ties management activities, and

emphasize a customer focus and quality management within GsA. (See p.
70.)

GsA generally concurred with GAO’s recommendations. In numerous
instances, it reported that actions responsive to GAO’s recommendations
are underway. The challenge facing GsA will be to ensure that its correc-
tive actions receive the sustained management attention needed to pro-
duce fundamental management improvement. (See pp. 109-123.)
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Chapter 1

GSA: An Overview

Not a workday goes by without federal employees receiving substantial
support from the General Services Administration (GSA)—support rang-
ing from office space, desks, paper, and pencils to advice on computer
systems and software. GsA is the government’s wholesaler and retailer,
transportation expediter, communications and data processing expert,
builder, and facilities manager. Annually, GSA manages billions of dollars
in federal property assets and contracts for goods and services. GSA’s
activities get little public attention. However, if these activities are not
managed well, the delivery of federal services can be impaired.

GSA acts as policymaker, regulator, and service provider in managing a
diverse range of programs. It formulates a variety of governmentwide
policies regulating property management and the acquisition of goods
and services. It issues the Federal Property Management Regulations
pertaining to the management of property; the Federal Information
Resources Management Regulations covering information resources
activities; and, jointly with the Department of Defense (DOD) and
National Aeronautics and Space Administration, the Federal Acquisition
Regulation, which governs the procurement of supplies and services
with appropriated funds.

GSA maintains, jointly with pop and several civilian agencies, a supply
management system to procure, store, and distribute supplies, and man-
ages a program to redistribute and dispose of most of the government’s
excess and surplus supplies and equipment. It also acquires, designs and
builds, and leases buildings. In addition, GSA operates, protects, repairs
and alters, and maintains most federal buildings in the Nation. Its lesser-
known duties include providing administrative support to numerous
presidential commissions and small agencies, as well as staff compensa-
tion and office space for the former presidents.

GSA is at a critical juncture in its history. In the past, GSA has provided
property management services through its own employees. However,
GsA plans to divest itself of many operational services and assume a
greater oversight role. In the last decade, it has introduced a number of
ambitious changes to promote better facilities and logistics management.
These changes include programs to (1) delegate buildings management
and procurement responsibilities to individual agencies, and (2) improve
the quality of federal employees’ work environment.

* Reductions in GSA’s personnel resources are accompanying the role

changes. Its staffing level has declined from about 37,500 employees at
the end of fiscal year 1978 to about 19,800 at the end of fiscal year
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Chapter 1
GSA: An Overview

Historical Perspective

1988. Gsa expects staff levels to stabilize after it completes delegating
certain operational functions. It believes, however, that improved pro-
ductivity and use of the private sector for commercial operations where
cost effective could slightly decrease the final nuraber of employees
needed.

Early in our Nation’s history, there was no systematic and efficient way
to provide essential housekeeping services for the government. Procure-
ment and supply functions were done by the Department of the Trea-
sury; the Treasury Secretary exercised tight control over such functions
by personally approving all requisitions, no matter how insignificant. As
the government grew, agencies became increasingly independent in
these areas. The government’s space needs originally were filled by an
independent commission, which sold lots in Washington, D.C., to finance
its endeavors. Later, the space function was transferred to the Depart-
ment of the Interior and, finally, to the Federal Works Agency and its
Public Buildings Administration.

In 1949, the Commission on Organization of the Executive Branch of the
Government (the Hoover Commission) identified supply, records man-
agement, and the operations and maintenance of public buildings as
three major activities that suffered from a lack of central direction. The
Hoover Commission recommended that these functions be placed in a
new Office of General Services with regulatory authority and a direct
link to the President. It envisioned this office as primarily—but not
exclusively—a policymaking body that should, to the greatest extent
possible, delegate authority for these functions to other agencies.

The Federal Property and Administrative Services Act of 1949 (Public
Law 81-1562, approved June 30, 1949) created GsA as an independent
agency. GsA’s legislative mandate is contained in section 2 of this act:

“1t is the intent of the Congress in enacting this legislation to provide for the Gov-
ernment an economical and efficient system for (a) the procurement and supply of
personal property and nonpersonal services . . .; (b) the utilization of available prop-
erty; (c) the disposal of surplus property; and (d) records management.”

Section 201(a) of the 1949 act gave the Administrator of General Ser-
vices authority to (1) prescribe policies and methods of procurement
and supply of personal property and nonpersonal services, (2) operate
or delegate operation of supply facilities to any agency, and (3) procure
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GSA: An Overview

and supply personal property and nonpersonal services for the depart-
ments and agencies.

In addition to the 1949 act, GsA's operations are governed by numerous
laws and executive orders. These include the following:

Laws and Executive
Orders Concerning

Acquisition, Construction, |

and Management of Real
Property

Public Buildings Act of 1949

Public Buildings Act of 1959

Architectural Barriers Act of 1968

Uniform Relocation Assistance and Real Property Acquisition Policies
Act of 1970

Public Buildings Amendment of 1972

Public Buildings Cooperative Use Act of 1976

Executive Order 12072, Aug. 16, 1978

Executive Order 12411, Mar. 29, 1983

Executive Order 12512, Apr. 29, 1985

Federal Property Management Improvement Act of 1988
Public Buildings Amendments of 1988.

Miscellaneous Laws

Former Presidents Act of 1958—authorized Gsa to pay for staff and
office expenses for former presidents.

Presidential Transition Act of 1963—authorized GsA to pay for staff and
office expenses of president-elect and vice president-elect.

Public Law 89-306 (1965 Brooks Act)—gave GSA a lead role in the area
of obtaining and maintaining automatic data processing (ADP) equipment
by federal agencies.

General Accounting Office Act of 1974—transferred audit of transpor-
tation voucher from GAO 10 GSA.

Contract Disputes Act of 1978—established GSA’s Board of Contract
Appeals.

Paperwork Reduction Act of 1980—provided guidance and assistance to
federal agencies with respect to creation, maintenance, use, and disposi-
tion of records.

Consolidated Omnibus Budget Reconciliation Act of 1985—directed Gsa
to identify interagency opportunities to consolidate motor vehicle
operations.
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GSA'’s Organizational
Structure and
Nationwide Service
Delivery System

Chapter 1
GSA: An Overview

GsA is headed by an Administrator who is nominated by the President
and subject to Senate confirmation. The agency is organized into 4 ser-
vices, 11 staff offices, and 8 primary and 3 satellite geographic regions.
The Gsa Board of Contract Appeals, Office of Inspector General, and
Information Security Oversight Office all report to the Administrator.
GSa is largely decentralized, with the 4 services carrying out programs
through regional operations and the 11 staff offices providing support
services. Primary regions are in New York, Philadelphia, Atlanta, Chi-
cago, Kansas City, Fort Worth, San Francisco, and Washington, D.C.; its
satellite regions are in Boston, Denver, and Auburn, Washington. GSA’s
organizational structure is shown in figure 1.1.

Each of the four services is headed by a commissioner responsible for
policy development, program direction, and funding, but who has no
control over program implementation or resource allocation; those func-
tions are handled by the regional administrators. While the commission-
ers do not have direct control over how their programs are implemented
by the regions, they exercise varying degrees of influence and control
over this implementation through frequent contacts between service
assistant commissioners and the assistant regional administrators
responsible for their programs. The pBs Commissioner, for example,
expressed concerns about his lack of control over regional implementa-
tion of policy, while the ¥PRS Commissioner felt he had a great deal of
direct control over the regional implementation of his programs.

Before 1978, commissioners and regional administrators had different
duties. At that time, GsA had an operating structure in which the com-
nissioners exerted strong centralized control and the regional adminis-
trators served in an advisory capacity and provided administrative
support. The change was made to give regional administrators more con-
trol over regional operations.

Regional Offices

Each regional office is headed by a regional administrator who reports
to the Associate Administrator for Operations and Industry Relations.
Regional administrators in the primary regions serve as GsaA’s top offi-
cials and are responsible for all GsA programs and activities assigned to
the region. Regional administrators for satellite regions serve as
ombudsmen and represent the views of their respective regions in devel-
oping and implementing GsA policy; they provide direct feedback on
such matters to the regional administrators of their primary regions.
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Figure 1.1;: GSA’s Organization
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Services

Each of Gsa’s four services has its own unique mission area and receives
centralized support from the staff offices.

The Public Buildings Service (PBS). PBS provides facilities management
services, specifically, design, construction, operation and maintenance,
renovation, preservation, repair, protection, and control of buildings—
both government-owned and leased—in which accommodations for gov-
ernment activities are provided. Operating out of all 11 regions, PBS pro-
vided office space for 940,400 federal employees in 1,702 government-
owned and 5,241 leased buildings during fiscal year 1988. It spent $2.9
billion providing services, including leasing, site acquisitions, construc-
tion, repairs and alterations, building operations, custodial, and security.

PBS has delegated buildings management authority to agencies that are
sole or primary occupants in government-owned or leased buildings.
Under the program, agencies manage the day-to-day operations of their
buildings and set their own priorities, while Gsa continues to provide
assistance and set priorities for major repairs/renovations. At the end of
fiscal year 1988, pBs had delegated building management for over 43
million square feet of government-owned and -operated space and about
33 million square feet of leased space. This delegated space accounts for
about 33 percent of the 230 million square feet of space under GsA’s con-
trol. PBS has also delegated some leasing authority to other agencies,
thereby allowing them to acquire their own leased space.

The Federal Supply Service (Fss). Fss provides a wide range of personal
property (that is, any type of property except real property) and non-
personal services to the federal government worldwide. Services include
determining supply requirements; procuring supplies and ensuring that
they are of satisfactory quality and meet customer requirements; pro-
viding a vehicle fleet for agencies to use, transportation and travel man-
agement services, and centralized audit of freight and passenger
transportation services vouchers paid by the government; and adminis-
tering the use of excess, donation of surplus, and sale of personal prop-
erty. Fss work is done out of all 11 regions.

Federal agencies purchased about $4.8 billion in goods and services from
GsA during fiscal year 1988. Also, excess personal property that origi-
nally cost about $821.3 million was transferred to federal agencies
under the utilization program, and surplus personal property that cost
about $424.9 million was donated to state agencies through the donation
program. Further, Fss’ Interagency Fleet Management System provides
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103,000 vehicles and all related services to 76 federal agencies that use
the network of 60 Fleet Management Centers.

The Information Resources Management Service (IRMS). IRMS provides
overall direction and coordination of comprehensive governmentwide
programs for the management, acquisition, and use of ADP, telecommuni-
cations, and office information equipment and services; implements
governmentwide ADP and telecommunication standards; and develops
and coordinates governmentwide policies, procedures, and regulations
pertaining to these activities. IRMS manages the Federal Telecommunica-
tions System, through which about 270 million intercity calls were
placed by the 1.1 million users during fiscal year 1988.

IRMS regional operations are organized on a zonal basis—Eastern (Phila-
delphia), Capital (Washington, D.C.), Central (Atlanta), Western (Fort
Worth), and Pacific (San Francisco) zones. Its services are available,
however, in all 11 regions.

The Federal Property Resources Service (FPRS). FPRS provides for further
use by federal agencies of government excess real property and for dis-
posal of surplus real property for specific public purposes or competi-
tive sale to the public. FPRS sold 222 parcels of property valued at $120.9
million and transferred 29 parcels of property valued at $13.4 million
during fiscal year 1988. FPrS operates out of Boston, Atlanta, Fort
Worth, and San Francisco, with field offices located in Chicago and
Auburn, Washington. In June 1988, the management of the National
Defense Stockpile, a major element of FPRS, was transferred to DOD.

Staff Offices

GsA's staff offices provide support in a range of areas. For example:

The Office of Acquisition Policy serves as the principal focal point in Gsa
for acquisition and contracting matters. It is responsible for (1) govern-
mentwide and internal procurement policy and procedures, and

(2) overseeing and reviewing GSA’s acquisition activities and individual
contract actions.

The Office of the Comptroller plans, implements, directs, and coordi-
nates all financial reporting, accounting, and management accounting
support for GsaA; oversees the development of GsA’s financial manage-
ment systems and ensures the quality of financial information; and has
the lead responsibility for the budget and is the focal point for matters
under the Presidential Transition Act of 1963 (Public Law 88-277,
approved Mar. 7, 1964). GsA’s Comptroller compensates staff members,
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provides office space, and makes payments for services, travel, and pos-
tal expenses for the president-elect and vice president-elect; and pro-
vides these same general services, for a 6-month period, to the former
president and former vice president.

The Office of Administration is responsible for planning and administer-
ing programs in organization and productivity improvement, staffing,
position classification, employee relations, training and career develop-
ment, and audits and inspection reports. It also administers GSA’s inter-
agency printing and duplicating program; the Cooperative
Administrative Support Program, which is an endeavor among agencies
having common administrative services in multi-tenant or complexes of
buildings; and the Federal Advisory Committee Act. In addition, it pro-
vides compensation for office staff and allowances for the former presi-
dent and outfits about 1,400 state and district congressional offices.

According to GsA records, GSA currently has 119 Senior Executive Ser-
vice (SES) positions, of which 59 are reserved for career personnel. The
remaining 60 positions may be filled with either political appointees or
career personnel within statutory limits, which allows GsaA greater flexi-
bility in assignment of personnel. Executive Order 12021, dated Novem-
ber 30, 1977, removed the career reserved classification from the
regional administrator positions. Appointees fill 18 top-level positions
including Deputy Administrator, Chief of Staff, four Associate Adminis-
trator positions (Administration, Congressional Affairs, Operations and
Industry Relations, and Public Affairs), General Counsel, Deputy Gen-
eral Counsel, PBs Commissioner, and all regional administrators except
in Washington, D.C. It is also expected that the vacant IRMS Commis-
sioner position will be filled by an appointee. Both the Administrator
and the Inspector General are presidential appointees subject to Senate
confirmation.

Trends in Resources

GSA is unique among federal agencies in that the majority of its funds
are generated from the sale of goods and services to other agencies. In
fiscal year 1988, Gsa’s budget was $7.8 billion. Program funding came
from a variety of sources, with only 3.6 percent coming from direct
appropriations. GSA records show that 96.4 percent, about $7.6 billion,
came from funds received from customer agencies for goods and
services.

PBS’ activities—financed by the Federal Buildings Fund from rents paid

by agencies for space and services—generated about $3.1 billion, or
about 39 percent, of the funding; rss’ General Supply Fund generated
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about $2.6 billion, or about 33 percent; and IRMS’ activities, financed by
the Information Technology Fund, generated about $1.4 billion, or 18
percent. The remaining $478 million, about 6 percent, came from presi-
dential commissions and small agencies for reimbursable work—mostly
accounting, payroll, personnel, and administrative services—and from
revenue generated by the Working Capital Fund from centralized print-
ing and duplicating operations and by the Consumer Information Fund
from the Consumer Information Center Program. Figure 1.2 shows the
percentage of funds generated by each source.

In fiscal year 1988, GsA’s programs spent $7.8 billion. As shown in figure
1.3, pBS and Fss spent most of this money. PBS consumed about 44 per-
cent, or about $3.4 billion, of GsA’s program funds in operating and man-
aging the government’s real property. Fss spent about 35 percent, or
about $2.7 billion, in operating and managing the supply and transporta-
tion programs. IRMS used about 18 percent, or about $1.4 billion, in the
telecommunications and other information resource programs. FPRS
spent less than 1 percent, or about $21.2 million, in managing and dis-
posing of the government’s surplus real property.

In human resources, during the last 10 years, GSA has experienced signif-
icant staff reductions. Gsa’s staffing levels dropped from 37,560 at the
end of fiscal year 1978 to 19,820 at the end of fiscal year 1988; most
reductions occurred in PBS. Figure 1.4 depicts changes in staffing levels
for the four services.

To identify long-standing problems and obtain a historical perspective of
GsA, we analyzed earlier GAO reports and reports by GSA’s Inspector Gen-
eral, as well as management studies by consultants and others. Related
GAO reports are listed at the end of this report; other significant reports
and studies analyzed are listed in appendix I. On the basis of our analy-
sis, we assessed GsA’s leadership ability to (1) manage change effec-
tively, (2) improve its human resources management to ensure a quality
workforce, and (3) establish an effective information management struc-
ture to support managerial decisions and ensure effective financial con-
trol and oversight.

To assist us with issue identification and methodology, we convened a
consultant panel comprised of current and former federal employees
and public administration and academic experts. Panel members,
selected in consultation with G8A, are listed in appendix II. Also, we
interviewed and obtained comments from various other individuals—
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including officials of five major agencies with building management
delegations,! and private sector experts in information, facilities, and
logistics management; public administration; and general management.

We interviewed Gsa officials and analyzed data from both the central
and regional offices. To obtain detailed information on issues relating to
GsA’s management functions and processes, we interviewed 50 of the
118 senior executives as of June 5, 1988. Also, we sent a series of ques-
tionnaires to GSA’s executives, mid-level managers, and employees. Infor-
mation about the questionnaires and the interviews can be found in
appendix III. During our review, we met regularly with senior Gsa offi-
cials, as well as the Board of Directors and the Finance, Acquisition, and
Administration Council. The Board and Council are forums for propos-
ing and considering policy, financial, and management issues of national

IThe five major agencies contacted were the Departments of Health and Human Services, Housing
and Urban Development, Justice, and Labor; and the Internal Revenue Service.
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importance. They give the Administrator an integrated perspective on
such issues prior to decisionmaking.

The Chairman of the Subcommittee on Federal Services, Post Office and
Civil Service, Senate Committee on Governmental Affairs, asked us to
look at GsA’s planning for proposed changes in the funding of Fss. We
gave the Subcommittee staff several briefings and agreed to address this
issue in this report.

We did our audit between July 1987 and April 1989, in accordance with
generally accepted government auditing standards. GSA provided written
comments on a draft of this report. These comments are presented and
evaluated in chapters 3 through 6 and are included in appendix IV.
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]
22000 Thousands

20000

18000

14000
12000
10000
8000
6000
4000
2000

1978 1979 1980 1981 1882 1963 1984 1985 1986 1987 1988

Flscal Yoars
mwmmw FSS
mmmmm  ADTS/CIRM/IRMS
mmmm FPRS
Notes:

1. The Federal Property Resources Service was established in 1978.

2. The Office of Information Resources Management, now called the Information Resources
Management Service, was established in 1982.

3. The National Defense Stockpile, which was under FPRS, was transferred from GSA to the
Department of Defense in 1988.

Source: General Services Administration.
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Image Often
Unfavorable

GSA’s performance in providing governmentwide policy and centralized
property management has continually been criticized. Yet a variety of
external influences, often adversely, affect its ability to carry out its
mission. From GsA’s inception in 1949, its operations have been compli-
cated by differing directions and influences from oMB and Congress on
its concurrent roles in making policy, providing oversight, and deliver-
ing services.

In 1987, GsaA charted a new strategic vision, focusing more of its efforts
on setting administrative policy and overseeing delegated procurement
and property management activities than on service delivery. It envi-
sions doing operational tasks, such as operating and maintaining build-
ings, only where there are demonstrated advantages to doing so. To
succeed in achieving this vision, however, GSA needs to reach a consen-
sus with oMB and Congress concerning its role.

GsA has operated for some time with an unfavorable image. In the late
1970s, allegations of mismanagement left GsA struggling to improve its
image. Over the years, perhaps the most persistent complaints have
come from its customers—the rest of the federal establishment—who
often have lacked confidence in GsA’s ability to provide needed facilities
and goods in a timely and efficient manner. There is a deep-rooted per-
ception that Gsa is not responsive to customer needs. An August 1965
internal staff paper pointed out that “Since its creation Gsa has been
subjected to various forms of criticism because of acts of omission or
commission in the provision of ‘general services’ on a Government-wide
basis.”' Another internal study in September 1979 concluded that “Stud-
ies done in recent years provide ample evidence of Federal agency dis-
satisfaction with GsaA service and the need to improve communications
and systematically follow up on service requirements.’’

Over the years, GSA has attempted to deal with this problem, but with
little success. For example, in late 1978 and early 1979, Gsa had an
Agency Complaints Office to deal with customer agency problems and
communications. Most complaints it received were about space and GSA’s
lack of responsiveness. A September 1979 study said that “The work-
load of the Agency Complaints Office grew so substantially throughout

IStaff Paper on the Lack of a System for Obtaining Reaction of Customer Agencies to GSA Programs,
GSA, Aug. 18, 1965, p. 1.

2A Study of the Business Service and Customer Relations Functions in the General Services Adminis-
tration, Sept. 1979, p. 2-1.
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its existence that two people were unable to handle all the problems pre-
sented to it.””

An internal Gsa study and a customer survey done in 1988, together
with our interviews with customer agencies, confirm that Gsa had not
yet solved this problem, Its customers were still dissatisfied with Gsa’s
operations in terms of adequacy of communications, timeliness in
responding to their needs, and high hidden costs. One GSA survey of cus-
tomer views showed that some agencies believe that Gsa treats them
with disdain because they are captive customers by virtue of Gsa’s
monopoly on filling agency space requirements.

Many problems confronting Gsa are rooted deeply in its history and have
influenced its internal environment. Few agencies suffer as much as GSA
from confusion over its primary role and how it should be done. Serious
external barriers inhibiting GSA’s performance are the conflicting views
of its role held by oMB, Congress, and customer agencies.

Need for Clearer Role
Definition

Since GsA’s inception, there have been conflicting, unresolved views as to
its role. Some see GsA primarily as a regulator of federal procurement,
while others see it primarily as a service provider for centralized
purchasing and distribution. The Hoover Commission’s recommendation
in 1949 leaned strongly toward a regulatory role and envisioned GSA as a
policymaking body. The 1949 act, however, permits GSA—at the Admin-
istrator’s discretion—to have an operational role in areas such as buiid-
ing management. According to a 1980 National Academy of Public
Administration (NAPA) report, when Congress passed the 1949 act, many
legislators were impressed with the idea that the largest savings would
come from close control and direct operations in the areas of common
item procurement, space control, and surplus property transfers.

The 1949 act lets the Administrator decide the extent to which GSA will
engage directly in operations or delegate functions to other agencies.
The act gives no criteria to guide the Administrator in making these
decisions for building operations. According to GsA, the Administrator
has adopted the standards set out in the 1949 act for deciding whether
to delegate certain procurement and warehousing functions to agencies.
The standards state only that the administrator may make delegations

3 A Study of the Business Service and Customer Relations Functions in the General Services Adminis-
tration, Sept. 1979, p. 2-2.
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‘... to the extent that he determines that so doing is advantageous to
the Government in terms of economy, efficiency, or service, and with
due regard to the program activities of the agencies concerned.” Thus,
each Administrator is free to reassess and redefine Gsa’s role. Until
1982, each Administrator opted for a heavy operational role, especially
in the property management area. In 1982, however, former Administra-
tor Gerald Carmen decided for the first time to test the feasibility of
delegating building management authority to selected agencies.

Strong External Influences
on GSA Management

GSA has been significantly influenced by the actions of oMB and Con-
gress. These actions affect the scope and effectiveness of GSA’s
management.

GSA’s relationship with OMB is complicated. In some cases, OMB delegates
management authority to Gsa; in others, OMB overrules GSA’s authority.
For example, OMB relies on GSA to carry out some of its own responsibili-
ties in the information resources management (IRM) area. Although oMB
is required by the Paperwork Reduction Act of 1980 (Public Law 96-511,
approved Dec. 11, 1980) to provide leadership and guidance for 1rM
throughout the federal government, it delegates many of its IRM func-
tions to GsA. These include reviewing the agencies’ information manage-
ment activities and developing standards for record retention
requirements imposed on the public.

On the other hand, OMB has overruled GsA’s authority in some areas
where GsaA has policymaking responsibilities, such as facilities manage-
ment. For example, oMB has, through the budget review process, over-
turned GSA’s policy decisions in a number of areas, such as construction
versus leasing and lease-purchase of buildings.

Presidents influence GSA’s operations through executive orders. For
example, Executive Order 11717, dated May 9, 1973, moved some
governmentwide administrative and financial management duties from
OMB to GSA. In making this transfer, then-President Nixon said he wanted
GSA to have a broader management role. He made GsA his principal
instrument for developing better administrative support systems for all
executive agencies. These duties were transferred—without staff—to
GsA, which set up the Office of Federal Management Policy as its focal
point for this task. Within 3 years, however, these duties were moved
back to oMB by Executive Order 11893, dated December 31, 1975, and
GSa gave up 23 staff positions—none of which had been received from
OMB.
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Congress also influences GSA’s direction and operation. The Federal
Property and Administrative Services Act of 1949, for example, has
been amended at least 60 times over the last 40 years. Some of these
laws strengthened, expanded, and clarified GsA’s functional responsibil-
ity, while others authorized more specific actions or took away func-
tions. For example, the Public Buildings Amendments of 1972 (Public
Law 92-313, approved June 16, 1972) created the Federal Buildings
Fund and required agencies, for the first time, to pay for the space they
occupied. This act also forced GsA to make significant changes in its
financial management systems to control these funds and manage the
space delivery program.

Further, many congressional decisions concerning other agencies have a
direct and lasting impact on GSA’s operations, as stated in NAPA’s 1980
report:

“In authorizing an agency's program and personnel, a Congressional committee com-
mits payments to GSA for space to house the program’s staff. When a Congressional
committee authorizes computer acquisition, and the Congress appropriates the nec-
essary funds, GSA’s delegation of authority is required before the procurement can
proceed. When a new program is authorized or an existing one expanded, GSA is
responsible for its administrative activation—furniture, telephone service, equip-
ment, etc. When a Congressional committee determines that an agency’s property is
no longer required, it is GSA which has responsibility for its alternate utilization or
its disposal.’*

Various actions and policy decisions by Congress can have adverse
effects on GsA’s performance. Congress sometimes injects itself into
operational decisions by directing GsA, for example, to construct a new
building in a specific location, even though Gsa had not identified that
site for a new facility or had assigned a higher priority to other loca-
tions. Members also become involved in site selections in large metropol-
itan areas involving various alternative sites.

GsA faces a number of disincentives to effective economic management.
For example, the Defense Authorization Amendments and Base Closure
and Realignment Act (Public Law 100-526, approved Oct. 24, 1988)
allows DOD to retain the proceeds from closure of bases. However, when
FPRS disposes of property, the proceeds are generally placed in the
“Land and Water Conservation Fund,” which is available for park and
recreational grants to the states by the Department of the Interior.

4National Academy of Public Administration, Evaluation of the General Services Administration,
Washington, D. C., Dec. 31, 1980, p. 103.
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Another disincentive to optimal GSA performance is the federal budget
process, which encourages costly leasing of facilities. In contrast, pru-
dent economics often call for ownership, yet upfront construction fund-
ing exacerbates the deficit budget problem.

To better prepare GsA to meet future mission challenges, in 1987 former
Administrator Golden had a strategic plan prepared refocusing its oper-
ations. According to a GSA official, he discussed the plan with oMB and
congressional committees concurrently with GSA’s budget proposal. This
is discussed in more detail in chapter 3.

The plan envisions an agency that will set governmentwide administra-
tive policy and operate only where there are demonstrated economic
and management advantages for central agency involvement. Under the
plan, Gsa would move away from its traditional role as provider of prop-
erty management services by divesting itself, through delegations of
authority, of many operational services it has been providing to agen-
cies. The plan calls for GsA to assume more of a leadership and oversight
role. The plan lays out specific goals for each service.

PBS Goals: To (1) develop and implement housing plans for each agency
and regional city to meet agencies’ housing needs; (2) provide a quality
workspace environment meeting the needs of agencies, including modern
systems and support facilities, such as task-oriented furniture, day-care,
and fitness centers; (3) reduce by 20 million square feet the amount of
space used; (4) move toward ownership of space where economically
advantageous; (5) develop a health and safety program to promote a
sound work environment; and (6) delegate operating functions to agen-
cies when it is cost effective to do so.

Fss Goals: To streamline and modernize the federal supply system, dele-
gate procurement authority to agencies when there is no significant eco-
nomic and/or quality advantage for GSA procurement services, and
improve the quality of items and services GsA provides.

IRMS Goals: To modernize the government’s telecommunications system
to give agencies access to needed services at the lowest possible cost,
and help upgrade federal operations through the use of modern informa-
tion technology. ‘

FPRS Goal: To model itself after the private sector by disposing of federal
property in a manner that considers the highest and best use for the
property and treats it as an asset to be managed.
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To succeed in implementing its plan, which is still in effect, GsA recog-
nized it needs

a highly skilled, technical workforce with considerable expertise in GSA’s
businesses;

a vigorous personnel program with aggressive recruitment, broad train-
ing opportunities for employees, rotation of managers and technical
staff between regional and headquarters locations, performance and cer-
tification standards for all major positions, and career mobility; and
modern financial and management information systems and a central-
ized executive information system.

The March 1988 version of the strategic plan called for revisions to GSA’s
organizational structure with operations being decentralized in the
regional offices. Central functions within headquarters were to be
responsible for policy, planning, obtaining resources, and broad over-
sight. No actions, however, have been taken to implement this part of
the plan. In July 1988, the deputy regional administrators raised ques-
tions about the proposed reorganization; these have not yet been
resolved primarily because Gsa has been without a confirmed Adminis-
trator since March 1988. The consensus among the deputy administra-
tors was that the plan left many unanswered questions that needed to
be addressed before implementing this part of the plan.

Conclusions

To realize its new vision and overcome its unfavorable image, GsA will
need to reach a better consensus with oMB and Congress on its role and
resolve a number of key internal management issues. The internal man-
agement issues that need attention involve efforts to strengthen GsA’s
executive leadership and human resources management, provide better
financial and program management information to support decisions
and monitor performance, develop more of a customer-oriented operat-
ing philosophy, and forge strong partnerships with other agencies to
manage the government’s facilities assets. At the same time, for Gsa to
function successfully as an effective strategic manager of the govern-
ment’s real property assets, OMB and Congress must resist intervening
into Gsa’s facilities management decision process. Instead, they should
require GSA to justify management decisions with adequate economic
analysis and hold it accountable for the results of its strategic manage-
ment decisions.

GsA should not be expected to operate directly all the support services
other agencies need to do their jobs well. GSA’s role should be to set
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governmentwide policy, provide policy guidance, and oversee the imple-
mentation of policy; and operate activities only where there are demon-
strated economic and management advantages to having a central
agency involved.

The remaining chapters analyze the current situation in each of these
areas and provide recommendations for improving GSA operations.
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Over the past two decades, GsA has experienced frequent turnover in its
politically appointed administrators and has had many acting adminis-
trators. This has been a serious obstacle to attempts to give GSA a clear
sense of direction and adequately prepare it for the future. Because
changes in political leadership are inevitable, GSA needs to focus its
attention on strengthening its senior executives and forming institu-
tional decisionmaking processes to obtain stable, long-term goals. This
will provide a better foundation for considering and implementing new
policies to meet future mission challenges.

GSa needs to develop into a highly professional organization giving the
government the best possible leadership and professional support in the
areas of logistics, information resources, and facilities management.
Without these qualities, GSA will not be able to work closely as partners
with the other executive agencies to arrive at the best procedures and
practices in all areas. Because leadership changes are inevitable, GSA
needs to focus its attention on strengthening its senior executives and
forming institutional planning and decisionmaking processes. This will
provide a better foundation for considering and implementing new poli-
cies to meet future mission challenges.

Strong leadership is particularly important because in the coming years,
GSA’s management team must confront critical challenges facing the
agency and address long-term problems undermining its ability to per-
form its mission. For example, GSA faces obstacles in shifting from an
operational to oversight role and instilling a greater customer focus in
its programs. (Ch. 4 discusses these challenges in detail.) GSA realizes
that solid executive leadership is needed to address these long-range
challenges. In 1987, it developed a strategic plan to help set and commu-
nicate agencywide goals and objectives and installed an’executive infor-
mation system to help senior executives monitor their operations.

Much more needs to be done, however, to bolster GsA’s institutional
capacity, given the importance of its mission and the need to improve
how it is carried out. We believe Gsa should move to strengthen its exec-
utive leadership by

enhancing its strategic planning process and involving more of its senior
executives in that process;

strengthening executive accountability, especially for implementing pol-
icies in achieving the services’ objectives;

providing better training and development for the existing senior execu-
tives; and
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Executive Turnover
Has Disruptive Effects
on GSA’s Ability to
Manage Change

developing the managerial and executive capabilities and skills of mana-
gers to provide a cadre of qualified personnel to fill SES positions as

vacancies occur.

During the past two decades, there has been frequent turnover among
GSA's politically appointed administrators and key executives. There
have been 17 changes in GsA’s chief executive position since early 1969.
Ten of these changes involved individuals serving in an acting capacity,

as shown in table 3.1.

Table 3.1; Tenure of GSA Administrators,
1969-89

Name Months Tenure®
Robert L. Kunzig 34 03/69 to 01/72
Rod Kreger® 5 01/72 to 06/72
Arthur Sampson® 12 06/72 to 06/73
Arthur Sampson 29 06/73 to 10/75
Jack Eckard 15 11/75 to 02/77
Robert T. Griffin® 2 02/77 to 0477
Joel W. (Jay) Solomon 23 04/77 10 03/79
Paul E. Goulding® 2 04/79 to 06/79
Rowland G. Freeman lil 18 07/79 to 01/81
Ray Kline® 4 01/81 to 05/81
Gerald P. Carmen 33 05/81 to 02/84
Ray Kline® 12 03/84 to 03/85
Dwight A. Ink® 3 03/85 to 06/85
Terence C. Golden 33 06/85 to 03/88
Paul K. TrauseP® (13 days) 03/88 to 03/88
John E. Alderson, Jr.? 5 04/88 to 09/88
Richard G. Austin® in office 09/88 to present

aTime frame from date designated or confirmed to date resigned.

bServed in an acting capacity.

From March 1969 through September 1988, administrators have had an
average tenure of about 14 months. The average tenure of the seven
administrators whose appointments were confirmed by the Senate was
26 months. During this period, no confirmed administrator served more
than 34 months. Similar leadership instability has occurred among other
politically appointed senior executives. For example, since 1969, the
average tenure of GsA deputy administrators has been about 15 months.
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Commissioners in GSA’s largest service, pBS, have remained with the
agency, on average, about 12 months.

Earlier reports and studies documented the disruptive effects of GsA’s
unstable leadership. NAPA's 1980 study stated that ‘‘the instability of the
top leadership of GSA has had devastating effects on the agency.”! The
report goes on to say that the “revolving door” syndrome in key GSA
positions has seriously affected the morale, stability, and operating style
of the entire agency. It also cited turnover as the primary reason for
GsA’s failure to develop strong and effective staff resources.

More recentlv. in August 1QRR a GSA internal management studv com-
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mented on the negative effects of executive turnover on agency objec-
tives and operations. According to the study, ‘“The high turnover of top
management positions in GsA has resulted in frequent changes in goals,
objectives, and policy that negatively affect overall program direction.”
The study pointed out that stable management and consistent direction
are needed for PBS to deliver space effectively.

GSA’s senior executives commented on the agency’s leadership instability
in interviews and in their responses to our questionnaire. Administrator
turnover was cited as a problem by nearly all of the 50 executives we
interviewed. Most of the 95 senior executives who responded to our sur-
vey felt that this turnover had a negative impact on the administrator’s
abilities in such areas as addressing long-standing problems, planning
for change, and strengthening GsA’s image, as shown in figure 3.1.

In our interviews, several executives said that the short tenure of the
administrators prevented Gsa from (1) addressing problems in its organi-
zational structure, and (2) establishing good relationships between head-
quarters and regional offices. Executives also said turnover has
inhibited the administrator’s ability to secure the support of the career
workforce.

Executive turnover often results in changing agendas. Changes can send
conflicting signals about agency strategies to GSA employees and custom-
ers. For example, during 1986 and 1987, GsA strongly promoted the dele-
gation of building management authority to other agencies. Since former
Administrator Terence Golden left in March 1988, however, support has
weakened and former Acting Administrator John Alderson supported

!National Academy of Public Administration, Evaluation of the General Services Administration,
Washington, D. C., Dec. 31, 1980, p. ix.
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Figure 3.1:Negative Effect of
Administrator's Turnover on Execution of
Responsibilities
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Source: GSA senior executives’ responses to GAO Questionnaire.

reconsidering the cost effectiveness of these delegations. This has
resulted in confusion among some employees and customers about
where the agency is headed on this issue.

Support for human resources activities also has fluctuated with changes
in administration. For example, an emphasis on human resources issues,
such as recruitment, training, and development, was revived in 1985
under former Acting Administrator Ray Kline and continued under for-
mer Administrator Terence Golden. Before this, however, these issues
had been deemphasized by former Administrator Gerald Carmen.

Lack of continuity has contributed to a lack of support for, and failures
in, implementing agency changes. The 1980 NAPA study said turnover
had created serious resistance to change in most GSA managers. Less
than 40 percent of the senior executives responding to our questionnaire
said that Gsa’s central leadership had fostered to a great extent a posi-
tive attitude towards change over the past 5 years. To address the turn-
over problem, the 1980 NAPA study suggested that an act of Congress set
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GSA Strategic
Planning Needs to Be
Strengthened

the term for the administrator. The suggestion was proposed again by
GSA’s senior executives in our recent interviews. However, we do not
believe that this alternative would effectively stabilize GSA’s manage-
ment direction. While each president has named a new administrator, no
administrator has stayed a full 4 years at GSA.

We believe that a better way to address these concerns would be to
strengthen GsA’s career leadership and the processes for strategic plan-
ning and executive accountability. In this way, when top executives
change, it will not have such a disruptive effect on agency direction or
operations. Further, as part of its efforts to strengthen its career senior
executives, GsA needs to build an effective program for executive
development.

Over the years, Gsa top management has seen the need to have an effec-
tive, long-range planning process to help direct the agency’s efforts. For
example, in the early 1960s, the agency initiated a *‘GSA program for
short- and long-range planning.” This program set ‘‘predetermined oper-
ations goals,” set up 61 separate ‘‘program planning areas,” and
attempted to link budget forecasts to the resource needs identified in the
plans.

Although the services have separate planning functions, most of the
senior executives believe GSA needs a formal agencywide strategic plan-
ning process. Ninety-five percent of the executives surveyed said that it
is important for GSA to formalize and strengthen its strategic planning.
Also, 27 of the 50 senior executives interviewed expressed a general dis-
content with the current planning process. Despite the support for a for-
mal process, the agency has had difficulty achieving this. However, we
believe that by formalizing the process, Gsa will help communicate the
agency’s agenda and promote a sense of continuity between changes in
administrators.

An internal appraisal of the 1960s planning process recommended better
coordination of the budget and long-range planning cycles, and more
explicitly defined program objectives. It also called for better accounta-
bility for planning, more communication of the plan throughout the
agency, and better program review processes to assess if plan objectives
had been accomplished.
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In 1981, just before his departure, former Administrator Rowland Free-
man issued a 5-year strategic plan for fiscal years 1983 to 1987.2 The
planning process was to be “‘linked to a decision-making structure which
emphasized cost-effectiveness as a basis for allocation of resources.”
The process included an assessment of Gsa’s future operating environ-
ment and allowed field offices to participate in developing the plan. Ser-
vice-specific goals and plans were to be derived from the strategic plan.
This plan was abandoned, however, when former Administrator Gerald
Carmen took over the agency.

In 1987, under former Administrator Terence Golden, a small staff com-
piled another Gsa strategic plan, complete with a mission statement,
goals and objectives for GSA and each service, and a listing of manage-
ment and organizational issues. This plan was finalized in March 1988,
shortly before Administrator Golden’s departure. It remains in place,
although little action has been taken on it since former Administrator
Golden left.

We believe that the major challenges GsA faces in its planning are to deal
effectively with cross-functional issues and to coordinate its wide range
of responsibilities. For example, to succeed in improving the quality of
federal space, the activities of PBS, FSS, and IRMS must be coordinated. PBS.
provides and manages the space, while Fss and IRMS must supply the
required systems furniture, office automation systems, and telecormmu-
nications services. PBS and FPRS need to plan and coordinate the reuse or
disposal of real property. Further, headquarters and regional activities
must be linked to ensure the effective and uniform implementation of
program policy.

GSA needs to better define the connection between strategic planning and
budgeting and familiarize Congress, OMB, and others with its strategic
plan. Further, it needs to ensure that senior executives take part in the
planning process and implement an effective mechanism to supply feed-
back on program results.

Weak Link Between
Agencywide Strategic
Planning and Budgeting

An effective strategic planning process drives budget formulation
within an organization. Historically, GSA’s long-term planning guidance
emphasized the need for this linkage. GsA’s strategic plans were to drive
the budgeting process.

2FY83-87 Long-Range Plan, GSA, Jan. 1981,
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Despite this historical emphasis, GSA currently does not use an agency-
wide strategic plan to drive its budget formulation activities, and there
is no formal link between these activities. For example, according to
budget officials, preparation of the budget actually preceded the updat-
ing of the strategic plan. Many of the executives we surveyed also feel
there are weak links between planning and budgeting. Less than one-
fourth of the executives responding to our questionnaire said that stra-
tegic planning is effectively integrated with the budget process.

For the strategic plan to drive its budget, GSA must communicate its
needs to oMB and Congress. A clear, thoughtful vision of Gsa’s future
must be presented to these constituencies, as they have a significant
influence on its operations. The Associate Administrator responsible for
developing GSA’s current strategic plan agreed that the plan should serve
as a tool to help explain GsaA’s needs to outside entities. However, only 26
percent of the senior executives we surveyed believe that Gsa was effec-
tive in providing these explanations.

Limited Participation by
Senior Executives in the
Strategic Planning Process

GSA’s top management realizes that senior manager “buy-in” to the stra-
tegic plan is important. For the 1981 plan, former Administrator Row-
land Freeman formed a planning committee and a planning council to
allow headquarters and field executives to participate in the strategic
planning process. According to the majority of executives we inter-
viewed, however, the 1987 planning exercise did not provide for very
broad participation.

A majority of the senior executives we interviewed said that participa-
tion was a problem in developing GsA’s current strategic plan. As one
executive noted, “There was no contact with the field. The first thing we
had a chance to see was a final product.” A headquarters official told
us, “The concept was never sold and no one was drawn into the pro-
cess.” Seventy-nine percent of the executives surveyed said that their
participation should be increased if GsA formalizes an agencywide plan-
ning process.

While participation in planning is important, senior executive support is
essential to the success of agency initiatives. According to the execu-
tives we surveyed, such support did not always exist. For example,
more than two-thirds of the executives who responded to our survey
felt that building delegations, one of former Administrator Golden’s 13
goals and objectives, was not one of GsA’s most critical concerns. More
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than 50 percent said that establishing cooperative administrative sup-
port units—another agency goal—was not a critical concern.

Feedback Mechanisms
Needed

For effective strategic planning, plan accomplishments should be moni-
tored closely and plan revisions made promptly. In the early 1960s, Gsa
management recognized the need for and the benefits of conducting such
assessments of agencywide planning activities. Gsa studies have noted
that an effective planning process establishes accountability for results
and provides for a periodic review of program accomplishments. In
addition, the Associate Administrator in charge of strategic planning
noted that this type of evaluation process should help keep the plan
responsive to changing external conditions that could influence GSA’s
activities.

Despite the importance of these mechanisms, less than 10 percent of the
senior executives surveyed believe that GSA currently uses, to a great
extent, the results of internal and external agency audits, reviews, and
evaluations during strategic planning. Only 31 percent said GSA was
reviewing plans effectively and revising them in light of operational or
environmental changes.

Under former Administrator Terence Golden, GsA began developing an
executive information system called ExecuTrac, which has the potential
for being a vital part of a strategic planning process. One objective of
ExecuTrac is to provide GsA’s top executives with feedback on progress
made toward achieving critical agency and individual service goals and
objectives. However, as discussed in chapter 6, the system has not yet
been successfully implemented, and senior executives are still learning
how to use this new technology as an effective management tool for
evaluating program performance.

Corrective Actions
Initiated by GSA

After we completed our audit work and discussed our findings with GsA
officials, actions were initiated to address the strategic planning issues
presented in this chapter. In May 1989, Gsa convened an SES Workshop
on Strategic Planning to agree on terms to be used in discussing strategic
planning, to develop a consensus as to whether or not it should be done
across the agency, to identify a preliminary list of issues that must be
addressed, and to agree on the next steps to be taken. Among other
things, the SES group reached a clear consensus that a strategic planning
process involving all organizations is needed in GSA, and the design and
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management of an overall process should be driven from the top with an
active role by a broad spectrum of management.

Following the workshop, Acting Administrator Austin issued a memo-
randum to the heads of services and staff offices, regional administra-
tors, and SES members. In this memorandum he said

“I would like to see an agencywide process designed and implemented which will
involve all organizations in planning; will assure participation, input, and buy in
from a broad spectrum of our management; will, as appropriate, integrate the plans
of each Staff and Service; will result in plans that are concise and focused on the
most critical goals and strategic issues; and will be actively used to initiate action
and guide programs rather than sitting on a shelf awaiting the next scheduled
update.”

He assigned one senior executive to develop a planning process and stra-
tegic plans for Gsa and requested that all other executives help in the
endeavor.

The new strategic planning process has been completely outlined, incor-
porating the principles set forth by Acting Administrator Austin, The
process is being used throughout the agency to develop a plan that will
document the mission, environment, current status, 5- and 10-year
visions, current and strategic issues, and strategies. Outside consultants
have helped the services use the new process. The schedule for the 1990
strategic plan calls for the goals and objectives to be approved by the
Administrator by September 30 and the final agencywide plan to be
published by December 31, 1989. sEs performance plans for fiscal year
1990 will be tied to the plan, and in the next budget cycle, the planning
and budget processes will be linked. To monitor plan execution, Execu-
Trac will be used to track critical goals and objectives.

GsA officials recognized that the process still needs some fine tuning.
However, they were confident that the process will becorne an intrinsic
part of GsA’s management practices, especially if Acting Administrator
Austin is designated as the next Administrator. They said the Acting
Administrator is firmly committed to successful implementation of a
permanent strategic planning process to help the agency stabilize its
future direction and cope better with changes in executive leadership.
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Performance measurement and strong accountability play key roles in
GSA’s ability to assess whether executives are obtaining desired results.
Without measures of performance, it is difficult to assess the need for
improvements or determine if anticipated results have been achieved.
Federal requirements exist to insure measures of accountability.
Responses to our senior executive questionnaires identified accountabil-
ity problems, as did our own analyses of performance plans.

Although GsA has seen the need to articulate specific objectives and mea-
surements for its senior executives, more must be done to define better
measures of performance, establish executive accountability, and ensure
that agency goals and objectives are carried out effectively. Such meas-
ures enable supervisors and staff to objectively determine how well they
are doing their work by comparing actual performance to defined
criteria.

Federal Performance
Management Requirements

Recognizing the need for good performance management, the Civil Ser-
vice Reform Act of 1978 (Public Law 95-454, approved October 13,
1978) emphasized that the accountability of senior executives is to be
fixed and individual performance linked to organizational performance.
To provide the basis for evaluating success, the act required agencies to
install executive performance appraisal systems. Appraisals are to be
used in making personnel decisions on compensation, rewards, removal,
transfers, reassignment, and training.?

The act identifies certain appraisal criteria for assessing executive per-
formance. Section 4313 of title 5 of the act states:

““ Appraisals of performance in the Senior Executive Service shall be based on both
individual and organizational performance, taking into account such factors as. ..
(1) improvements in efficiency, productivity, and quality of work or service, includ-
ing any significant reduction in paperwork; (2) cost efficiency; (3) timeliness of per-
formance; (4) other indications of the effectiveness, productivity, and performance
quality of the employees for whom the senior executive is responsible; and (5) meet-
ing affirmative action goals and achievement of equal employment opportunity
requirements.”

Although performance appraisal is an inherently subjective process, the
Civil Service Reform Act required agencies to set performance standards

3Testimony of the Comptroller General on the Impact of the Senior Executive Service (GAO/
GGD-84-32, Dec. 30, 1983).
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that, to the extent feasible, use objective criteria to evaluate perform-
ance accurately. Also, the Federal Personnel Manual says that each
standard should be objective, realistic, reasonable, and clearly stated in
writing,

Senior Executives
Identified Accountability
Problems

In their questionnaire responses, GSA’s senior executives identified prob-
lems with executive accountability. Although about one-fourth of GsA’s
senior executives said that managers’ level of accountability for staff
performance had improved over the last b years, 67 percent of the exec-
utives said that unclear lines of responsibility or accountability have
hindered Gsa central leadership’s ability to implement change. Further,
pBS and Fss Commissioners expressed concerns about the reporting rela-
tionships of regional administrators and regional program managers,
and the inability to hold them accountable for effectively implementing
program policy.

GSA’s Performance Plans
Lacked Accountability
Measures

To determine whether Gsa used performance plans to hold its executives
accountable for their performance, we reviewed 102 1988 senior execu-
tive plans, which were all the plans available. Sixty-nine percent of GSA’s
executives were rated as outstanding, 24 percent were rated highly suc-
cessful, and 7 percent were given successful ratings.

Although Gsa’s performance plans do measure some of the criteria speci-
fied in the Civil Service Reform Act, these criteria were not addressed in
all plans. Since the act also calls for objective standards where feasible,
we looked at the percentage of quantifiable-—objective—measures con-
tained in GsA’s performance plans. While we recognize that not all goals
can be quantified, our analysis showed that the majority of the perform-
ance plans did not have quantifiable measures tied to the performance
standards, as shown in table 3.2,
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Table 3.2: Appraisal Criteria and GSA
SES Performance Plans

Percentage of performance

plans

With this  With measure
Civil Service Reform Act appraisal criteria measure quantified
Cost efficiency 100 13
Affirmative action 100 0
Efficiency/productivity 62 27
Timeliness 54 33
Customer service quality 46 9
Work quality 27 4
Reduction in paperwork 1 0

Although 78 percent of the senior executives who responded to our
questionnaire said that GsA’s central leadership placed great importance
on high-quality service, less than half of the executives’ performance
plans had any measures for service quality. Only 9 percent of the plans
had any quantifiable measures for the quality of customer service.

Furthermore, standards were stated in general, rather than specific,
terms. For example, the following is a critical performance objective in a
number of regional administrators’ plans: ‘“‘Prudently manage personnel
and fiscal resources of the region to support GsA objectives in a manner
that improves the quality of staff and ensures delivery of services.”

Our review of the 668 performance objectives in the 102 plans showed
that some objectives had measures that we believe were too diverse to
be used effectively to assess executive performance, particularly in the
regions. For example, each regional administrator’s plan had a critical
objective for accomplishing services’ goals. The large number of diverse
measures contained in this objective made it difficult to assess overall
achievement, further, it was only one of at least seven other critical
objectives for the regional administrators. A similar objective in some
assistant regional administrators’ plans also contained measures we felt
were too numerous and diverse to be effective.

We believe that the lack of a formal reporting relationship between ser-
vice commissioners and regional executives and managers makes it diffi-
cult to hold them accountable for effectively implementing program
policy. The lack of effective accountability links between headquarters
and the regions must be addressed by GsaA.
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As Gsa works to better manage organizational change, the need for high-
quality executives will become paramount. As at other agencies, the SES
is important at GSA because these executives make nearly all of the
agency’s critical policy and operational decisions. Moreover, GSA’s senior
executives possess the institutional knowledge and continuity needed
for long-term and effective change management.

GSA faces problems in strengthening its senior executive service,
including

the lack of a formal program for executive development, and
the potential need to replace about 30 percent of the existing executives
who will be eligible to retire in the next 5 years.

Status of GSA’s Current
SES

At the end of March 1989, Gsa had 115 SES members. Table 3.3 shows
where these executives were assigned.

Table 3.3: GSA Senior Executives’
Locations

Assigned office Number Percentage
Regions 38 33.0
Staff offices 31 27.0
Services

IRMS 12 104

PBS 9 78
 FSS 8 7.0

FPRS 2 17
Inspector General 7 6.1
On sabbatical or assignment 8 70

Most of the career executives have been with the agency for 12 or more
years. About 30 percent of the senior executives will be eligible for
retirement in the next 5 years. Figure 3.2 shows how long GsA’s execu-
tives have been in the SES at GSA.

No Formal Development of
Existing Senior Executives

@

GsA provides senior executives with opportunities to attend internal
seminars and external courses. Although there is no mandatory program
for executive development, Gsa does have an elective Executive Excel-
lence Seminar Series. Set up in September 1985, this series consists of
lectures designed to increase executives’ knowledge and acquaint them
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with the current state of the art and future trends in management, sci-
ence and technology, and economics and public policy. Other executive
development efforts include external training programs, such as the
Federal Executive Institute, and job rotation.

Standards for formal training have been developed and applied to cer-
tain categories of federal employees and some professional occupations.
In the 1988 Government Auditing Standards, the Comptroller General
sets clear continuing education guidelines for all staff involved in gov-
ernment auditing, including supervisors, managers, and executives.
These guidelines suggest that organizations should have a program to
ensure that staff members maintain professional proficiency through
continuing education and training. The guidelines further suggest that,
to satisfy this requirement, officials responsible for planning, directing,
conducting, or reporting should complete at least 80 hours of continuing
education and training every 2 years. Furthermore, some professional
organizations and state regulatory agencies require a specific number of
continuing education units to practice in the profession.
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Figure 3.2: Senior Executives’ Tenure in
SES at GSA.

9to 10 years
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3to 4 years

510 6 years

7 to 8 years

Source: General Services Administration.

GSA has no formal training requirements for its executives. Many senior
executives we interviewed were dissatisfied with Gsa’s efforts to
develop senior executives. In response to our questionnaire, only about
40 percent of the executives said they were satisfied to a moderate or
great extent with GSA’s activities in executive development.

During our review, GSA has taken actions to permit more of its senior
executives to receive external developmental training. It increased its
participation at the Federal Executive Institute-—19 executives are
scheduled for fiscal year 1990 courses at the institute—and, during cal-
endar years 1988 and 1989, 13 managers and executives were scheduled
to attend courses at Harvard University.

Senior Executive
Candidate Selection
Program Underutilized

Despite the impending retirement of about 30 percent of its senior exec-
utives within the next 5 years, Gsa does not have a pool of agency-
trained SES candidates to fill these future vacancies. Its candidate devel-
opment program has essentially been dormant since the initial effort in
1980. One way to prepare for impending retirements could be to produce
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a cadre of managers whose managerial and executive skills and capabili-
ties have been developed through a formal training program.

GsA has recognized the importance of recruiting and maintaining an
effective SES cadre. In 1980, it established a full-time, centrally funded,
SES Candidate Development Program to identify and prepare
high-caliber individuals to fill executive positions. Six people were
selected to participate in the program; however, through 1988, no addi-
tional candidates were selected. Selection for the program was not a
guarantee for an appointment. Rather, Gsa evaluated the candidates’
potential, experience, performance, achievements, training, and devel-
opmental activities. Mobility was one essential element of the program,
since developmental assignments in different functional, organizational,
and geographic areas were required. Four of the six program partici-
pants were placed in SES positions within GSA.

Despite its establishment of the candidate development program, since
1980, GsA has filled its career SES positions primarily through the merit
selection process coordinated by GsA’s Executive Resources Board. The
Board was created to make recommendations to the Administrator on
senior executive recruitment strategies, appointments, and reassign-
ments. It consists of the Deputy Administrator as chairperson, and six
members—usually the heads of the services, staff offices, and the
regions—who serve 2-year terms.

GsA’s Personnel Office was unable to provide us with exact information
on the number of senior executive vacancies filled since the candidate
program began. Therefore, we looked at current senior executives to
determine how they entered the ses. The majority of GSA’s 115 senior
executives (58.3 percent) were promoted from within the agency, as
shown in figure 3.3.

Over half of those promoted to the SES from within the agency were ele-
vated after Gsa created its candidate program. However, these individu-
als did not go through the program.

Lack of Satisfaction With
Candidate Development

Efforts

L]

We reported on governmentwide results of the Candidate Development
Programs in 1986 and 1988. As with GSA, other agencies have not fully

used the program. However, more than half of the 48 agencies respond-
ing to our survey in 1986 said that the program should be continued,
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Figure 3.3: Sources From Which GSA
Drew Its Current Senior Executives

e
Political
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Source: General Setvices Administration.

and nearly half believed that—in the aggregate—the program’s advan-
tages were greater than its disadvantages.* Our 1988 review at six agen-
cies showed these programs were successful only in those agencies
where top management saw some value in the program.® At GsA, person-
nel officials said the program has been inactive because of inadequate
top management support.

Many senior executives expressed dissatisfaction with Gsa’s current
activities in candidate selection and development. In response to our
questionnaire, only about half said that they were satisfied to a moder-
ate or great extent with Gsa's efforts to identify ses candidates. Less

4Senior Executive Service: Agencies’ Use Of The Candidate Development Program (GAO/GGD-86-93,
July 14, 1986).

5Senior Executive Service: Reasons The Candidate Development Program Has Not Produced More
SES Appointees (GAO/GGD-88-47, Apr. 20, 1988).
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Conclusions

than one-third said they were satisfied to a moderate or great extent
with the development of SES candidates.

GSA’s senior executives must successfully manage the changes required
to respond to important long-term needs in the future. They recognize
that long-term needs are not effectively addressed by the incremental
annual budgeting process. GSA has initiated efforts to address long-term
challenges, including establishment of an integrated strategic planning
process to develop long-range plans, performance measurement systems,
and programs to strengthen its career executive cadre. These efforts
have met with mixed success.

GsAa must build upon these initiatives by institutionalizing the link
between planning and budgeting and by familiarizing other key organi-
zations with its strategic plan. It also must make the involvement of
more senior executives as participants in plan development an intrinsic
part of GSA’s management practices and effectively use ExecuTrac as a
mechanism to provide feedback on plan accomplishments. A feedback
mechanism is essential to keep the plan responsive to changing environ-
mental conditions, make needed corrections based on actual experiences,
and establish management accountability for the plan. Also, GSA must
build links between headquarters and regional offices to ensure that
regional executives and managers are held accountable for achieving
service goals and objectives.

GsA should build upon its efforts to establish executive accountability
through more effective use of the SES performance plans. These plans
need to be tied to agency, service, and unit goals and objectives. We
understand that this is the plan, but the administrator needs to ensure
that this objective is achieved. The plans need to more clearly define
expectations in terms of goals and objectives for the appraisal period,
using the criteria specified in the Civil Service Reform Act of 1978. Also,
clearer performance standards are needed to better define and measure
expected levels of achievement. These standards should include specific
measures of quality, quantity, and timeliness.

GSA needs to strengthen its efforts to develop and maintain a cadre of

qualified senior executives. This should include establishing a core tech-
nical and managerial curriculum for executive development and an
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Recommendations

active program to develop the managerial and executive skills and capa-
bilities of its managers. The expansion of GsA’s participation in the Fed-
eral Executive Institute and Harvard executive development programs
is a step in the right direction.

To strengthen GsA’s efforts to prepare effectively for the future, we rec-
ommend that the Administrator

make the integrated strategic planning process being developed an
intrinsic part of GSA’s management practices for establishing broad con-
sensus on goals and objectives across the agency;

strengthen the links among strategic planning, operational planning, and
budget development by using the strategic plan to drive budget develop-
ment and deriving operational plans from the strategic plan; and
familiarize other key organizations, particularly oMB and Congress, with
GSA’s strategic plan.

To improve executive performance management and to better hold exec-
utives accountable for agency and program results, we recommend that
the Administrator :

ensure that each senior executives’ performance plan is tied to agency,
service, and unit goals and objectives, and that all Civil Service Reform
Act of 1978 assessment criteria are used in developing performance
objectives and measurements;

ensure that performance plans articulate clear, realistic, and, where pos-
sible, measurable goals and objectives so that the senior executives’ con-
tributions to the achievement of agency, service, and unit goals and
objectives can be accurately assessed;

use the ExecuTrac system to support the strategic planning process and
collect information on plan accomplishments and key performance
indicators to hold managers accountable; and

identify ways to ensure that central office policies and goals are effec-
tively carried out in the regions.

To strengthen Gsa’s efforts to develop and maintain an effective senior
executive cadre, we recommend that the Administrator

implement an executive development program that includes core techni-
cal and managerial training requirements for all senior executives and
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Agency Comments

elective courses to update executive skills in areas such as change man-

agement, quality management,* human resources management, perform-
ance measurement, and financial management; and

institute an active program that will develop the managerial and execu-

tive skills and capabilities of the agency’s managers to provide a pool of
qualified personnel for SES consideration as vacancies occur.

GSA agreed with all the recommendations in this chapter. Its specific
comments are included in appendix IV on pages 113-115. As pointed out
in the chapter, Gsa has already implemented our original recommenda-
tion to establish a strategic planning process. We have therefore redi-
rected our recommendation to the need to provide the attention needed
to ensure that this new process becomes an intrinsic part of GSA’s man-
agement practices, an objective with which the Acting Administrator
concurs. We believe that when the process becomes ingrained in the
management culture, it will serve as a strong stabilizing force in coping
with the inevitable changes in agency and service leadership.

The Acting Administrator advised us that (1) complete integration of
the strategic plan with operational planning, budgeting, and results
management should be accomplished under the new planning process
being implemented; (2) the new process will include a requirement to
familiarize other organizations, particularly oMB and Congress, with
GSA's strategic plans; and (3) the ExecuTrac system will be a key compo-
nent of the integrated planning process; it will use performance indica-
tors to monitor progress.

In response to the accountability recommendations, the Acting Adminis-
trator told us that performance plans will be tied to the strategic plan-
ning process. Further, he has issued a memorandum to all senior agency
managers to develop performance plans for fiscal year 1990 and suc-
ceeding years, stressing the need for more specific and measurable goals
and objectives that will assure assessment of results achieved. He said
he believes that the central office and regional working relationships
have improved over the last 2 years because of the Management Council
process and quarterly general management reviews. He advised us that
plans are underway to merge these two tools to achieve even better
accountability.

Quality management is explained and discussed on pp. 59-62.
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The Acting Administrator said that in response to our recommendation
on executive development, the GCAP has appointed a subcommittee to
study executive development needs and to develop a program for
implementation.
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Facilities Management Role Needs to
Be Refocused

GsA’s future hinges on how well it responds to challenges facing it in
managing the government’s workspace. Facilities management is emerg-
ing as a more important function than ever, one that can help organiza-
tions work more effectively and efficiently. Changing technologies and
the recognition that quality workspace affects performance and produc-
tivity are reducing agencies’ willingness to rely upon GSA as the sole pro-
vider of facilities management services. Also, GSA's customers are
placing more demands on it for different and better types of space as
the nature of office work changes. Finally, the installation of more com-
plex technologies in buildings is creating greater demands for more
attention to facilities managerent.

These factors, combined with the cuts in staffing Gsa has sustained over
the last decade—cuts that it realistically cannot expect to regain—dic-
tate that GSA must change its operations. To successfully carry out its
facilities management mission, Gsa must (1) focus more attention on
overseeing governmentwide facilities management activities, including
those properties that are not under GSA’s control; and (2) delegate opera-
tional functions to the maximum extent possible and oversee the execu-
tion of these delegated functions. To do this, PBS must redirect its
activities more towards providing policy guidance and oversight for the
government'’s facilities management activities, both over property under
GsA's control and that controlled by other agencies—a mission responsi-
bility that has been neglected. It must also emphasize helping other
agencies develop adequate facilities management systems.

Failure to make this role change will not only mean that Gsa cannot ful-
fill its mission, but will also adversely affect the ability of other agencies
to carry out their programs and missions effectively in delivering gov-
ernment services to the public. Since a successful role change is of para-
mount importance, PBS serves as a good example of the need for stronger
leadership at GsA, and why better change management and decision sup-
port systems are needed to aid in guiding Gsa into the future.

pBS has modified its role by delegating the authority to manage day-to-
day operations of some buildings to tenant agencies. This change alone
will not equip PBS to face upcoming challenges. It will require PBS to
strengthen its governmentwide leadership and oversight role at two
levels—governmentwide property asset management and delegated
facilities management functions—to ensure that all the real property
assets of the government are preserved and protected. This means PBS
must assume a more strategic management posture to protect the gov-
ernment’s assets over the long term.
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Changing Facilities
Management Concept

PBS must begin to monitor how well agencies are implementing govern-
mentwide property management policies; such monitoring has not
occurred in the past. Also, to prepare Gsa for the 1990s and beyond, pBS’
senior executives must deal with some longstanding program manage-
ment problems that will inhibit the transition.

The three most prominent problems are the need to (1) adopt a cus-
tomer-oriented focus in carrying out its business, (2) establish better
accountability for policy implementation, and (3) improve the availabil-
ity of relevant information to manage the government’s facilities assets
and oversee facilities management functions.

Facilities management, as generally practiced in the past, focused on
caretaking tasks, such as providing, cleaning, repairing, and safeguard-
ing space. The objective was to provide for basic space needs at the least
cost. Over the last decade, this focus has shifted. Managers are recogniz-
ing that facilities-based decisions in areas such as quality and design of
furnishings and space arrangements affect workplace atmosphere, pro-
ductivity, and ability to achieve objectives. Facilities are beginning to be
seen as valuable but undermanaged assets that are an integral part of
carrying out an organization’s mission. More managers understand that
facilities affect employee morale and retention, productivity, and mis-
sion success. Private sector managers are accepting the idea that these
assets are more than just costs to contain, that they have great potential
and should be used as tools to support policies and achieve work
objectives.

Today, changing attitudes, expectations, work styles, and new technol-
ogy introduced into the workplace are placing more demands on facili-
ties managers. The Office of Technology Assessment says that the rapid
spread of information technology is changing the way work is done.
These changes will alter space needs, for example, because changes in
workflow will lead to shifts in responsibilities and relationships between
coworkers and among working groups. These shifts will change work-
space location and distribution patterns, communication patterns, facil-
ity needs, and building systems—acoustics, lighting, heating,
ventilating, cooling, and electrical—to support greater computer usage.

GSA often is criticized for not providing leadership and guidance for
effective governmentwide facilities management. In 1985, a study on
real property management by the Cabinet Council on Management and
Administration criticized the lack of central leadership and a strategic
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view of facilities. The main issues were that facilities were not managed
as valuable national assets, nor used effectively to support agency mis-
sions and programs. The study, while not stating so directly, suggested
that emphasis be placed on using real property and the work environ-
ment effectively, and that facilities use be tied to strategic goals. The
focus should be on creating economically efficient, attractive, and sym-
bolic work environments.

This report and a follow-up report by the President’s Council on Man-
agement Improvement (PcMI) suggested that GsA’s strategic objective
should be to provide governmentwide leadership and guidance to help
agencies integrate people, tools, technology, and facilities. The studies
held that, in this way, the workplace will help create an environment
that will increase the efficiency and effectiveness of the people who
work there and better support an individual agency’s strategic goals. GSA
is too far removed from agencies’ planning processes to independently
achieve these objectives; therefore, GsA and the agencies must work
together in a cooperative effort to manage the government’s facility
resources and ensure that (1) they are used more effectively in support-
ing program objectives, and (2) taxpayers’ investment in these assets is
adequately protected.

GsA’s facilities management role is evolving in two ways. First, the Presi-
dent has directed GsA to assume a greater governmentwide role in over-
seeing real property asset management. Second, as a result of its
building management delegations program, GSA must oversee operations
it previously did itself. Most of GsA’s efforts and attention have been
focused on the delegations program.

Executive Order 12512, signed by the President on April 29, 1985,
requires GsA, among other things, to provide governmentwide policy
oversight and guidance for facilities management, and leadership for the
development and maintenance of needed real property information sys-
tems throughout the government. Gsa, however, has done little to incor-
porate this governmentwide oversight role into its operations.

Federal Property Management Regulations have not been revised to
incorporate the basic principles of real property asset management,
although a draft regulation to do this has been prepared. Representa-
tives from other agencies helped draft the proposed regulation, as did
the Real Property Executive Advisory Committee—senior real property
executives from each of the cabinet-level agencies and selected smaller
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agencies—formed by the former PBS Commissioner. The regulation,
when issued, will be a first step toward setting up sound principles of
governmentwide real property asset management policy.

GSA has developed and disseminated a generic real property manage-
ment system—Foundation Information for Real Property Management
(FIrM)—for use by all agencies holding or occupying real property. PBS
has given FIRM to 25 agencies; we did not determine whether these agen-
cies are actually using the system to manage their real property. PBs con-
tinues to modify the system to adapt to evolving policy and
recommendations to incorporate needs identified by the FIRM Users
Group.

Until 1982, pBs handled all major facilities management functions for
buildings under GSA’s control. PBS then began a 5-year pilot project to
assess the costs and benefits of delegating building management author-
ity to some agencies in the Washington, D.C., area. The Administration
directed Gsa, in 1984, to expand its pilot to single-tenant buildings
nationwide.

Because GsA does not have good pre-delegation information, hard data as
to the cost effectiveness of the delegations program are not available.
Without good baseline data on costs, quantity, and quality of building
services, the data accumulated since delegations began cannot be com-
pared to the earlier period. Still, delegations do appear to work: All nine
pilot agencies told us that the quality of building services improved
under delegation.!

Other factors besides the direct costs of operating and maintaining
buildings should be considered when evaluating the cost effectiveness of
these delegations. Facilities’ responsiveness in supporting an agency’s
mission and programs has value, as does the effect facilities have on
employee morale and retention, productivity, and mission success. In
assessing the overall cost effectiveness of the delegations, a cost-benefit
analysis should be made that considers the beneficial effects as well as
the cost differential of the program.

We believe that agencies are in the better position to judge whether their
physical environment is adequate for their needs. Therefore, we
strongly support continuing delegations and refocusing of pBs’ efforts to

!Building Operations: GSA’s Delegations of Authority to Tenant Agencies (GAO/GGD-88-103, Aug. 3,
1988).
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strategically manage the overall inventory of federal facilities. One of
the primary concerns in delegations, however, is that the facilities be
maintained adequately over the long run. This will require effective
leadership and oversight by PBS to ensure that the value and integrity of
delegated facilities do not deteriorate. That is where good oversight by
GSA becomes important.

Resistance to Change

PBS executives do not fully support giving tenant agencies a greater role
in managing their own buildings. Acquiring, operating, and maintaining
facilities is seen by PBS management as its primary role. At PBS’ central
and regional offices, its senior executives, managers, and line staff are
operations-oriented. As such, they have generally resisted the role
change required to delegate building management authority and con-
tinue to support an operational role. Some view the change as admission
that they cannot do the job.

PBS executives and managers continue to believe that GsA can provide
building services more economically than the other agencies; therefore,
they do not view delegations as a critical concern for the agency. In
responses to our questionnaire, 77 percent of PBS’ senior executives and
71 percent of its managers (GM-13/15) said they did not believe that del-
egating operating functions to line agencies was one of GSA’s most criti-
cal concerns. A lack of buy-in on delegations was clearly evident in
written comments. For example, one manager wrote * . . . part of the
explanation for the Delegation Program [is] that the agency [with a dele-
gation] could respond to their [sic] needs quicker than GsA. I do not agree
with this as a reason to support the program.” Another wrote

“. .. Agencies with delegations are operating buildings at a greater cost
than GsA used to, with more people than Gsa, at a higher grade(s), in
many cases. Meanwhile GsA is losing people. This makes no sense. . ..”

Some PBS staff recognize the need for change as evidenced by the writ-
ten comments one manager provided in response to our questionnaire.

“The need to become a customer-focused organization is still with us. If we don’t do
our jobs better . . . agencies will do whatever they can to take over these functions
... We do not do a good job of keeping our customers informed. We do not provide
them with a single point of contact; we don’t provide them with project schedules;
we don’t make them participants in the design and acceptance process; and we avoid
any contact since most news is bad news. Agencies feel that when they send a SF-81
[Request for Space] to GSA, they are relegating their needs to a huge black hole.”
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What Should PBS’ Role Be?

Drawing from research by the International Facility Management Asso-
ciation, the Facilities Institute, the Massachusetts Institute of Technol-
ogy, and others, we identified those key facilities management elements
best done centrally. On the basis of this information, we believe PBS
needs to focus on managing the government’s facilities inventory from a
strategic perspective. This includes acquiring and disposing of facilities;
developing and overseeing governmentwide policies and programs to
integrate physical, financial, and organizational objectives and strate-
gies; and overseeing building management delegations to ensure that the
facilities’ value and integrity are maintained. PBS also should provide
leadership, oversight, and help in developing effective facilities manage-
ment systems throughout the government. It has begun this effort with
the FIRM system. Finally, pBS’ should act as a central training source, do
research benefitting governmentwide activities, and share its expertise.

While these functions should be PBS’ primary focus, it is not practical to
delegate all operational tasks. Some small agencies and commissions
may not be able to handle these functions effectively; it also is not feasi-
ble to delegate the management of multitenant buildings. In these situa-
tions, PBS should use contractors in lieu of providing services itself. This
will require strong contract administration to ensure that buildings are
properly maintained by the contractor. PBS also will need to continue to
handle major renovations and repairs. On a case-by-case basis, however,
it should consider delegating these functions to other agencies to the
extent they are capable of carrying them out.

To fulfill this new role, PBS must define how it plans to oversee govern-
mentwide facilities management activities and strengthen its oversight
of delegated activities. It will need to determine its human resources
requirements in terms of numbers and kinds of technical skills. It must
also determine the kinds of training it will need to provide so as to
retrain existing staff to carry out new duties.

Our consultant panelist from the Massachusetts Institute of Technology,
Laboratory of Architecture and Planning, told us that the Laboratory’s
facilities management research shows that the private sector is actively
grappling with issues similar to those facing Gsa. Major questions now
being discussed in corporations throughout America have to do with the
expanding role of the corporate real estate function, how to centralize
policy guidance and decentralize operations, and the tools and systems
that can be put in place to develop decision support systems. There is
also great interest in strategies to lease or own.
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Further, the decentralization of facilities management responsibilities,
while maintaining overall policy purview at headquarters is being
worked out in a variety of corporations—Digital Equipment Company,
IBM, Northern Telecom, BP America, to name a few. The consultant
noted that most organizations have an easier time determining what to
decentralize than they do figuring out what to keep centralized and how
to make this distribution work.

The major challenge facing PBs is coping with the fact that it must make
extensive changes in the way it operates as it moves into the 1990s. PBS
must shift its efforts to managing property—both Gsa controlled and
that controlled by other agencies—and away from operating buildings
in its own inventory. At least three problems will hamper PBS from
effectively responding to changing conditions. These are

operations-oriented practices that are not responsive to customers’ need
for quality space and services,

lack of direct accountability for policy implementation between the pBS
Commissioner and the assistant regional administrators for PBS, and
inadequate information systems to support a governmentwide strategic
management and oversight role.

Customer-Oriented Focus
Needed

For over a decade, lack of customer satisfaction has been the most con-
sistent and vehement criticism leveled at PBS. In 1977, its customers
were complaining about timeliness and inconsistency among regions in
responding to space needs. In 1988, the space delivery system remained
the source of frustration for both PBS customers and its realty
specialists.

This condition has not gone uninvestigated. Successive studies dating
back to 1977 have questioned PBS’ management system’s adequacy and
documented factors that recurrently contributed to customer dissatis-
faction. These include the cumbersome leasing process, inadequate or
changing requirements, insufficient staffing, an inadequate management
information system, and multiple sources of guidance.

A 1988 GsA management review team found the space delivery system
to be unfocused and inefficient—and getting worse.z During the 11-year
period studied, delivery time increased from 239 days in 1977 to 307

2GSA Space Delivery: A Management Review, GSA, Aug. 1988,
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days in 1988. The report said that “Over the years the complaints of
time consuming process, excessive concern for competition, and dispro-
portionate concern for regulation at the expense of service delivery
have become routine.” The review team found a pervasive tone of
defeat among the staff, as many voiced the opinion that no one could
change the process or make it work faster.

PBS’ actions suggest that it cares little about customer requirements. This
was clearly evident in PBS’ analysis of customer views in a 1988 survey.
According to the survey analysis:

“They ([PBS’ customers] perceive that GSA is not customer oriented, both in terms of
its lack of communication with the agency . . . and GSA’s seeming lack of regard for
their priorities. . . . Some agencies feel that GSA personnel treat them with disdain
because we feel we have a captive audience. Agencies are frustrated that GSA sets
its own priorities without consideration for the agency’s needs or priorities. They
see us [PBS] act quickly when it suits us (i.e., for the Courts), and they become frus-
trated that they cannot receive the same service.”

The five agencies we contacted corroborated the pPBS survey results. The
major complaint was inadequate communications. An official at one
large agency, for example, said PBS needs to do a better job explaining its
requirements, and consult with agencies sooner in its processes, 5o they
can contribute to the policies and decisions affecting them. Officials
from two large agencies said Gsa and PBS were not making effective use
of communication forums. One said that Gsa uses the annual Partnership
in Administration conferences to announce and explain program deci-
sions already made, rather than to solicit, obtain, and consider the other
agencies’ viewpoints.

Overall, these agencies wanted to be more involved, especially in sched-
uling and doing nonrecurring repairs for their buildings. They saw pBS’
major role as providing centralized support for governmentwide facili-
ties management activities. One official believed PBS should work more
with agencies, and—as agencies acquire expertise—recognize them as
peers and involve them more in the total process. Another felt PBS
should constructively evaluate facilities management activities, offer
agencies support to solve the problems found, and be a central source of
needed training.

Quality service and a customer focus need to be ingrained into PBS’ day-

to-day operations. Customer agencies see PBS’ current practices as built
upon the premise that it provides the facilities, runs them, and allows no
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unapproved changes. Quality is defined in pPBS’ terms with little or no
concern for customers’ needs. According to one seasoned PBS manager,
for example, PBS managers operate under the assumption that they
know the types and levels of services agencies need and therefore do not
solicit input from them.

Since the early 1980s, the private sector has increasingly emphasized a
more structured and systematic approach to quality management to
overcome the significant loss of dollars and customers due to poor qual-
ity service. Companies such as IBM, Westinghouse, and Motorola have
aggressively reemphasized quality improvement as an integral part of
their operations through a process called Total Quality Management
(T@M). They and others have demonstrated that this is an effective way
to improve quality services. This process is a dramatic departure from
business as usual. It means creating a culture of excellence where execu-
tives, managers, and employees alike continuously strive to meet cus-
tomer expectations, do the right things right the first time, and achieve
ever higher standards of quality. Key elements of successful Tqm efforts
are shown in table 4.1.
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Table 4.1: Elements of a Successful
Quality Effort

Element® Description
Focus on the Quality is defined in terms of customer needs and expectations.
customer. Managers and employees become so customer-focused that they

continually find new ways to meet or exceed customer
expectations.

Develop and sustain a
long-term
commitment.

Experience shows that notable gains come only after management
makes a long-term commitment to improving quality. Customer
focus must be constantly reviewed to keep that goal foremost.

Establish effective
support and direction.

Senior managers must embed quality ideals into their management
style. A top-level management group, such as a steering committee,
formulates overall strategy and policy and provides leadership.

Ingrain a preventive
approach to quality
aimed at continuous
improvement through
employee
involvement.

Everyone is responsible for identifying and solving systemic
problems and correcting errors before they reach customers. A
policy of continuous improvement through employee involvement is
essential.

Develop a quality
measurement system.

A useful measurement system assesses quality; cost of quality in
terms of error, detection, and prevention costs; and customer
satisfaction. It allows the organization to evaluate the effect of its
improvement efforts and hold managers accountable for quality and
customer satisfaction.

Commit to training.

Training is absolutely vital. Awareness training is first given to teams
of top-level managers, then mid-level managers and finally non-
managers. Implementing total quality management also requires
skills training done in teams.

Maintain a rewards/
recognition system.

Reinforcing quality performance is an important component of an
effective quality system.

3These elements are drawn from private sector programs, our prior management reviews of major fed-
eral agencies, and the work of the Federal Quality Institute.

To succeed, PBS must build these TQM elements into its daily routine. This
will require actions similar to those undertaken by the Internal Revenue
Service in its major effort to improve its service quality. For example,
the Internal Revenue Service took steps to train managers and employ-
ees, show top-level management support by forming a top-level quality
council, measure quality and customer satisfaction, breed a greater
awareness of customer satisfaction, identify and study barriers to qual-
ity, begin quality improvement projects, and start developing an infor-
mation system to track progress in attaining quality goals and
objectives. It is making progress towards establishing an agencywide
quality management system: Two of its service centers—in Fresno, Cali-
fornia, and Ogden, Utah—were recognized as Quality Improvement Pro-
totype Organizations at the 1989 oMB Conference on Quality and
Productivity Improvement for their efforts to improve service quality.

To create a customer-oriented focus, PBS must convey and continually
reinforce the importance of quality service. Although GsA’s strategic
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Forge Stronger Partnerships

plan calls for quality customer services, PBS has not yet translated this
goal into specific, measurable actions. As of September 1988, PBS had no
objective focusing specifically on improving customer satisfaction.

PBS also is not holding its senior executives accountable for improving
customer satisfaction. The performance plans of all nine PBS senior exec-
utives at the central office contain no quantitative or qualitative objec-
tives on customer service. Likewise, none of the nine PBS assistant
regional administrators have quantitative objectives in their perform-
ance plans; however, all but one have one or two qualitative objectives
relating to customer services. In contrast, 6 of the 12 Fss senior execu-
tive plans include measurable objectives on customer services. Also, one
IRMS plan has a measurable customer service objective requiring cus-
tomer surveys and follow-up on all complaints.

If pBS is to improve the quality of its services substantially, it must hold
its senior executives and managers accountable for achieving specific
goals to improving customer services in their area of responsibility. For
example, performance plans need to focus on specific quality problems
(space delivery), define a measurable target (amount of time to fill space
requests), and set a desired objective (order of magnitude in improve-
ment) and time horizon (rating period). This becomes a quantitative
measure for evaluating performance.

To get a better fix on the level of customer satisfaction, PBs has obtained
outside help to design a customer satisfaction survey form with which it
can gather pertinent data on the quality of its services. At the time we
completed our field work, it had not yet administered this data collec-
tion instrument. While this effort is a step in the right direction, we
believe PBS needs to go one step farther. pBs should use a customer satis-
faction survey in its oversight of building management delegations to
assess the facilities management performance of agencies with dele-
gated authorities.

PBS can manage service quality better by forging effective partnerships
with its customers. To do this, however, it must create a conducive envi-
ronment. By exercising its leadership responsibilities, PBS should create
an effective infrastructure that complements and supports these part-
nerships. Neither PBS nor other agencies should take a ‘“‘go-it-alone”
attitude.

PBS should seek ways to ensure that facilities issues receive proper man-
agement attention. For example, it can set up regional councils and
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forums to share ideas, expectations, and concerns collectively. It can
also organize executive focal points in PBS and within each agency. PBS
has such a focal point in the Office of Governmentwide Real Property
Policy and Oversight, which it set up in October 1986. The five agencies
we contacted saw this as a positive step toward better communications.
An agency focal point serving as PBS’ primary contact could help ensure
that property regulations are obeyed; improve agency facilities manage-
ment by developing long-range plans, reporting procedures, improve-
ment plans, and facilities management systems; and provide a clear line
of accountability.

The creation of the Real Property Executives Advisory Committee by
the former pBs Commissioner is a good first step towards fostering
strong partnerships with other agencies. Regional committees are also
needed. Both should provide invaluable counsel and guidance to PBS as it
adjusts its operations.

On August 24, 1989, we met with the Acting Administrator and key GSA
officials to discuss their positions on the draft report and, specifically,
the recommendations we made in the draft. In that meeting, the Acting
Administrator expressed his strong feelings about the importance of cli-
ent relations. He said that, as Regional Administrator in Chicago, he set
up a Client Relations Advisory Board, which has been continued by his
successor. He said that while our focus was primarily on pBS, he believes
this is an agencywide issue relevant to all four services. According to
the Acting Administrator, the Chicago advisory board has proven to be
an effective forum for discussing, developing, and fostering better rela-
tions, communications, and understanding with GSA’s customers, and
should be duplicated in the other regions. On August 30, 1989, all
regions and the central office were directed to form Client Relations
Advisory Boards to augment any existing client relations activities.

Oversight of Policy
Implementation Needs to
Be Improved

There is an inconsistency in the implementation of program policy
within pBS. For example, the 1988 study of GsA’s space delivery said
there was a problem in this area:

“Inconsistent policy interpretation: Not only do agencies perceive that policies are
interpreted differently from region to region, but that each lease action is subject to
varied interpretation. They [customer agencies] see no predictability in lease actions
and perceive that we apply whatever interpretation suits our own convenience.”
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Executives at the central office and in the regions identified accountabil-
ity for policy implementation as an area that GsA needs to address. PBS
operates in a decentralized management mode, and has not established
an effective means of overseeing policy implementation to ensure effec-
tive and consistent implementation in all regions. PBS needs to develop
performance measurements that will enable the PBs Commissioner to
determine how well regions are implementing policy objectives. GSA
needs to define the relationships between headquarters and regional
staff more clearly in terms of authority, responsibility, accountability,
and lines of communication.

Better Management
Information Needed

Information Needs Not Being Met

pBS’ outdated information system, developed in 1972, can no longer meet
current and future agency needs. It will be virtually impossible for Gsa
to exercise adequate policy guidance and oversight if it does not have
good information. In 1982, PBS began to evaluate its information needs
and found that the system collected massive amounts of data and was
clogged with too much of the wrong kind of data, and that very little of
these data were analyzed or converted into relevant, meaningful infor-
mation. PBS also found that the system took too long to update and
lacked the interfaces needed to share information with other systems.

Efforts to acquire an adequate, modern system thus far have failed. pBs
embarked on an ambitious effort in 1983 to develop a new systemn,
known as STRIDE (Systematically Tiered Regionally Integrated Data
Environment). The project was halted in July 1988, however, because of
schedule slippages, increased costs, and technical problems. After
spending over $121 million, PBS managers are still without information
essential for effectively planning, budgeting, and overseeing program
performance.

Besides facilities management information, PBS’ current information sys-
tem collects financial data used by GsA’s accounting system for capitaliz-
ing improvements; billing tenant agencies; validating lease payments;
and assigning PBs employee payroll costs to specific repair, alteration,
and construction projects. However, the information in the system often
is outdated, incomplete, inaccurate, or inaccessible. While the system
gathers massive amounts of data, very little are analyzed and converted
into meaningful, relevant information needed to manage, evaluate, and
oversee programs.
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pBS, for example, has experienced problems in projecting its future leas-
ing requirements because of unreliable information. The Rental Evalua-
tion and Projection System, designed to track and project a region’s lease
obligations, is the primary control for Gsa’s annual leasing budget of
about $1 billion. However, we reported in April 1989 that 13 percent of
the system'’s lease information for Gsa’s five largest regions was miss-
ing.? In addition, we estimated that 7 percent of the data were inaccu-
rate. As a result, PBS cannot project its future leasing requirements
reliably.

Further, GAO reports, GsA Inspector General audits, and GSA’s own man-
agement studies show that current property inventories are inaccurate,
usage information is unreliable, and relevant performance and cost data
on individual buildings are not available. PBS consequently does not have
the information it needs to make strategic decisions. Without complete
building performance data on individual buildings, for example, it can-
not realistically compare a specific building against other similar build-
ings in the same area. It also cannot factually determine whether it is in
the government’s interest to renovate and keep a facility or dispose of it
and acquire a newer, more economical facility fitting current needs
better.

Reliable information is vital to strong oversight. PBs is not getting all the
data it needs to oversee the management and use of delegated buildings
effectively. First, it has not yet developed and implemented a system to
collect all the data it needs. Second, systems used by the agencies are not
capable of providing sufficient cost and performance data to allow pPBS
to determine how well agencies are maintaining these buildings and how
much it is costing. ‘

Delegation agreements require PBS to give agencies funds from the Fed-
eral Buildings Fund to cover the operating expenses it paid before dele-
gation. Because ultimate accountability still rests with Gsa, each agency
must report to PBS quarterly and annually as to how it spends these
funds. pBs officials told us that the data they receive are not consistent
among the agencies: some agencies submit cash-basis data, others report
accrual-basis data, and still others use a combination of both methods.
Also, as of the end of September 1988, one agency had submitted no cost
information at all since it had been delegated building management
authority on October 1, 1986.

3Public Buildings Service: GSA’s Projection of Lease Costs in the 1990s (GAO/GGD-89-55, Apr. 19,
1989).
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A New Management Information
Structure Needed

Agencies are not required to report any additional funds they use to
operate or maintain their buildings. Because of this, PBS’ knowledge of
building operation and maintenance expenditures is less than it was
under PBS’ reimbursable program. As a result, PBS cannot determine how
much it costs to operate a building under the delegation program. It
needs this information to plan major repairs and renovations for dele-
gated buildings, and to determine whether they are being properly main-
tained. If GsA is to monitor effectively the status of buildings being
maintained by their tenant agencies, clear guidelines must be established
for generating cost information on delegated buildings.

The lack of relevant data for delegated buildings also limits PBS’ over-
sight capability. Without such information, PBS cannot effectively evalu-
ate an agency'’s facility management and the current condition of its
facilities except by making physical inspections. If these measurement
data were available, PBs could identify potential problems before they
became critical. To carry out a strategic management and oversight role,
reliable information on condition and performance, space usage, and
operating costs for individual buildings is essential.

To manage facilities strategically, PBS needs to make comparative stud-
ies to evaluate the performance of specific buildings against other simi-
lar buildings in the same area. To do this, it needs an information system
that collects relevant operating cost and performance data on individual
buildings. It should collect data on at least four categories of perform-
ance measures for pBs-operated, delegated, and contractor-operated
buildings.

Space utilization: How well are facilities used over time compared with
established standards? Underutilized facilities create substantial budget
overruns, higher unit operating costs, and wasteful rental expenditures
paid monthly regardless of how well the space is used.

Financial performance: How well is the facility performing from a finan-
cial standpoint compared with similar buildings in the same general
location? Financial indicators include such measures as total annual
occupancy costs as a percentage of program costs, annual cost of facility
rearrangement (churn rate) per employee, and comparison of annual
facilities operating costs with national indexes such as the Building
Owners and Managers Association Exchange Report.

Facility project management performance: How well is the facilities
management process working over time against established budget and
schedule objectives? Integrating facilities performance and project deliv-
ery data provides staff efficiency and productivity indicators.
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User satisfaction: How well is the facilities management process and
each building serving the customers—occupants and parent organiza-
tions? Effective oversight requires that satisfaction be measured rou-
tinely and systematically.

Such information provides crucial feedback to evaluate facilities’ condi-
tion and performance. Without it, success in achieving short- and long-
range objectives cannot be determined. S’ facilities management infor-
mation system should be designed to meet strategic needs and tied
directly to key financial and operational objectives. Measurements
should be applicable over disparate facilities, yet relevant to each facil-
ity tracked.

GSA also needs to determine what information it will need to effectively
oversee governmentwide real property asset management. Currently, it
receives real property holdings information from agencies. Whether it
will require additional information cannot be determined until GSA
defines how it will monitor governmentwide real property asset
management.

During our review, pBs initiated actions or developed plans to address
many of the issues discussed in this chapter.

The report on GSA’s management review of the space delivery system
contained 65 recommendations in the areas of policy, management, and
organization of the real estate program. PBS evaluated the recommenda-
tions and developed action and implementation plans to make program
improvements. The implementation plan calls for all actions to be com-
pleted by mid-1990. Several major categories of improvements are
planned, including revisions to the Federal Property Management Regu-
lations on assignment and utilization of space, the lease process and the
appraisal process, and to existing management and personnel programs.
Nationwide realty specialist training, staff allocations, and automation
of parts of the space requirements and assignment process are also
addressed in the plan.

PBS has taken several steps to address its information system problems.
On May 16, 1988, it elevated the Director of PBS Information Systems to
the Assistant Commissioner level; on October 31, 1988, it set up an Exec-
utive Review Board to assist in developing a replacement for PBS’ infor-

- mation system; on June 1, 1989, it issued a draft plan to strengthen

quality assurance on systems projects; and on June 2, 1989, it issued an
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information systems management plan. It has also developed short- and
long-term strategies for moving to a new facilities management informa-
tion system,

PBS has also taken steps to address customer service concerns. The for-
mer PBS Commissioner created the Real Property Executives Advisory
Committee to bring forth new initiatives, concerns, or suggestions
involving PBS operations. Under the ‘“Providing Better Service”” Program,
pBs staff are being given a 3-day course on client relations, customer
agencies are being surveyed, all PBS employees were asked to comment
on service quality and give their suggestions and concerns, and a fast
track award system was created to provide immediate rewards for com-
mendable customer service.

Under the delegation program, PBs has begun to support agency training
needs. In 1988, pBs conducted 9 sessions on contract administration for
195 federal employees, and 14 lease management seminars attended by
320 employees. It has also created a Building Delegation User Group.

Strengthening PBS’ leadership in facilities management and improving
the quality of services will be formidable challenges. To adapt to chang-
ing conditions, PBS needs to refocus the way it will operate in the future.

An effective oversight and support infrastructure is needed to ensure
that facilities are used effectively to support federal programs and that
the value and integrity of these assets are maintained. PBS needs to
assume a greater governmentwide leadership role over facilities man-
agement and better position itself to strategically manage the govern-
ment’s facilities. It should actively involve other agencies in operating
and maintaining their facilities, ensuring these assets are used effec-
tively to achieve their strategic policy and program objectives, and pro-
viding humane and productive work environments in which to carry out
their programs.

Placing facilities management closer to the user will improve respon-
siveness to changes taking place in the workplace. Increasing demands
are more than PBS can possibly handle and still satisfy all its customers’
needs. Therefore, PBS must relinquish control over some functions it tra-
ditionally has provided. pBs needs to allow agencies to be more actively
involved in functions such as building operations and contracting for
major repairs and alterations.
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PBS managers have to be committed to this new role. PBS must adopt a
customer-oriented philosophy focusing on service quality. It must also
ensure that its managers have easy access to accurate, relevant per-
formance measures and financial management tools to support strategic
decisions and oversight functions. This will require managers and staff
to be reoriented and trained in their new roles.

To succeed in this endeavor, PBS must get a new information system in
place soon. While the existing system collects massive amounts of data,
very few data are analyzed or converted into the meaningful, relevant
information managers need. Therefore, PBS needs to develop a new man-
agement information structure and get a new system in place to support
its future needs. This system should be compatible with Gsa’s agency-
wide information structure, permit the smooth exchange of information,
and give end users greater access to information. It also should (1)
include performance measurement capabilities to provide managers
with information to evaluate building and facilities management per-
formance and oversee the use and maintenance of delegated buildings
and (2) be able to produce management reports with all operating costs
for individual buildings operated by PBS, contractors, and other agencies
under delegations. Once GsA decides how it will carry out its govern-
mentwide oversight role, FIRM may need to be modified to satisfy new
information needs.

Making the adjustment to focus attention on oversight—both govern-
mentwide and delegated functions—is a new experience for the pPBS
staff. Changing PBS’ culture is a major management challenge that can-
not be done effectively without a well-thought-out plan to guide the pro-
cess. This plan should

define the duties, functions, and responsibilities of all facilities manage-
ment participants including definition of the way GSA’s regional staff
will relate directly to headquarters officials responsible for the program,;
require that each agency designate a senior official to serve as its focal
point for facilities management issues and be responsible for setting
agency-level policies and goals;

identify and provide for collection and dissemination of management
information—such as performance measurement, cost, and asset utiliza-
tion information—needed to support a strategic management role;
specify the human resources requirements that will be needed in terms
of numbers and skills and the kind of retraining needed for current
staff; and

Page 69 GAO/GGD-90-14 Managing GSA



Chapter 4
Facilities Management Role Needs to
Be Refocused

Recommendations

stipulate specific steps to open lines of communication and forge cooper-
ative partnerships with customers to ensure that their needs are satis-
fied, the value and integrity of facilities assets are preserved, and that
these assets are used effectively to support agency objectives.

Parts of such a plan already exist, especially for the oversight of dele-
gated buildings. The next step should be to address the governmentwide
element of the oversight role and develop a comprehensive, coordinated
plan with which to manage the role change. In developing this plan, PBs
must ensure that all affected parties—staff, customers, and others,
including Congress and oMB—have an opportunity to contribute, thus
building support and understanding for GSA’s new role.

We recommend that the Administrator focus PBS’ facilities management
role on governmentwide leadership and on strategic management and
oversight. To do this, we specifically recommend that the Administrator
direct the pBs Commissioner to

expand the delegation of building management authority to cover addi-
tional buildings where agencies are capable of and willing to assume
these responsibilities, and—on a case-by-case basis—delegate major
repair and alteration authority to agencies capable of carrying out these
activities;

revise the information reporting requirements under building delega-
tions to require agencies to report all operating cost and performance
information needed to determine annual operating expenses and to over-
see delegated building management;

expand the use of contracts for building management services in mul-
titenant and other buildings where it would not be feasible to delegate to
the tenants;

focus efforts primarily on strategic management issues such as the size
and location of government facilities, when and how new facilities are to
be acquired, and when it is in the government’s best interests to modern-
ize and renovate a building or to sell it;

develop policy procedures, guidance, and other support mechanisms to
help agencies use and manage their facilities strategically as tools to
accomplish the goals and objectives of their missions and programs; and
strengthen delegation oversight and contract administration to ensure
that the value and integrity of the facilities assets are preserved and
that they are used effectively to support government programs.
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To ensure a smooth transition, we also recommend that the Administra-
tor direct the pBs Commissioner to develop a comprehensive plan and
timetable for implementing this role change. This plan, developed in con-
sultation with the agencies, should include the elements outlined on
pages 69-70 and be shared with oMB and Congress to ensure their com-
mitment and support for the change.

We recommend that the Administrator direct the pBS Commissioner to
take the following steps to help devclop a customer-oriented focus to PBS
operations: ‘

Provide total quality management training to PBS personnel.

Develop effective partnerships with customer agencies.

Set up regional advisory councils made up of the agencies served in the
region to evaluate new program ideas, program changes, and sugges-
tions for improvements and to provide feedback on the quality of
services.

Maintain a one-stop focal point within the central office and regions to
field customer inquiries, requests, and complaints.

Further, we recommend that the Administrator direct the pBs Commis-
sioner to

develop a new facilities management information structure and redefine
the relevant management information needed to manage facilities assets
strategically, evaluate facilities costs and performance, and oversee del-
egated functions; and

acquire and implement a new facilities management information system
capable of collecting, analyzing, and disseminating this information and
capable of exchanging information with other Gsa information systems
as needed.

Lastly, we recommend that the Administrator direct the PBS Commis-
sioner to reassess the existing relationship between headquarters and
regional staff and officials responsible for facilities management in
terms of authority, responsibility, accountability, and lines of communi-
cations to better assure consistent, correct implementation of policies
and goals,

*
Agency Comments

GSA stated its agreement with our recommendations, noting a number of
actions it has taken along the lines recommended. The comments are
included in full in appendix IV on pages 115-119.
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In general comments pertaining to facilities management, the Acting
Administrator said that

“...GSA has a major effort underway that focuses on the client agency. It provides
for closer cooperation from the very beginning in determining the space needs of an
agency to actual delivery. It recognizes that agencies have a stake and a responsibil-
ity in the space delivery process. It also recognizes that client service does not end
when the space is delivered. Continued coordination, shared information and coop-
erative efforts are essential in ensuring that our clients are receiving quality work
environments to house their employees and accomplish their mission.”

The Acting Administrator’s statement shows that he shares our con-
cerns about the quality of customer services being provided by GSA and
the need for more customer involvement in the processes used by Gsa to
provide support services. The unanswered question, which only the pas-
sage of time will provide, is whether sufficient changes in the culture of
GSA will be made to permit this customer-oriented philosophy to be
reflected in the operating procedures of the agency.

Concerning PBS’ role, the Acting Administrator said that

“In our view, the dual roles of policy and operations are not mutually exclusive, but
rather mutually supportive. The tension which exists in identifying an appropriate
balance of roles is a healthy and natural consequence of our management mission.
The agency has the talent and experience necessary to move ahead on both fronts.
GSA will continue to perform both functions where, when, and if, it makes good
management sense to do so. Although the balance of roles may experience adjust-
ments over time, the basic GSA mission remains the same.”

As we have stated in the chapter, we see a continuing need for GSA to be
involved in providing operational support to some agencies. We agree
that there will be a continuing need to periodically make adjustments in
the balance between the various roles played by GsA in the facilities
management area. However, we feel strongly that pBS must strengthen
its oversight and policy guidance efforts and focus more of its resources
on these activities. It should provide operational services only in those
areas where it makes sense to have a central agency involved, such as
the acquisition and disposal of real property assets. GSA must work
closely with the other agencies to help them develop the expertise
needed to assume the operational role where appropriate.

GSA agreed to the recommendation to implement a total quality manage-

ment training program, not only for pBs but for the entire agency. We
concur with this response. Also, in responding to our recommendation to
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develop a facilities management information structure that collects rele-
vant operating costs and performance data on individual buildings, the
Acting Administrator said that the information structure we propose
will be considered during the development of the new pPBs information
systems.

GsA agreed in part with the recommendations to expand building man-
agement delegation authority to cover additional buildings and, on a
case-by-case basis, to delegate major repair and alteration authority to
agencies capable of carrying out these responsibilities. GSA’s position is
that it has already delegated building management authority to the
extent consistent with its delegation standards and that further delega-
tions will be considered on a case-by-case basis. The Acting Administra-
tor said, and we agree, that Gsa must now concentrate its efforts on
strengthening its support and oversight role. The response did not
address the issue of delegated repair and alteration authority. We
believe GsA should give careful consideration to granting this authority
to agencies when they are capable of handling the responsibility. In the
meantime, GSA should be working with the agencies to help them develop
this capability.

The other recommendation with which GSA agreed in part called for a
one-stop focal point. GSA said that the Office of Client Relations has been
created in the Office of the Administrator to serve as the point of con-
tact with the client agencies. While this office is also needed, the intent
of our recommendation is to have such an office in PBS. Many of those
individuals needing to contact GSA know that they need to talk to some-
one in PBS, but they just do not know whom. Therefore, a one-stop focal
point would help these individuals get to the right person quickly.
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Workforce Problems
Are Affecting GSA’s
Ability to Perform Its
Mission

GsA’s performance depends upon the quality of its people, particularly
as the demands of carrying out its mandated mission change. Increased
use of contractors, delegations of building management authority, and a
general downsizing have begun to transform Gsa from a predominately
blue-collar operations-oriented agency into a white-collar leadership-ori-
ented organization. As its future roles evolve, GsA increasingly needs
staff with strong technical and managerial skills.

Compounding this challenging transition are a number of human
resources problems. Weaknesses in the areas of training, recruiting, and
workforce planning have contributed to high turnover in key profes-
sional occupations, low employee morale, and inadequate staff develop-
ment. These conditions affect GsaA’s ability to carry out its mission; they
also lead to customer dissatisfaction. For example, a 1988 internal Gsa
management study concluded that high attrition among realty special-
ists over the last several years has contributed to a 28-percent increase
in the time it takes GSA to provide workspace to agencies.

GSA recently has begun some efforts to improve hiring and employee
development, but much more needs to be done. It needs to install a
workforce planning process to better analyze, project, and plan for
workforce needs. It also must develop a workforce of the proper size
with the skills needed to match the agency’s strategic goals and objec-
tives. To do this, GSA top management should give increased support to
human resources management, strengthen employee development and
training programs, and improve personnel management oversight.

GSsA is encountering human resources problems that hinder its ability to
provide goods and services to its customers. Only 16 percent of senior
executives and 13 percent of mid-level managers responding to our
questionnaire said that Gsa can hire employees when needed, to a very
great or great extent. Similarly, only 10 percent and 22 percent, respec-
tively, said that their units had more than a moderate ability to retain
quality people.

Most senior executives who responded said that workforce problems
were hindering agency performance. For example, 91 percent believed
that loss of high-potential staff was a problem; of these, more than a
third thought it had greatly hindered GsA’s ability to implement changes.
Also, several studies demonstrate how difficulties in retaining a quality
workforce are limiting Gsa’s ability to carry out its mission.

Page 74 GAO/GGD-90-14 Managing GSA



Chapter 5
GSA Needs to Give Human Resources
More Priority

A 1988 internal management review concluded that long-standing prob-
lems of overworked, inexperienced realty specialists have caused cus-
tomer dissatisfaction, employee turnover, and problems in timeliness.
More than 500 GSA realty specialists determine prevailing lease rates and
negotiate with building owners for space. The internal study noted that
space delivery time increased more than 28 percent between 1977 and
1988—increasing from 239 to 307 days—as shown in figure 5.1.

Figure 5.1: Timeliness of Space Delivery
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Source: General Services Administration.

The report attributes this decline to several human resources problems,
including (1) excessive turnover among top program managers, (2) high
attrition among realty specialists, (3) low quality and amount of train-
ing, and (4) a demoralized workforce. Many customers surveyed during
the study made such comments as “[GSA’s] Workloads are extremely
heavy, a factor which is constantly being exacerbated by high turnover
among the leasing specialists.” A follow-up study noted that not only is
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attrition of realty specialists high, but most losses occur at grades 11
and 12, the first level of full performance capability. The regional turn-
over rate for this grade level was 62 percent for the period January
1986 to December 1988.

The Gsa Inspector General, in a 1985 review, expressed similar concerns
with the realty specialist workforce.! The Inspector General cited job
frustration, high workload, and limited promotional opportunities as
reasons for high turnover. The report said these conditions encourage
realty specialists to take improper shortcuts that violate internal
controls.

Another factor affecting retention of realty specialists is that the career
ladder is too low. GsA officials told us that, once trained, most realty
specialists move to other areas in GSA or to another agency in higher
positions. The problem was exacerbated in 1987, when the Office of Per-
sonnel Management (OPM) studied the classification of realty specialists
and determined the position justified no higher than a grade 11. GsaA offi-
cials told us that OPM argued that the position was basically clerical in
nature. GSA officials said they appealed the decision four times, noting
that realty specialists negotiate with private contractors for millions of
dollars of space. However, their appeals were unsuccessful.

Problems in another key occupation, contract specialists, were high-
lighted in a 1987 GSA report on its acquisition workforce. The nearly
1,200 contract specialists at GsA award contracts for hundreds of mil-
lions of dollars worth of goods and services, including computers, furni-
ture, and office supplies. They must ensure that these items are
delivered on time at specified quality. The 1987 report said that high
turnover among contract specialists persists and is expected to continue
throughout the next decade. The study found that contract specialists
were relatively inexperienced; 46 percent had less than 4 years of
experience. Further, it said that ‘‘Gsa has one of the most poorly edu-
cated work forces. Only one-third of GSA’s Contract Specialists are col-
lege graduates compared with a government-wide average of fifty-one
percent.”

GSA officials told us that the lack of adequately experienced contract
specialists can result in delays and can increase errors in all facets of
contract negotiation and administration. Our review of contract files in
Region 9 (San Francisco) in 1986 showed that PBS was unable to support

IReview of GSA’s Lease Award Procedures, Office of Inspector General, GSA, Feb. 15, 1985.
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all of the contract payment deductions made against contractors for
poor performance or nonperformance of contract work. During the 2-
year period of 1984-85, the Gsa Board of Contract Appeals reversed
decisions on Region 9 building services contracts totaling about
$145,000. Inadequate documentation and noncompliance with specified
procedures were often the cited causes for the Board’s decisions.

Problems in obtaining and keeping quality employees stem from a vari-
ety of factors, both external and internal to GsA. A governmentwide
problem is inadequate pay. We reported in January 1989 that more than
half of personnel officers throughout the government thought that pay
was a major barrier to hiring quality employees. Over 90 percent of
these officials believed that federal pay needs to be increased.?

At GSA, pay problems are also acute, especially in key professional occu-
pations. For example, the 1988 Annual Report of the President’s Pay
Agent compares federal and private salaries for a critical GsA occupa-
tion—contract specialists (GS-1102). Figure 5.2 shows that the pay gap
between federal and private contract specialists ranges from 24 percent
at the Gs-5 level to 40 percent for experienced Gs-11 contract specialists.

While pay is largely outside the control of Gsa managers, factors within
GsA’s control—such as employee morale—also affect retention. In
responding to our questionnaires, only 20 percent of the senior execu-
tives, 11 percent of the managers, and 28 percent of the employees
believed that morale was high at GSA. According to employee and mana-
ger respondents, the number one effect of low morale was inability to
retain personnel. Table 5.1 provides respondents’ opinions on the level
of morale in GSA.

Table 5.1: Opinions of GSA Morale Level

(Figures in percent)

Morale
Morale high neither high Morale low
or very high nor iow  or very fow
Senior executives 20 51 27
Managers 11 30 58
Employees 28 25 46

2Managing Human Resources: Greater OPM Leadership Needed to Address Critical Challenges (GAO/
GGD-&?-IQ, Jan. 19, 1989).
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Figure 5.2: Comparison of Federal and
Private Sector Pay for Contract
Specialists
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Source: Bureau of Labor Statistics.

Employees also do not believe that GsA’s central leadership places great
value on good employee relations. In responding to our questionnaire,
only 28 percent of managers and 34 percent of employees in grades Gs-
11 and below said that good employee relations were of great impor-
tance to central office management. Over half (52 percent) of the senior
executives do not think central office management highly values
employee relations.

GSA has begun to focus more attention on some aspects of human
resources management. For example, after having been out of the
recruitment arena since 1980, GSA recently started a nationwide college
recruitment program. GSA was pleased with its initial results, noting that
for the 2-year period ending September 30, 1988, 658 new graduates
were hired. During the first three quarters of fiscal year 1989, 183
recruitment hires had been made against a goal of 258 for the year. Sup-
port for this initiative must be sustained for GsA to realize the long-term
benefit of this effort.
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GSA’S current problems in retaining qualified personnel will intensify as
GsA’s need for higher skilled employees increases. In light of its changing
role, future workforce demographics, and persistent turnover problems,
GSA needs to develop a process that ensures that the agency will have
the skills needed now and in the future. A key part of that strategy
should be a strong employee development and training program.

Workforce Challenges Will
Intensify

Difficulties in retaining a qualified workforce at Gsa will escalate. GsA’s
demand for highly skilled workers will increase as it assumes more of a
policy guidance and oversight role. It will need fewer blue-collar skills
and stronger technical and managerial sKills in areas such as human
resources management, financial management, information systems,
facilities management, procurement and contract administration, and
supply and distribution management. Figure 5.3 shows the change in
blue- and white-collar workers at Gsa between 1978 and 1988.

Studies of future workforce needs and characteristics—such as
Workforce 2000 and Civil Service 2000°—forecast a smaller pool of
highly skilled workers leading to intense competition among private and
public sector employers for these workers. GsA’s changing role will
require it to compete with the private sector for talented people in fields
already in great demand, such as building management, telecommunica-
tions, and real estate. Also, the federal government must plan for a more
mobile workforce as a result of the new Federal Employees Retirement
System. This system, with its portable retirement benefits, is expected
to lead to increased turnover, particularly in mid-career employees.

Given the difficulties in obtaining quality workers, training and staff
development will be increasingly important. With the decreasing pool of
young workers, the average age of the workforce will increase. These
factors will require employers to invest more heavily in employee edu-
cation and retraining.

Workforce Planning
Process Has Not Been
Established

GsA does not have a process to analyze, project, and plan for workforce
needs. Only 17 percent of the senior executives and 16 percent of mid-
level managers responding to our surveys believed, to a great extent,
that GsA provides adequate staffing information to make future plans

3Workforce 2000 describes the work and workers needed for the 21st century. Civil Service 2000
discusses federal civil service jobs and employees needed next century. Both reports were prepared
by the Hudson Institute in 1987 and 1988, respectively.
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Figure 5.3: Percentage of Blue-Collar
and White-Collar Employees in 1978 and
1988
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Source: General Services Administration,
for its workforce. Also, only 7 percent of the senior executives and 13

percent of the managers believe GSA can, to a very great or great extent,
systematically plan for the future needs of its workforce. One senior

Page 80 GAO/GGD-90-14 Managing GSA



Chapter 5
GSA Needs to Give Human Resources
More Priority

executive representative of many other officials we interviewed said,
“OMB gives them a personnel number and that’s it.” He added that this is
not good human resources planning.

As far back as 1967, GsA’s own studies have recommended better plan-
ning. For example, a study of personnel management concluded that a
comprehensive manpower planning system needed to be developed if
GSA was to recruit and retain a highly skilled and motivated workforce.
Yet over 20 years later, an internal study found that “Gsa lacks hard
data on workload and performance measurement, fhas] insufficient or no
clear, widely understood performance standards, and no staffing models
that truly indicate the level of resources needed to perform.”

The 1988 GsA strategic plan calls for a highly skilled, technical
workforce with considerable expertise in GSA’s businesses to achieve
strategic program goals. Yet only 15 percent of the senior executives
responding to our survey believed that Gsa is effectively integrating
human resources into its plans.

A human resources planning system developed at the Department of
Labor illustrates the type of system GsA needs.! Labor’s two-phase sys-
tem links the program planning and budgeting processes with human
resources decisions so that program plans are used to identify and
budget for workforce needs. First, line managers need to identify the
organizational mission, types of output produced, expected workload,
productivity measures, and staffing standards. Then staff offices deter-
mine current workforce characteristics, turnover data, recruiting and
training needs, and career progression paths. From this information
action plans can be formulated outlining alternatives for satisfying
workforce needs. PCMI concluded that the key to reproducing Labor’s
effort is not so much the specific elements of its system, but rather the
extent to which agencies are willing to commit the time and resources
needed to do such workforce planning.

A critical aspect of effective workforce planning is integrating it with
other planning systems. In its 1987 review of public and private sector
management practices, pCMI reported that, while private sector organiza-
tions integrate human resources planning into the business planning
process, federal agencies do program and budget planning separate from

“Strong Leadership Needed To Improve Management At The Department of Labor (GAO/HRD-86-12,
Oct. 21, 1985); and Department of Labor: Assessment of Management Improvement Efforts (GAO/
HRD-87-27, Dec. 31, 1986).
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human resources planning.5 pcMI concluded that ‘‘the budget process
itself becomes the mechanism for the allocation of human resources.”

Training Needs to Be
Integral Part of Efforts to
Develop Future Workforce

A critical part of plans to build a qualified workforce must be a strong
employee development and training program. However, training at GsA
has not been sufficient. For example,

A 1984 internal study of pPBs concluded that insufficient emphasis and
little priority had been placed on the need to reorient and train staff in
new functions—such as contract administration, inspection and enforce-
ment—resulting from changes in the manner and mode of service
delivery.t

In 1985, the Gsa Inspector General reported that a lack of qualified, ade-
quately trained realty specialists is a major cause of lease award proce-
dure deficiencies such as poor market surveys, inadequate or no price
analyses, no negotiation objectives, and weak negotiations.

In 1988, a GsA internal management review cited low quality and
amount of training as factors contributing to increases in space delivery
time.

Our review of the training records for all 47 persons administering
building services contracts in Gsa’s Region 5 showed that only 8 had
completed the basic Contract Administration for Program Personnel
course. None had completed more than two Gsa-offered contract admin-
istration courses, and 10 had had no contract administration training of
any kind.

Our questionnaire analysis also showed that a significant number of
employees thought that they received less training than needed for vari-
ous categories of training.

Table 5.2: Percentages of Employees
Believing Amount of Training Less Than
Needed

Type of Training Percentage
Training to develop your career potential or upward mobility 51
Training to improve your job performance 43
Training to be able to perform your job 34
Training due to change in duties 35
Training for personal development 49

5 Applying the Best to Government: Improving the Management of Human Resources in the Federal
Government Through a Private-Public Partnership, Volume II, sponsored by PCMI in 1987.

6A Management Review of the Public Buildings Service - General Services Administration, PBS Study
Review Team, Office of the Associate Administrator for Policy and Administration, Apr. 1984.
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Central Personnel
Office Needs to Be
Strengthened

GSA employees see training as a key motivator; the lack of training is
thus a major reason for low morale. Employee responses showed that 79
percent said training opportunities would greatly motivate them, while
only 24 percent said their supervisors used training as a motivating tool
to a great extent. Also, employees rated inadequate promotion opportu-
nities as the biggest cause of poor morale, closely followed by inade-
quate career development, inadequate training opportunities, and
uncertainty about job future. Further, 68 percent of senior executives
said that low levels of training and professionalism among Gsa staff is a
problem that hinders their ability to implement change.

Gsa recently has begun several initiatives to improve its training pro-
gram. It is developing an occupational certification program to enhance
the overall professionalism and expertise of the agency’s workforce. A
career development path for 20 occupations has been outlined as a guide
for suitable training and structured developmental activities to help
employees attain basic occupational knowledge, skills, and abilities. Fur-
ther, in August 1988, Gsa made three supervision and management
courses mandatory for managers.

One of the top priorities for former Administrator Golden was to ensure
that Gsa had a highly trained and effective workforce. To meet that
objective, he directed that a minimum of 1 percent of the full-time per-
manent employee salaries be used for training during fiscal year 1988.
Fss, for example, increased its fiscal year 1988 training funding by about
60 percent over what it spent in fiscal year 1987.

Despite these initiatives, training still needs to be given greater priority.
Sixty-two percent of the senior executives surveyed said insufficient
emphasis is placed on management training and executive development.
Also, less than half the senior executives—as indicated by their per-
formance plans—have made training a priority for their units. Our anal-
ysis of fiscal year 1988 plans showed that 48 percent had a training
goal, but only 5 percent contained a quantitative goal.

For the most part, GSA’s personnel operations are decentralized. Regional
personnel actions, hiring programs, and training are handled by regional
personnel offices; similar personnel operations at headquarters are done
by the central personnel office. Each region has its own training budget,
which is controlled by central office personnel, and each regional per-
sonnel office estimates component staffing needs. In addition to provid-
ing personnel services to headquarters components, the central
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personnel office develops personnel policy, provides guidance and assis-
tance to personnel offices in the regions, administers various personnel
functions—including classification and performance appraisals—and
oversees personnel programs.

GSA needs to strengthen the planning and oversight functions of its cen-
tral personnel office. For example, the central personnel office does not
systematically plan for future workforce needs. Although the central
and regional personnel offices project staffing needs annually as part of
the budget process, the central office does not use this information as a
basis for longer-term, strategic human resources planning. This office
needs to be a key player in attempts to strengthen GSA’s entire
workforce planning efforts, as outlined earlier in this chapter.

An important component of a decentralized personnel system is a strong
personnel management evaluation program to monitor the implementa-
tion of personnel rules and regulations and provide information by
which to judge the success of personnel programs. Only one staff mem-
ber monitors GSA’s personnel evaluation program. According to the
Director of Personnel, on an annual basis, about 20 functional reviews
are conducted by central office personnel and regional personnel
officers.

The success of new personnel initiatives, such as improved planning,
depends in part on a stronger central personnel office; it depends also on
the support and involvement of line managers. The Gsa Career Advisory
Panel (Gcap), composed of top career executives from the services,
regional offices, staff offices, and the Director of Personnel, was formed
to give increased attention to developing the workforce. The panel has
supported a nationwide college recruitment program and the occupa-
tional certification initiative. We believe the panel’s role should assist in
developing an enhanced human resources planning process and building
line manager support for this process.

The Director of Personnel advised us that in November 1988, GsA agreed
with American University, Washington, D.C., under the provisions of
the Intergovernmental Personnel Act of 1970, that a professor of human
resources management would be assigned to work with GSA beginning in
September 1989. This individual will help GSA with a variety of projects
including (1) a Gsa Work Force 2000 study, (2) a Gsa Performance Man-
agement Systems and Demonstration Project, (3) an assessment of the
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Gsa Self-Learning Instructional Center Program, and (4) other projects
as they arise. This agreement will expire on or about May 1, 1990.

- B
COIICIUSiOIlS As it moves to the 21st century, Gsa faces many challenges to develop a

quality workforce. Shifting emphasis from a service provider to a policy
guidance and oversight role will result in alterations in the agency’s
workforce profile. Competing for a smaller, more highly skilled
workforce will increase the need for an effective human resources plan-
ning system and improved employee development program.

Lack of management support in planning for and providing a commit-
ment to human resources management weakens GsA’s ability to maintain
a quality workforce. A stronger central human resources management
organization and increased management attention is needed to improve
planning for gsa’s future workforce requirements, enhance employee
development and training programs, and strengthen personnel
oversight.

Recommend ations We recommend that the Administrator

-

establish and maintain an active human resources planning system that
is integrated with other planning processes to identify future staff
resources requirements and stipulate how these resources will be
acquired;

develop stronger employee development and training programs that are
based on requirements identified in the human resources plan and input
received from across the organization;

assess the level of central personnel office resources needed to ensure
that the office can (1) help develop a human resources planning system
in conjunction with line managers, and (2) improve personnel manage-
ment evaluation of service and regional activities; and

direct the Gcap to (1) provide oversight in the development of the human
resources planning system and ensure the support of line managers for
the program, and (2) set up a human resources management agenda
with specific objectives and goals that can be used in SES performance
plans.

L]

Agency Comments

GsA agreed fully to all of the recommendations in this chapter, except for
the recommendation that GCAP develop a human resources management
agenda and oversee the design and implementation of a human
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resources planning system. GSA’s response expressed reservations
because GCAP is an advisory body without direct line authority. The Act-
ing Administrator, however, said that GCAP, working in cooperation with
the Office of Administration and other appropriate organizations, would
implement this recommendation after the strategic plan has been
developed.

The Acting Administrator told us that it is a good idea to do workforce
planning in conjunction with a strategic plan and budget proposals. Gsa
made a commitment to develop workforce analysis, workforce planning
models, and strategic planning in fiscal year 1990. Gsa also agreed to
make two on-site personnel management evaluations in fiscal year 1990
to both measure program status and to test innovative evaluation tech-
niques. After these reviews, further enhancements may be made.

To address developmental and training needs, GSA said it is developing a
workforce profile, GsA 2000, a human resources plan that will carry it
through the end of the century. GSA also said that activities are already
underway to implement our recommendation. Structured training plans
are incorporated into occupational certifications, and the four services
are developing training courses that will be used to prepare employees
for most of GSA’s major job fields.

GSA’s specific comments on human resources management recommenda-
tions are included in appendix IV on pages 120-121.
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GSA has a pervasive information problem that hampers its ability to
manage its programs effectively and hold executives and managers
accountable for performance. Information systems in each of the four
services are outmoded and need to be replaced. Information coming
from them is often inaccurate or untimely, and not all needed data are
collected. As a result, executives and managers do not have the informa-
tion they need to evaluate program performance. GSA knows it has prob-
lems, yet efforts to upgrade systems have been costly and unproductive,
mainly due to weak oversight and direction.

Relevant, accurate, and timely information is needed, for example, to
assess customer satisfaction, oversee delegated activities, do workforce
planning, and monitor staff development and training. GSA especially
needs better information to control its assets and keep its supply opera-
tions competitive. Top management needs better information to assess
progress and accomplishments, and hold executives and managers
accountable for their performance. The information architecture also
must permit the services and regions to share data and information and
allow the data gathered by various-systems to be combined and ana-
lyzed for agencywide management purposes.

It is becoming increasingly significant that GsA improve its information
retrieval capabilities. If potentially valuable information cannot be
accessed in a useful way, it may as well not exist. As GSA assumes a
greater policy guidance and oversight role, its information needs will
expand, and the people-based communications that most of GSA’s senior
executives use will be inadequate to support their needs. Computer-
based information is becoming the primary means used by executives to
evaluate progress and hold staff accountable. Gsa’s executives can pro-
vide the incentives for using good information to make decisions by

(1) creating an environment that will produce such information and

(2) using this information to assess performance.

To create this environment, GSA needs to take two vital steps. First, it
needs to name a senior executive whose sole duty is to plan, coordinate,
and oversee the improvement of the agency’s internal information man-
agement activities.! Second, it needs to give much more top management
attention to defining the specific information needs of the agency and to
overseeing the development of systems to support those needs.

Information management is the overall management and control of the agency’s investment in infor-
mation including, among other things, identifying and sharing management information needs; and
ensuring standardization, control, security, and integrity of data stored or manipulated.
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The management information currently available to GSA’s executives
and managers is inadequate. Agencywide financial management infor-
mation is neither timely nor accurate, is often incomplete, and is there-
fore of limited use to managers in decisionmaking. Senior executives are
not getting the financial and program information they need to do stra-
tegic planning, assess progress towards agency goals and objectives,
analyze and forecast trends, evaluate program and staff performance,
or exercise executive control over Gsa’s multifaceted businesses. To
manage more effectively, they need better personnel data, workload/
volume data, performance ratios, cost-effectiveness data, and key pro-
gram statistics. In addition, PBS managers need reliable information to
determine the costs of operating specific buildings and to estimate
future leasing expenditures.

Executive Information

As early as 1965, Gsa officials knew that top management was not get-
ting information on major agencywide problems. A 1965 staff paper
pointed out that sometimes a problem was known throughout the
agency, but nobody felt that it was their personal problem. Remedial
actions were often only taken after the problem embarrassed a top offi-
cial. Coopers and Lybrand, in a December 1978 study, concluded top
management was still not getting adequate information. The firm
reported that PBS’ only management indicators were funds control data,
and that rss contained few cost effectiveness measures; neither service
had comparisons to previous years, trends, or equivalent industry
ratios. While there have been improvements, trend and comparative
analyses are still missing.

In 1986, former Administrator Golden wanted an executive information
system to help him and Gsa’s other top executives monitor and manage
the agency’s programs. This led GSA to develop its executive information
system, ExecuTrac, to provide a tool to keep senior executives informed
on how well they were doing in achieving the agency’s goals and objec-
tives. GsA's senior executives, however, are not satisfied with the sys-
tem. Specifically, they said it does not have timely and accurate
information and the information it does supply does not give the agency-
wide perspective needed by service and office heads. Sixty-eight percent
of the senior executives responding to our questionnaire said timely and
pertinent information is only available to some, little, or no extent.

We were told that a primary reason former Administrator Golden had

ExecuTrac developed was to get unedited information to use in evaluat-
ing program performance. He believed ‘‘projects which get measured,
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get completed.” He felt the information he was getting did not focus on
agency objectives, so he directed that ExecuTrac be developed to do
this.

Even though ExecuTrac is not yet widely accepted or used by GSA’s
senior executives, Gsa should guard against any efforts to abandon the
system. We believe that such a system is essential for a multifaceted
organization like GSA. Further, as GSA assumes a greater leadership and
oversight role, the need for an executive information system becomes
even more critical. To make the system a useful decision support tool,
GSA must give a high priority to correcting the two most serious prob-
lems that threaten the system’s future. These are (1) the poor quality of
data fed into the system and (2) the lack of automated interfaces
between ExecuTrac and the agency’s other information systems.

GSA must improve the quality of its information if the system is to fulfill
its purpose. This problem must be dealt with on a system-by-system
basis. The managers of the information systems that provide data to
ExecuTrac must take appropriate steps to improve the quality of the
data in their systems. There is little that the ExecuTrac team can do to
make ExecuTrac more responsive to the needs of executives if the data
being fed into the system are not accurate, complete, and current. If
executives do not get quality information from ExecuTrac, they proba-
bly will not use the system.

The ExecuTrac team must give a high priority to fixing the interface
problem. A major criticism of ExecuTrac is that its information is old
and available more quickly from other sources such as one of the service
information systems. Systems interfaces would solve this problem. For
GSA to realize the full potential of FxecuTrac, information must be fed
automatically into the system so that senior executives have instant
access to any information in GSa’s total information environment with-
out placing additional administrative burdens on the staff.

With proper system interfaces to tie it to GSA’s other management infor-
mation systems, ExecuTrac is capable of providing relevant, meaningful
evaluation and oversight information. The Administrator, without plac-
ing additional reporting requirements on the staff, can use this system
to evaluate trends over a period of time to identify potential and
existing performance problems and effectively measure progress toward
achieving agency goals and objectives. The system is also a powerful
tool the Administrator can use to strengthen executive accountability by
measuring individual and organization performance.
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To overcome the acceptance problem, the ExecuTrac team needs to
work individually with each potential system user to develop a clear
understanding of how the system works and how that executive can use
it to support his or her information and decisionmaking needs. Critical
success factors—the key factors that can be used to measure success—
need to be identified for each executive. The team should identify the
specific information that each executive wants to see daily, weekly,
and/or monthly, and develop ways to present this information in a
meaningful format. Consultants involved in implementing executive
information systems have found that if the information displayed by the
system is not personally valuable to individual executives, they will not
use the system.

During monthly meetings with the Director, Office of Financial Manage-
ment Systems, we discussed our findings and concerns about the use and
acceptance of ExecuTrac. Reviews done by the Office of Financial Man-
agement Systems during 1988 showed findings similar to ours concern-
ing the quality of the information in ExecuTrac. This prompted several
activities designed to address the deficiencies. As a result of these initia-
tives, the Office of Financial Management Systems made a questionnaire
survey of ExecuTrac users in June 1989. The questionnaire results
showed that 100 of the 124 users surveyed personally use ExecuTrac,
20 do not use the system, and 4 did not respond to this question. Sev-
enty-nine percent of the users responding said they were satisfied with
the overall quality. Specifically, 93 percent said they found the data
accurate, 70 percent found the data complete, and 92 percent found
information easy to understand. This is a dramatic turnaround.
Although timeliness has also improved, it is still a concern—only 52 per-
cent said they were satisfied with it.

Financial Management
Information

In many respects, GSA mirrors financial management elsewhere in the
federal government. A Joint Financial Management Improvement Pro-
gram report states that federal bureaus have developed unique systems
that usually have not been integrated at the agency level.? This is the
case at Gsa, where the financial systems structure evolved over time in
response to conditions in each service as opposed to the entire agency. A
number of separately operated systems respond to service-specific

2The Core Financial System Requirements report issued by the Joint Financial Management Improve-
ment Program sets the framework for the integration of federal financial management systems and
provides a summary of core financial system requirements.
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Erroneous Charges

Overloaded System

needs but do not adequately address GSA’s overall financial management
needs.

In 1984, GsA reported several material management information weak-
nesses in its annual financial integrity report.? It said that its financial
management systems did not supply reliable, timely data of consistent
quality. It also said that it lacked a means to measure agency perform-
ance against control objectives and standards. Although Gsa reported in
its 1986 report that it had corrected these weaknesses, it continues to
have problems with major systems and still does not have an adequate
performance measurement system. Seventy-four percent of the senior
executives responding to our questionnaire said weak information sys-
tems are a problem at Gsa. Weaknesses in three financial management
systems in IRMS and FsS are discussed below.

IRMS systems collecting financial data on Federal Telecommunications
System (FT8) and ADP transactions are old and need to be replaced. For
example, the Telephone Inventory Accounting System, which tracks tel-
ephone equipment use by GsA and customer agencies; the FTs Intercity
Usage Sample System (FTS Sample), which estimates the number of tele-
phone calls; and the Competitive Procurement Management System,
which provides an inventory of leased/owned telephone equipment, are
all about 20 years old and use obsolete technology that cannot effi-
ciently handle the current transactions volumes.

The data in these systems are also old and inaccurate, causing erroneous
charges and increased operating costs. IRMS officials said agencies com-
plain about errors in the Frs Sample reports. Officials estimate that 10
percent of all charges for telephone calls made by agencies are incorrect.
To correct the billings, IRMS must invest staff time to research the bills to
resolve the errors. IRMs officials could not estimate the cost of this addi-
tional work.

Since 1975, rss’ Office of Transportation Audit has been the centralized
authority for auditing commercial transportation billings and recovering
overcharges paid by agencies. Overcharges identified by Transportation
Audit have increased from about $12.8 million in fiscal year 1981 to
nearly $58 million in 1987. During fiscal year 1988, it identified $59 mil-
lion in carrier overcharges, and collected $58.4 million from carriers for

IThe Federal Managers’ Financial Integrity Act requires federal managers to identify internal control
and accounting systems weaknesses that can lead to fraud, waste, and abuse in government opera-
tions. Agencies must report annually to the President and Congress on their efforts to correct identi-
fied weaknesses.
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overpayments and unused ticket refunds. However, Fss’ financial sys-
tem, the Transportation Accounts Receivable/Payable System, was not
designed to handle the number of transactions it currently is processing.
GsA reported in its 1988 financial integrity report that the system was
inadequate. Managers also told us that it was not a reliable source of
timely information for decisionmaking because it was overloaded.

The system was designed to handle 60,000 to 80,000 transactions annu-
ally, but in fiscal year 1988, the audit unit processed about 515,000
transactions, thereby creating capacity problems for the system. To
cope with the overload, the unit relies heavily on manual processes. GSA
plans to design a new system; in the interim, it will add some storage
capacity to the existing system.

Funding changes make it imperative that ¥ss control its costs to be com-
petitive with other supply sources. Although rss has developed new
financial management tools to help it meet this challenge, more tools are
needed.

For many years, direct appropriations funded the overhead costs of Fss’
supply operations. Therefore, the prices Fss charged did not need to
cover its total costs. However, Public Law 100-202, approved December
22, 1987, allowed Fss to set up an industrial fund to recoup its supply
operations costs by applying a markup to item prices. Also, FsS is no
longer the mandatory source of supply for agencies; thus it must com-
pete with other suppliers for business. In most instances, agencies may
buy from the most economical supply source available.

Fss switched to industrial funding on February 1, 1988, but all its supply
operations costs are not being recovered. FSS’ price markups do not
include prorated indirect administrative overhead for all support ser-
vices such as those provided by GsA’s personnel, finance, and budget
offices. As a result, FsS is not currently recovering all of the costs
expended in supplying goods and services to customer agencies. While
these indirect costs are relatively minor, Fss officials agreed that to
ensure full cost recovery, indirect costs should be included in the price
markups. A proposal is being prepared for the fiscal year 1991 budget
submission to recover a prorated share of these indirect administrative
overhead costs, the officials said.

In fiscal year 1988, the first year Fss’ supply operations were industri-

ally funded, the General Supply Fund, which purchases the commodities
sold by Fss and finances the operations of the interagency vehicle fleet,
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had a net income of $6.1 million, The fleet management generated a
$29.3 million income, while general supply operations lost $23.2 million,
or about 1.2 percent on sales/services revenues of just over $2 billion. In
the second year under industrial funding, through June 30, 1989, Fss’
unaudited consolidated net income statement shows that the fund had a
net income of $51.2 million. Fleet operations had $8.6 million in income,
and supply operations generated income of $42.6 million, or about 3 per-
cent on revenue of $1.4 billion. GsA’s Deputy Comptroller for Financial
Management Systems told us that he attributed this improved financial
position primarily to rss’ efforts to control costs and to bill more quickly.

Since industrial funding has been in place less than 2 years, it is too
early to assess fully Fss’ ability to compete in a competitive arena and
break even on its supply operations. More time is needed to see how
customers react to their new freedom and how well Fss responds to
changes in market conditions and fluctuations in sales volume. Fss’
future as a competitive source hinges on its ability to control overhead
and direct costs under industrial funding. This will require Fss to closely
monitor its financial performance. Managers need better trend and com-
parative analysis information to help them keep prices at a competitive
level. According to Fss officials, they recognize the need for better ana-
lytical decision support tools; efforts are continuing to develop appropri-
ate tools to help commodity managers respond quickly and correctly to
changing conditions.

Fss is aware of inadequacies within its supply system. It has efforts
under way to modernize its depots to increase efficiency and productiv-
ity, and to upgrade its information systems to provide the relevant
financial and other data its managers and executives need. FSS’ success
in these efforts is fundamental to its ability to maintain a competitive
position in the marketplace and still break even on its supply operations.

For years, GsA has known that its systems were not producing quality
information, yet little improvement has occurred. Although some prog-
ress has been made in the financial management area since the Office of
Financial Management Systems was set up in the Office of the Comptrol-
ler, existing system shortcomings are exacerbated by GSA’s problems in
designing and bringing new systems on-line. pBs’ attempt to develop a
new facilities management system, for example, resulted in a large dol-
lar outlay without a usable system being developed.
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Our audits of fiscal years 1985, 1986, and 1987 financial statements
showed that Gsa’s National Electronic Accounting and Reporting (NEAR)
system is capable of producing consistent, comparable statements. This
type of information, while important, is only one part of the broad range
of management information needed to manage an enterprise as diverse
as GsA effectively. Also, some key financial systems do not supply useful
Gsa-wide information or information useful in managing operations;
have outdated, erroneous, and/or incomplete data; and are overloaded
to the point of ineffectiveness.

While actions are under way to get new computer systems, the software
limitations of older financial management systems are not being
addressed. Without new software, GSA cannot unleash the full potential
and power of the new hardware to take advantage of their increased
capability. GSA needs to take advantage of the fast, more flexible data
management technology that is available to help its managers use
resources more effectively, align disparate parts of the organization
with agencywide goals, and collect data for strategic and operating deci-
sions. Modern information technology offers new solutions to the prob-
lems that have overwhelmed GsA—expensive data storage, sluggish data
retrieval, and complex systems.

By focusing on the shortcomings in its current financial systems, GsA is
trying to put together an integrated masterplan for the future. When
complete, this plan will articulate where GsA needs to be in terms of its
financial management structure in the next decade. Work on the plan,
however, was delayed due to cuts in funding. To improve accountability
and the consistency of NEAR’s information, Gsa has consolidated its
regional accounting activities into two regions—at Fort Worth, Texas,
and Kansas City, Missouri. To improve data access, GSA has installed a
new system, the Financial On Line Data System, that gives users elec-
tronic access to summary NEAR data. GSA has also taken steps to simplify
data transfer among system modules and to create a better environment
for software development and maintenance. In fiscal year 1986, it began
to consolidate all NEAR transaction processing at a single computer
center. This should result in more efficient program maintenance and
lower costs, and the Comptroller will have better control over all GSA
financial applications.

A key means to ensure better controls over operations is to have annual
financial audits of the results of operations. GsA is one of the first fed-
eral agencies to prepare auditable consolidated financial statements.
Former Administrator Golden supported this effort and for the past 3
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fiscal years GsA’s financial statements have been audited by GA0. This
has improved accountability and control over GsA’s operations and deci-
sionmaking by highlighting opportunities for strengthening financial
management and control; it has also increased scrutiny over a wide
range of GsA activities.

To improve GsSA’s financial management, Former Administrator Golden
set up the Office of Financial Management Systems in 1987, adding an
agencywide strategy and a new capacity for assessing and developing
GsA’s financial management needs. This office is to identify financial
information needs, develop and implement an agencywide financial
management information structure, and set system development priori-
ties. During fiscal year 1988, besides working on the financial systems
plan, this office began holding monthly financial reviews of operations
with senior officials of Gsa’s major services. These reviews included an
analysis of the cash position, net income, and inventory levels.

Our main concern about this effort is whether the Office of Financial
Management Systems will get the quality and quantity of resources it
needs to carry out its assigned tasks effectively. To date, the office has
been unable to produce a plan for an agencywide financial systems
structure. While sufficient funds were available in fiscal year 1988 to
contract for the required work, the office was unable to define the scope
of the work to be done in sufficient time to award a contract before the
end of the year. The office requested $3 million for fiscal year 1989 but
got only $2.1 million. Funds needed to hire a contractor and other staff
to develop the financial management systems plan were part of the $0.9
million cut from the office’s request. This will delay the plan and ham-
per GsA’s ability to improve its financial management structure. Given
the key role this office plays in GSA’s ability to sustain progress in
improving its financial management, it is important that it receive the
resources and support needed to achieve its goals.

Poor information has undermined GSA’s ability to support the govern-
ment with efficient and economical property management and related
services; to determine whether it is reaching its goals; and to identify
and take the actions needed to improve its performance and customer
satisfaction. The main reason for all this is inadequate IRM oversight and
direction.
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Active Oversight Needed

GsA's designated senior IRM official for internal IRM activities is the Com-
missioner of IRMS, who also is responsible for GSA’s considerable govern-
mentwide IRM functions. Due to intense congressional interest in external
IRM matters, most of the Commissioner’s attention is focused on govern-
mentwide issues such as the government'’s telecommunications sys-
tem—FTs 2000; as a result, internal IRM needs have received less
attention.

In practice, the Commissioner has not personally handled the internal
duties but has delegated them to the Assistant Commissioner for Gsa
Information Systems. Until recently, this position was two management
layers below the Commissioner. While this Assistant Commissioner now
reports directly to the Commissioner, this is still too low to deal effec-
tively with the organizational and cultural conditions existing at GSA.
While this official oversees agencywide IRM activities, the authority and
clout to direct, manage, and enforce compliance are missing. Because
commissioners and heads of staff offices and regions are at a higher
level, the IrMs Assistant Commissioner has little or no power to require
units to follow prescribed federal laws and regulations, and agency poli-
cies, standards, and procedures.

Accountability for IRM is lacking because no one is evaluating perform-
ance. IRMS delegated to the other services the authority to develop and
acquire new information systems but gave little guidance and did not
monitor major efforts such as STRIDE. As a result, projects to fulfill criti-
cal information needs were unsuccessful even though considerable
resources have been invested. This lack of oversight contributed to a
number of problems as discussed below.

Stride

PBS did not meet all Gsa quality assurance standards, and IrMs did not
satisfy itself that the STRIDE project to develop a new facilities manage-
ment information system was effectively managed. The GsA Inspector
General reported that the project failed because there was no overall
system design plan, insufficient quality control, inaccurate progress
reporting, and ineffective oversight and monitoring of the project.* The
Inspector General concluded that pBs did not set up a quality control
review team to ensure that assessments of deliverables, tests, plans and
procedures, and controls were adequate.

4Review of STRIDE Public Building Service, GSA, Office of Inspector General, Mar. 24, 1989.
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IRMS’ oversight was ineffective, although it did ask to be involved in the
project’s installation and acceptance reviews. From the beginning, IRMS
did not ensure that pPBs used proper procedures. However, PBS excluded
IRMS from the installation and acceptance functions. Moreover, project
documents were received after the fact—too late for any effective IRMS
involvement. Although IRMS reviewed the contractor’s task orders and
made recommendations, IRMS officials told us these were largely ignored
by PBS. As a result, IRMS was unsuccessful in influencing changes in the
project. While oversight does not guarantee success, it would have
helped the project manager to avoid the pitfalls and to minimize the
delays that eventually led to the project’s termination. Although some
STRIDE subsystems will survive, millions of dollars were wasted on the
project.

Transportation Interface
and Reporting System

This NEAR subsystem provides information on vehicles. Put in to service
in October 1985, it was unable to generate timely and reliable financial
reports for fiscal year 1986. We were told that the system had errors
and would not interface properly with other NEAR subsystems. Lack of
timely and reliable recurring reports hampered GSA’s ability to analyze
vehicle inventory, accounts receivable, and depreciation for the fleet’s
operations.

Our report on GsA’s fiscal year 1987 financial statements noted that sys-
tem information was still inaccurate and unreliable.’ It does not
promptly and accurately account for vehicles sold by Gsa. We were,
however, able to satisfy ourselves as to the fairness of the fleet manage-
ment accounts balance sheet presentation based on our review of GSA’s
manual adjustments. More than 5,700 vehicles, with a capitalized value
of more than $32 million, were erroneously included in year-end inven-
tory even though they had been sold. We learned that this did not cause
Fss problems because managers used the Fleet Management System
instead of this system to make fleet management decisions.

Agency Contracts Register
Nationwide System

This system was installed October 1, 1986, to generate a detailed listing
of the unbilled ADP Fund accounts receivable and to prepare a cumula-
tive history of all bills processed at any point in time. However, it was
put in use without adequately testing to ensure that it would provide
complete and accurate information. Because it was unable to generate

SPFinancial Audit: Examination of GSA’s Financial Statements for Fiscal Years 1987 and 1986 (GAO/
AFMD-89-17, Nov. 2T, TOBS).
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reliable data for unbilled fiscal years 1987 and 1988 accounts receivable
and related revenues, extensive time and effort were expended to manu-
ally reconcile and calculate year-end accruals for the App Fund.

Several consultants we contacted were critical of the dual responsibility
held by the IRMS Commissioner. They told us that it was generally not a
good practice to mix internal and external duties because one or the
other is usually neglected. Also, GsA’s own studies point out that:

“Unlike many of the other components which may support only a part of the agency
mission, the IRM organization must support and serve every part of the agency.
Because the fundamental objective of the IRM organization is to maximize the value,
quality, and use of the agency’s information, it must be structured in a way that
allows it to interact with the entire agency.”

In GSA, the existing culture and organizational relationships limit 1rmMS’
ability to promote effective interaction. To be effective, IRMS must over-
come these obstacles to forge strong cooperation and teamwork between
itself and those it serves. Half of the senior executives we interviewed
(25 of 50) told us they were not satisfied with the guidance and techni-
cal aid given by IRMS. They expressed a high degree of frustration with
IRM activities where IRMS should be involved. We were told that when the
current IRM alignment was created in the early 1980s, it was not the pre-
ferred option. Since better information is critical to Gsa’s future and
because little progress towards improving its information environment
has been made under the current structure, GSA needs to reassess the
senior IRM placement.

Internal IRM
Responsibilities Need to Be
Shifted

To improve GsA’s information environment, it is vital that the designated
senior IRM official have the authority and power to direct, manage, and
enforce compliance. This function will require this individual’s undi-
vided attention until the quality and availability of GsA’s management
information improves. To achieve this, GSA will need to designate a
senior IRM official, other than the IRMS Commissioner, to report directly
to an Administrator, such as an Associate Administrator for Informa-
tion. This would allow the Commissioner to focus full attention on
governmentwide IRMS issues and give GSA’s internal information prob-
lems the attention they sorely need.

IRM focal points, under the control of the senior IrM official for IRM mat-
ters, also need to be set up in the services and staff offices to ensure
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that the IRM policies and programs are carried out consistently through-
out the entire agency. For example, the Director, Financial Management
Systems, should receive technical guidance and direction from this
senior official on IRM matters, but report to and receive operational
directions from the Comptroller. This would be no different than the
current financial management arrangement in which the controllers in
the services receive technical guidance and direction from the Comptrol-
ler while reporting to the individual service commissioner for opera-
tional matters.

A management council on internal information, chaired by the senior
IRM, should also be set up to set policy and monitor agencywide informa-
tion initiatives. The four service IRM officials, the Director of Financial
Management Systems, and a representative for other staff offices could
serve as members.

GSA's senior IRM official will need to take the lead in developing an
agencywide information structure or architecture. GSA has not yet devel-
oped an architecture to ensure that senior executives and managers at
all levels in the agency get all the information they need to do their jobs
effectively. GsA’s current 5-year Strategic Plan for Automated Informa-
tion focuses on systems, not management information needs, and there-
fore does not do this. The effort to develop a financial information
architecture has not progressed as expected due to budget cuts. This
effort should be supported and incorporated into a broader effort to cre-
ate an agencywide architecture for all GSA’s information needs.

GsA’s difficulty in developing and implementing new information sys-
tems precluded it from realizing the benefits that modern automated
systems provide. The potential for succeeding in these efforts would be
greater if Gsa had something to guide new system developments and to
ensure that they will interface with other systems so information and
applications sharing can be realized. GsA would have this guide if it
defined its total information needs by unit and by program. These
agencywide information needs could be used to define the supporting
technology and systems to carry out mission and program objectives.

GsaA should define the structure and relationships of the information
itself, and identify agency IRM standards and guidelines for centralized
systems, stand-alone applications, and traditional administrative sup-
port applications. This model would give GSA’s top management a means
to ensure that (1) the data and information gathered meet agency needs
satisfactorily, (2) information can be shared and transferred from one
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Conclusions

system to another, and (3) all new computer equipment is compatible
with that used to facilitate information processing and exchange. The
model needs to be flexible enough to allow new information technologies
to be used as they are introduced. GsA is using some new technology, yet
more could be done to take advantage of the improved productivity and
lower costs offered by emerging information technologies. Although the
agency has greatly reduced its workforce over the last decade, it has not
looked enough to new technology to help cope with the increased
demands placed on a smaller workforce.

Compact disc technology, for example, is used widely to store and dis-
seminate information such as policies and regulations, construction
design guidelines, and other large databases with voluminous amounts
of data. Effective use of such technology could—among other things—
help Gsa reduce and control its costs, improve the quality of information
available to customers and contractors, and expand the capabilities and
capacities of its dwindling staff. Along this line, GSA is sponsoring
research projects at the National Institute of Standards and Technol-
ogy’s Center of Building Technology to explore the use of new informa-
tion technology in the facilities management area. For example, one
project is exploring the use of robotics for functions such as window
cleaning, floor cleaning, trash compacting, and miscellaneous materials
handling. Another is developing design criteria and guide specifications
for direct digital control-based building automation systems for use in
future GSA construction projects.

GsA’s future success is very much dependent upon the availability of
reliable, timely, and accurate information. For it to assume a policy
guidance and oversight role in the facility management area, improve its
human resources and financial management, maintain a competitive
posture in its supply operations, and become more responsive to its cus-
tomer needs, it is essential that it focus its attention on improving its
information environment and give this effort a top priority.

Unless changes are made to more effectively manage its information,
GsA will have a very difficult time in carrying out its future roles. GSA
needs to make more progress in improving the quality of its manage-
ment information and treat information as a valuable asset. There is
neither an agencywide strategy to assess management needs nor an
effective organization in place to provide the direction and oversight
necessary to ensure that the financial and programmatic information
needs of managers are successfully met.
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tant that the Admlmstrator and the rss Commissioner closely monitor
operating costs to ensure that FsS remains competitive, the focus should
be on identifying specific commodity lines that are not profitable and
deciding on the desirability of continuing to stock these lines.
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GSA has taken several steps over the past few years to provide execu-
tives with better information and to improve its financial management
environment, However, a number of problems still exist that adversely
affect program operations. Setting up the Office of Financial Manage-
ment Systems and preparing and auditing the financial statements are

positive changes that should assist in developing and implementing cor-
rective actions.

There are two steps GSA must take to improve the overall situation.
First, it needs to split the internal and external IRM responsibilities and
assign the internal duties to a new senior IrM official, such as an Associ-
ate Administrator for Information reporting directly to the Administra-
tor, whose sole job would be to create the internal information
environment GSA needs to operate effectively.

Second, this individual needs to take the lead in developing an agency-
wide information architecture that defines all the information needs of
the agency, both financial and nonfinancial; identifies needed systems
and systems that must exchange or share information; and allows for
new information technology to be introduced when it will provide a bet-
ter solution. GsA also needs to strengthen the oversight of IRM throughout
GsA and provide more advisory services and guidance than are now
available to those seeking to upgrade information systems capabilities.

In our opinion, corrective actions will require timely and focused efforts
that involve top management commitment as well as interaction among
the financial and program managers. To ensure that the financial man-
agement environment is consistent and compatible with GSA’s agency-
wide management information environment and that 1RM policies and
programs are carried out consistently throughout the agency, the Direc-
tor of Financial Management Systems should receive technical IRM direc-
tion and guidance from the senior IRM official.

*
Recommendations

To improve GSA’s internal IRM environment and establish a framework
for meeting its financial and program management information needs,
we recommend that the Administrator
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remove internal IRM responsibilities from the 1RMs Commissioner and
assign them to a new senior IRM official, such as an Associate Adminis-
trator for Information, whose sole responsibilities are to strengthen and
improve the management of GSA’s information resources.

develop an agencywide information architecture that identifies and
links all information needs, both financial and nonfinancial, with appro-
priate systems applications and related hardware to carry out GSA’s mis-
sion and program objectives.

strengthen GsA’s top management oversight of systems development and
implementation of new systems by involving the existing ADP steering
committee appropriately.

To improve GsA’s financial management systems and provide a sound
basis for guiding system development efforts, we recommend that the
Administrator

complete an agencywide financial systems plan as part of the develop-
ment of the agency’s information architecture.

ensure that the Office of Financial Management Systems is provided
with the necessary resources to improve GsA financial management.
continually monitor supply operations and remove from inventory those
commodities that are not cost-effective to stock.

The Acting Administrator agreed with all but one recommendation.
GSA’s comments cited a broad range of activities responsive to our
recommendations:

“In the information resources management area GSA has taken action to strengthen
and improve management control and oversight of automated information systems.
In addition, a complete review and revision of procedural guidance on systems qual-
ity assurance and life cycle management has been initiated. Furthermore, consistent
with the agency’s five-year plan for information resources management, GSA has
initiated an acquisition project that will help to ensure compatibility and interoper-
ability between agency data processing resources. Finally, we have begun a Four
Point IRM Improvement Program to strengthen the interaction of GSA’s information
resources management community to improve technical support activities, and to
increase access to common-use software.”

Although GsA agreed with our recommendation to develop an agency-
wide information architecture, we believe it is important to clarify the
intent of our recommendation. GSA’s response indicates that the agency’s
5-year IRM plan addresses this issue and its current efforts are focused
on the logical flow of information. In our view, the 5-year plan focuses
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on systems, while the logical flow of work focuses on the ability of sys-
tems to share and exchange information. Neither of these activities
focuses on the first step in developing an agencywide information archi-
tecture—developing GSA’s management information needs.

The agency needs to identify in detail what information it needs to carry
out its various roles and to keep managers and executives informed on
current program status and trends. We believe that one of the problems
with many GSA information systems is that too much data—often
unneeded data—are being gathered, while relevant data are not being
collected. Once GsA has clarified its management information needs, then
it should move to systems and hardware identification and
interconnectivity.

GSA reserved judgment on our recommendation to remove internal IRM
responsibilities from the IRMS Commissioner and assign them, at least
temporarily, to a new senior IRM official, whose sole responsibilities are
to strengthen and improve the management of GsaA’s information sys-
tems. GSA expressed concern that a temporary reassignment would
weaken a new organization’s ability to exercise effective leadership. The
Acting Administrator also wants to postpone judgment until he receives
an internal report on the optimal organization placement of GSA’s senior
IRM official. He requested this report in May 1989.

We have revised our recommendation to clarify our intent that the
responsibilities for directing and overseeing GSA’s internal IRM develop-
ment and implementation be separated from the IrRMS Commissioner. We
believe this realignment is fundamental to ensuring that GsA’s manage-
ment information problems receive the attention they deserve and
require.

GSA's specific comments on the recommendations in this chapter are
included in appendix IV on pages 121-123.
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Cabinet Council on Management and Administration, Report on Real
Property Management, Washington, D.C.: CCMA, Jan. 1986.

Facility Management Institute, What’s Next for Facility Management,
Volumes I and II, report on symposium to raise and examine issues sur-
rounding the work environment held on October 2-3, 1986, in Ann
Arbor, MI., Ann Arbor: Herman Miller Research Corporation, 1986.

General Services Administration, Region 3, Gsa Space Delivery: A Man-
agement Review, Philadelphia: Gsa, Aug. 1988.

Hudson Institute, Workforce 2000, Work and Workers for the Twenty-
First Century, prepared for Department of Labor, Indianapolis: June
1987.

National Academy of Public Administration, Revitalizing Federal Man-
agement: Managers and Their Overburdened Systems, Washington, D.C.:
NAPA, Nov. 1983.

National Academy of Public Administration, Evaluation of the General
Services Administration, Washington, D.C.: NaPA, Dec. 1980.

Office of Inspector General, GsaA, Final Report on the Review of STRIDE,
Washington, D.C.: Gsa-IG, Mar. 1989.

Office of Inspector General, Gsa, Final Letter Report on Coordination of
System Development Projects - STRIDE and ADEPT, Washington, D.C.: Gsa-
IG, July 1984.

President’s Council on Management Improvement, Report of the pCMI
Task Group on Real Property Management, Washington, D.C.: pcMi, June
1987.

U.S. Congress, Office of Technology Assessment, Automation of
America’s Offices, 1985-2000, Washington, D.C.: U.S. Government Print-
ing Office, OTA-CIT-287, Dec. 1985.

U.S. Office of Personnel Management, Civil Service 2000, prepared by
Hudson Institute, Washington, D.C.: OPM, June 1988.
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During our review, we sent a series of questionnaires to GsA managers
and employees and interviewed senior executives and mid-level mana-
gers. Summary information related to these data-gathering efforts is
provided below.

: : To obtain an agencywide view of GsA, we sent 2,232 questionnaires to
Quesfclqnnalres senior executives, mid-level managers, and employees in grades 11 and
Administered to GSA below. While questionnaires were tailored to each respondent group,
Employees each included questions on central leadership, human resources, and

other general management issues. Questionnaires were pretested with
selected potential respondents. Data were collected between July and
September 1988.

Senior Executive To obtain opinions on GsA’s operating environment, leadership, human
Questionnaire resources, and information management, we sent a standardized ques-

tionnaire to all GSA senior executives. The universe included all 118
senior executives as of June 5, 1988, but was adjusted to 117 to exclude
1 person receiving only administrative support from Gsa. Of the 117
executives, 95, or 81 percent, responded.

Mid-Level Managers We sent standardized questionnaires to mid-level managers to obtain
Questionnaire their views on various GSA management and functional area issues. This

questionnaire was sent to all 1,715 employees in grades 13 to 15 under
the General Management System as of June 8, 1988. The universe was
adjusted to 1,671 to exclude persons who were no longer employed by
GSA, or who received only administrative support from GsA, or whose
questionnaires were returned as undeliverable. We received 1,270 com-
pleted questionnaires for a response rate of 76 percent.

Employee Questionnaire We sent a standardized questionnaire to a random sample of General
Schedule and Federal Wage System employees in grades 11 and below to
obtain their opinions on GSA’s operating environment and various man-
agement functions. The universe consisted of 13,939 employees from
which we drew a random sample of 399 employees. The sample was
adjusted to 317 to exclude persons no longer employed by GSA or those
whose questionnaires were returned as undeliverable. We received 265

’ completed questionnaires for a response rate of 71 percent. The sample
was designed to yield an expected sampling error of + 5 percent at a 95
percent confidence level. Actual sampling error was larger than the
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planned sampling error because of the less than complete response rate.
Actual sampling error for the responses used in the report ranged from
4.9 percent to 6.3 percent. Table IIL.1 gives detailed sampling error
information.

Table 1ii.1: Sampling Errors for Employee
Questions Used in Report

Survey Actual Sampling
question response error
number Question content percentage® percentage
6.1 Good employee relations® 34 +57
14.5 Use of training to motivate® 24 +52
155 Training as a motivator® 79 +49
16.1 Career development training® 51 +6.3
16.2 Improve job training® 43 +6.1
16.3 Basic job training® 34 +58
16.4 Duty change training® 35 +59
16.5 Personal development training® 49 +6.2
11 Morale level (high, very high)® 28 +54
1 Morale level (neither)® 25 +52
11 Morale level (low, very low)° 46 +6.0

2Rounded to nearest whole number.
bSee p. 79.
€See p. 83.

Senior Executives and
Mid-Level Managers
Interviewed

To obtain detailed information on issues relating to GsA’s management
functions and processes, we selected the following employees to be
interviewed:

50 senior executives, including 3 service commissioners, 3 heads of staff
offices, and 4 regional administrators;

3 directors of administration for a service, 9 personnel officers; and

31 financial managers.

In addition, 23 senior managers were interviewed on their use of Execu-
Trac, GSA’s executive information system.

Other Interviews

¥

We also interviewed officials of the Departments of Health and Human
Services, Housing and Urban Development, Justice, and Labor and the
Internal Revenue Service, to obtain perceptions on Gsa’s building delega-
tion program. These agencies were targeted because they had accepted
delegations under GsA’s building delegation program. In addition, we
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reviewed and analyzed 102 of GsA’s fiscal year 1988 sgs performance
plan and assessment summary forms to appraise the extent to which the
performance elements, standards, and narrative comments considered
the appraisal criteria outlined in the Civil Service Reform Act of 1978
(Public Law 95-454, approved Oct. 13, 1978).
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Administrator 30”'“ 7\0;""3
General Services Administration WM
Washington, DC 20405 PZ\

R4

August 30, 1989

The Honorable
Charles A. Bowsher
Comptroller General

of the United States
General Accounting Office
wWashington, DC 20548

Dear Mr. Bowsher:

Thank you for the opportunity to comment on the general
management review draft of the General Services Administration
(GSA), entitled "Actions Needed to Manage Critical Challenges
in a Changing Environment", dated July 31, 1989.

The draft report offers a number of recommendations, and as you
can see from the enclosure, we generally concur. In many cases
we had already recognized a need for improvement and begun to
take actions to address specific issues; in other cases we began
to implement recommendations as a result of discussions with your
staff during the review. Our Audit Resolution and Internal
Controls Division will monitor progress and track implementation
of the recommendations.

There are, however, two significant matters which need to be
addressed.

Pirst, the draft report makes much of the fact that in fulfilling
its property management mission, GSA performs both policy and
oversight functions as well as operational service activities.
The report cites conflicting views and divergent expectations
(current and historical) regarding GSA's "appropriate role." GAO
believes that GSA's current strategic plan, which emphasizes that
centralized operations are to be performed only where there are
economic or management advantages in doing so, is correct. GAO
sees this as a significant change in our role. In our view, the
dual roles of policy and operations are not mutually exclusive,
but rather mutually supportive. The tension which exists in
identifying an appropriate balance of roles is a healthy and
natural consequence of our management mission. The
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agency has the talent and experience necessary to move ahead on
both fronts. GSA will continue to perform both functions where,
when, and if, it makes good management sense to do so. Although
the balance of roles may experience adjustments over time, the
basic GSA mission remains the same.

Second, we realize that a general management review conducted
by GAO is designed to focus on problem areas and recommend
solutions. However, some individuals may form opinions of an
agency, based on the incorrect assumption that the resulting
report provides a more comprehensive perspective.

At the same time that we at GSA are working to implement the
recommendations in your report, GSA employees can look back with
pride on the positive accomplishments they have made over the
past ten years that were, understandably, not the subject

of the report.

GSA's system of management controls and its Occupational
Certification Program are among the finest in the Federal
Government. The implementation of office automation technology
within GSA was undertaken at a time when it was only

a vision for most agencies. We are now a respected leader in
the procurement community, and our ethical standards are among
the highest in the Federal Government. In addition, we have
demonstrated a remarkable ability to adapt to changing times
and environments through, for example, our child care facility
program and our responsiveness to the needs of the Nation's
homeless. We have faced and overcome critical challenges in
awarding the FTS 2000 contracts. What makes these successes
even more remarkable is that while we were achieving them GSA
underwent a staffing cut in excess of 47 percent.

We are appreciative that GAO acknowledges that during the
two-year period required to develop this report, GSA was, in
fact taking action to address many of the areas now the subject
of review. The reader should understand this and consider the
report within the context of the time taken to prepare it, the
agency's actions during the two-year period, and GSA's response
to each recommendation.

GSA employees continued to strive for excellence during the
period that the GAO review was being conducted. In supplying
services and commodities to agencies, GSA has completed the
transition to full cost recovery funding of the supply
operations. Enhancements were made to the econometric decision
model which has proved to be a reliable source for projecting
full cost recovery markups. As a major cost reduction
initiative, GSA has developed a total Distribution Management
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Plan to modernize warehouse and distribution operations involving
all locations and processes in the wholesale and retail programs.
The issuance of the Governmentwide Commercial Credit Card
contract, which simplifies the financial management practices
effecting the small purchase market of over $18 billion, the
consolidation of 12,000 vehicles into the Interagency Fleet
Management System, and the transfer of $6.2 million in surplus
personal property to assist the homeless are examples of projects
that support our strategic direction,

In providing housing, GSA has a major effort underway that
focuses on the client agency. It provides for closer cooperation
from the very beginning in determining the space needs of an
agency to actual delivery. It recognizes that agencies have a
stake and a responsibility in the space delivery process. It
also recognizes that client service does not end when the space
is delivered. Continued coordination, shared information and
cooperative efforts are essential in ensuring that our clients
are receiving quality work environments to house their employees
and accomplish their mission.

In the information resources management area GSA has taken action
to strengthen and improve management control and oversight of
automated information systems. In addition, a complete review
and revision of procedural guidance on systems quality assurance
and life cycle management has been initiated. Furthermore,
consistent with the agency's five-year plan for information
resources management, GSA has initiated an acquisition project
that will help to ensute compatibility and interoperability
between agency data processing resources. Finally, we have begun
a Four Point IRM Improvement Program to strengthen the
interaction of GSA's information resources management community
to improve technical support activities, and to increase access
to common-use software.

The foregoing was accomplished during the same period in which
GSA successfully completed two major telecommunications
acquisitions: FTS 2000 and the Washington Interagency
Telecommunications System. Accomplishments such as these will
enable GSA and the rest of the Federal community to improve
productivity and cost effectiveness through the use of advanced
communications technologies.
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We appreciate the time and effort you and your staff have
expended in developing this draft report, and we look forward to
working with you to continue to improve the management of GSA.

Sin

ly,
ichard §,7§i2::n i

ing Administrator

Enclosures
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GENERAL SERVICES ADMINISTRATION (GSA) RESPONSE
TO THE
GENERAL ACCOUNTING OFFICE (GAO) DRAFT REPORT
OF JULY 31, 1989 ON
"ACTIONS NEEDED TO MANAGE CRITICAL CHALLENGES
IN A CHANGING ENVIRONMENT"

The General Services Administration's (GSA's) response to the
General Accounting Office's recommendations in the July 31, 1989,
report "Actions Needed to Manage Critical Challenges in a
Changing Environment" follow:

1) Establish a forward-looking strategic planning process that
allows heavy involvement of the agency's senior executives in the
process.

Agree. As noted in the draft report, GSA management has long
recognized the value of strategic planning and, indeed, of a more
comprehensive integrated planning process. We do understand,
however, that the process by which such strategic and operational
planning has been accomplished has been the subject of differing
management styles and approaches. Accordingly, we have already
begun to establish a more formal integrated planning process
which ensures the participation of senior managers throughout the
GSA organization. As strategic planning is by its very nature an
evolutionary process, we will undoubtedly make future adjustments
to our current strategic plan as circumstances warrant.

2) Strengthen the link between strategic planning, operational
planning, and budget development by using the strategic plan to
drive budget development, and deriving operational plans from the
strategic plan.

Agree. The development of a more "formal™ planning process has
already begun. The resulting product will define an integrated
planning methodology which will connect the agency's strategic
plan with operational planning, budgeting, and results
management. GSA is currently engaged in updating its strategic
plan and defining its FY 1990 operational plan. Complete
integration should be implemented under the formal process.
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3) Familiarize other key organizations with GSA's strategic
plan, particularly OMB and Congress.

Agree. As noted in the draft report, GSA's strategic plan has
een communicated to OMB and Congress as well as other external
organizations. Any adjustments or updates of our long range
goals will be similarly coordinated. This element will be
incorporated into our formal planning process.

4) Use the ExecuTrac system to support the strategic planning
process and collect information on plan accomplishments and key
performance indicators to hold managers accountable.

Agree. The ExecuTrac system is a key component of the integrated
p?anning process. Goals and objectives will be established to
support the strategic plan and results indicators will be
established to monitor progress.

5) Direct that all Civil Service Reform Act assessment criteria
be used in developing objectives and measurements in each senior
executive's performance plan.

Agree. Performance plans can be improved and will be tied to the
strategic planning process.

6) Ensure that performance plans articulate more specific,
measurable, and prioritized goals and objectives to allow for the
assessment of individual and organizational contributions to the
achievement of agency results.

Agree, The Acting Administrator has issued a memorandum to all
senlor agency managers to develop performance plans for fiscal
year 1990 and succeeding years which stress the need for more
specific and measurable goals and objectives and to assure they
assess the achievement of agency results.

7) Identify ways to ensure that Central Office policies and
goals are effectively carried out in the regions.

Agree. GSA is proud of the Central Office and Regional working
relationships established in the past two years with the
Management Council process. During the quarterly meetings, key
program goals are discussed and action items developed to solve
specific problems. In addition, ExecuTrac monitors monthly
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progress toward meeting goals, objectives, and business
indicators, supplemented by quarterly general management reviews
with the Acting Administrator. Plans are underway to merge the
Management Council process with the General Management Reviews
(GMR) and to have Regional Administrators participate directly in
the GMR's,

8 &§ 9) Implement an executive development program which includes
core technical and managerial training requirements for all
senior executives and elective courses to update executive skills
in areas such as change management, quality management, human
resources management, performance measurement, and financial
management. ’

Agree. GSA's Career Advisory Panel has appointed a subcommittee
to study executive development needs and to develop a program for
implementation., Our Executive Excellence and Executive Skills
programs will be altered accordingly.

10) Deleted.

11) 1Institute an active program to develop the managerial and
executive skills and capabilities of the agency's managers to
provide a pool of qualified personnel to be considered for SES
vacancies as they occur.

Agree. As part of our Occupational Certification Program, we
ave developed a module called "Managerial Excellence" that
provides a systematic plan for developing managerial
competencies. Implementation of this plan is scheduled for
October of 1989, .

12) Continue delegating building management authority and expand
coverage to additional buildings where agencies are capable and
willing to assume these responsibilities, and on a case-by-case
basis, delegate major repair and alteration authority to agencies
capable of carrying out these responsibilities.

Agree in part. GSA's strategic plan in this regard is still
intact. However, the Public Buildings Service (PBS) already has
delegated building management authority to the extent consistent
with our delegation standards. GSA must now concentrate its
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efforts on strengthening our support and oversight role. Further
delegations will be considered on a case-by-case basis within the
context of the strategic course we have set for ourselves.

In our strategic plan, one of the most important issues states,
"PBS will insure that services are provided in the most efficient
and effective manner through a variety of methods within the
framework of our regulatory responsibilities." To accomplish
this, we will establish criteria for choosing the best approach
method utilizing an array of service delivery methods (in-house,
contract, agency delegations) that allow flexibility in
successfully satisfying agency requirements. Certainly
delegating is an important method, but it is not the only one.

13) Revise the information reporting requirements under building
delegations to require agencies to report all operating cost and
performance information needed to determine annual operating
expenses and oversee delegated building management.

Agree. We will meet with representatives of the agencies to
discuss the best means to obtain the data.

14) Expand the use of contracts for building management services
in multi-tenant and other buildings where it would not be
feasible to delegate to the tenants.

Agree. Within the confines of A-76, we are in full compliance.

15) PFocus efforts primarily on strategic management issues such
as the size and location of Government facilities, when and how
new facilities are to be acquired, and when it is in the best
interest of the Government to modernize and renovate a building
or to sell it.

Agree. PBS has mechanisms in place that address these concerns.
The Planning and Project Review Board (PPRB) process is the focal
point for these activities from strategic direction through
specific project recommendations. Decisions on the size and
location of Government facilities are based on long-term Federal
housing requirements with the full participation of agencies to
be housed and local officials. Decisions on acquisition,
renovation or disposition of facilities are based on
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the characteristics of the space need, local real estate markets,
and funding considerations. Facilities are evaluated
periodically to determine utilization levels, possible problems
relating to building operations and reinvestment levels required
to maintain and maximize the property's value as a Federal asset.

16) Develop policy procedures, guidance, and other support
mechanisms to help agencies use and manage their facilities
strategically as tools to accomplish the goals and objectives of
their missions and programs.

Agree. GSA has these procedures in place and will ensure they
are utilized to assist agencies. -

17) Strengthen delegation oversight and contract administration
to ensure that the value and integrity of the facilities assets
are preserved, and that they are used effectively to support
Government programs.

Agree. GSA acknowledges the need for enhanced oversight and its
impact on asset management.

18) Develop a comprehensive plan and timetable for implementing
this role change.

Agree. PBS has already initiated the role change with the
development of draft chapter 101-16, Governmentwide Real Property
Asset Management. PBS will continue in consultation with OMB and
agencies, to build on this regulation to ensure that all the real
property assets of the government are preserved and protected.

19) Provide total quality management training to PBS personnel.
Agree. We plan to provide this type of training to all GSaA
managers.

20) Develop effective partnerships with customer agencies.
Agree. GSA has continued to strengthen the relationships with

both the large and small client agencies through a number of
interagency groups, meetings, and conferences. The annual
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"Partnership in Administration" conference, the PBS Real Property
Executive Advisory Committee, numerous FSS user panels, the
Interagency Committee on Information Resources Management, and
the FTS 2000 Interagency Management Council are several examples
of GSA and the client agencies working together to improve the
delivery of products and services to the Federal Government. GSA
is committed to continue to forge partnerships with the client
agencies.

2l) Set up regional advisory councils, made up of agencies
served in the region, to evaluate new program ideas, program
changes, and suggestions for improvements, and provide feedback
on the quality of services.

Agree. A Client Relations Advisory Committee was established in
Chicago in 1987 by the Acting Administrator during his tenure as
the Regional Administrator. He recognized the benefits resulting
from this Committee and has directed all Regional Administrators
to establish similar committees in their regions. These
committees will be effective forum for discussing, developing and
fostering better relations, communications and understanding with
the agencies we are required to serve. The committees will meet
several times a year and will report to the Administrator through
the Office of Client Relations.

22) Maintain a one~stop focal point within the Central Office
and regions to field customer inquiries, requests, and
complaints.

Agree in part. The Office of Client Relations has been
established in the Office of the Administrator to serve as the
point of contact with the client agencies. Depending on the type
of inquiry or concern, the appropriate operating official is
notified and follow through requested. In many cases, the best
response to a complaint is to communicate to the responding
official the concerns of the client agency. The Office of
Client Relations is improving and strengthening communications
with the client agencies through the annual "Partnership in
Administration" conferences, both at the headquarters level and
in the regions, through the bi-monthly publication of the Alert
Bulletin, and through regular meetings with the senior
administrative officials in the departments and agencies.

At the regional level, each Regional Administrator or Senior
Advisor serves as a focal point for inquiries regarding
facilities and/or services in his respective region.
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23) Develop a new facilities management information structure
and redefine the relevant management information needed to
strategically manage facilities assets, evaluate facilities costs
and performance, and oversee delegated functions.

Agree. This information structure will be considered within the
context of the PBS Information Systems (PBS/IS) currently
underway.

24) Acquire and implement a new facilities management
information system capable of collecting, analyzing, and
disseminating this information, and exchanging information with
other GSA information systems as needed.

Agree. This information structure will be considered within the
context of the PBS Information Systems (PBS/IS) currently
undetway.

25) Reassess the existing relationship between headquarters and
regional staff and officials responsible for facilities
management in terms of authority, responsibility, accountability,
and lines of communication to better assure consistent, correct
implementation of policies and goals.

Agree. To ensure greater responsibility and accountability at
all levels, an organizational change will be implemented by the
Acting Administrator. Regional Administrators will report
directly to the Acting Deputy Administrator, putting them at the
same management level as the Heads of Services, and formalizing
the lines of communication directly between the Administrator's
office and the regions.

In addition, in order to promote consistent implementation of the
Administrator's policies and goals, the General Management
Reviews (GMR) have been scheduled in conjunction with the
Management Council and Board of Directors (MCBD) meetings. With
these organizational and programmatic c¢hanges, the Regional
Administrators will have direct lines of communication to the
Acting Administrator and their participation at both GMR and MCBD
meetings will require direct accountability from these regional
officials. Furthermore, the delegation of certain organizational
authority to the Regional Administrators will increase their
authority and responsibility to respond to the regional issues
and to carry out the Administrator's policies and goals.
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26) Establish and maintain an active human resource planning
system, that is integrated with other planning processes, to
identify future staff resource requirements and stipulate how
these resources will be acquired.

Agree. It is a good idea to do work force planning in
conjunction with a strategic plan related to the direction of
GSA's missions, and budget proposals.

GSA can provide data on current work force characteristics,
turnover data, recruiting and training needs, and career
progression paths. In fact, much of this information is provided
on a monthly or quarterly basis to managers/executive offices
from Personnel Information Resources System (PIRS), and regularly
are called upon to provide reports to meet specific needs.

27) Develop stronger employee development and training programs
which are based on requirements identified in the human resource
plan and input received from across the organization.

Agree. GSA has the structure in place to meet the needs
identified in a human resources plan. We are developing a work
force profile, GSA 2000, a human resources plan that will carry
us through the end of the century. The Occupational
Certifications Program provides formal and structured training
plans which identify the knowledge, skills, abilities and
training requirements for an occupation. The plans are applied
at each grade level from entry level through the full performance
level. Training plans are available for 20 occupations, and 18
additional plans are scheduled for implementation. Plans were
developed by job experts and input was obtained nationwide. The
plans provide a career development path for employees to gain the
needed competence and expertise in their occupational fields.
Employees are certified in their occupation when they have met
the full set of certification criteria and demonstrated
proficiency of all the required competencies. The services are
in the process of developing training courses that will be used
to develop employees in most of our major job fields.

28) Assess the level of central personnel office resources
needed to ensure that it can (1) help develop a human resources
planning system in conjunction with line managers, and (2)
improve personnel management evaluation of service and regional
activities.

Agree. (1) GSA will develop work force analysis, work force
planning models, and strategic planning in fiscal year 1990.
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Agree. (2) Enhancing the current Personnel Management Evaluation
program is useful. In fiscal year 1990 we are committed to
conducting two on-site personnel management evaluations to both
measure program status and to test innovative evaluation
techniques. Based on the results of these reviews, both from a
results and cost perspective, further enhancements may be made.

29) Direct the Career Advisory Panel to (1) provide oversight in
the development of the human resource planning system and ensure
the support of line managers for the program, and (2) set up a
human resource management agenda with specific objectives and
goals that can be used in SES performance plans.

Agree in part. The Career Advisory Panel is an advisory group
and does not have line authority. It will, however, work with
the Office of Administration and other appropriate organizations
to implement this recommendation. However, this type of human
resource planning must be based upon clear statements of the
agency's mission and strategic plans. Thus, work will begin on
this recommendation after the project on strategic planning has
been completed.

30) Remove internal IRM responsibilities from the IRMS
Commissioner and assign them, at least temporarily, to a new
Senior IRM Office, such as an Associate Administrator for
Information, whose sole responsibilities are to strengthen and
improve the management of GSA's information systems.

Undecided. In February 1989, GSA began internal discussions on
the optimum organizational placement of this function. In May
1989, the Acting Administrator requested a report and
recommendation from internal management groups. The Acting
Administrator will make a decision after considering that report
advice from appropriate staff organizations.

We believe a temporary reassignment would cause more damage than
the benefits which may be derived from it. The internal IRMS
organization is in the process of implementing significant long
range initiatives requiring a committed, dedicated staff.

Policy, procedures, and technical direction for future years must
be implemented by an organization in which people have
confidence; this cannot be achieved by a temporary organization.
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3l) Develop an agencywide information architecture that
identifies and links all information needs, both financial and
non-financial, with appropriate systems applications and related
hardware to carry out GSA's mission and program objectives.

Agree, GSA recognizes the importance of making available
reliable, timely and accurate information. It is an issue
addressed in the agency's five-year Information Resources
Management (IRM) plan. Current efforts toward establishing an
information architecture are focused on the logical flow of
information. Along with the formalization of the agencywide
information needs, compatibility and interoperability between
systems are seen as key factors for future success.

GSA is currently planning to establish an "enterprise" level
information system fed by real time data transfers from GSA
systems through the use of FTS 2000 services. A core of common
information elements needed by GSA management to conduct the
agency's business will be developed. These information needs
will be defined through the agencywide strategic planning
initiatives now underway coupled with the information
requirements identified in conjunction with ExecuTrac reporting.

Additionally, GSA is planning to acquire a compatible multi-
tiered architecture which will greatly facilitate its ability to
create a comprehensive information system responsive to growing
and changing information needs.

32) Strengthen GSA's top management oversight of systems
development and implementation of new systems by appropriately
involving the existing ADP steering committee.

Agree. In an effort to strengthen its information technology
program, GSA is in the process of reassessing its current
oversight activities. As part of this effort, existing charters
of the Executive Steering Committee for IRMS and the IRMS
Management Council have been reviewed. GSA is looking at what
functions need to be performed, and how to best utilize the
management skills of its executives in performing those
functions. GSA will ensure that an executive level oversight
committee is actively involved in establishing policy, providing
program direction, and reviewing and approving information
technology projects. The top management of GSA is strongly
committed to achieving an effective information technology
program.
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33) Complete an agencywide financial systems plan as part of the
development of the agency's information architecture.

Agree. GSA has developed a conceptual financial management
information model. Development of an overall systems
architecture will require significant support. Because any
systems architecture must incorporate the NEAR System, a decision
was made to defer architecture development until the NEAR System
conversion was complete. As soon as the "new" NEAR System is
operational, we will define resource requirements and develop a
comprehensive financial management systems architecture plan for
GSA.

34) Ensure that the Office of Fihancial Management Systems is
provided with the necessary resources to improve GSA financial
management.

Agree. As soon as the "new' NEAR System is operational, we will
begin working with the Office of GSA Information Systems to
define resource requirements and develop a comprehensive
financial management systems architecture plan for GSA.

35) Continue to monitor the supply operations part of the
General Supply Fund and remove from inventory the commodity lines
for which there is not a competitive advantage to maintain the
commodity.

Agree. In the retail operations, FSS has already reviewed and
discontinued some 2,913 slow~moving items, and efforts are
underway to review all items., Slow-moving items which regional
officials believe are unique to their operation will be stocked
at the respective distribution centers.

In the wholesale operations, an inactive item review is generated
annually and candidate items are sent to registered users for
concurrence in deleting these items from the system.
Nonconcurring responses result in retention of items, usually for
mission essentiality reasons. Stocks of such items are
maintained at minimum levels. On a monthly basis, long supply,
demand, and stocking pattern reports are reviewed to determine if
there are items which could be more economically supported, and
actions are initiated to make appropriate changes.
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