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The contents of the document are technically accurate, and
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AFTT/GSM/LSY/845-29

This research effort reflects the perceived effects of a
Contimiing Resolution Authority (CRA) on weapon systems acquisition
as cbserved by experienced acquisition persomnel. The analysis was
accamplished by interviewing military and civilian personnel assigned
to Air Force System's Command's Space Division and Aercnautical Systems
Division. All interviewees were currently assigned to one of the
following areas: program control, contracting, program management, or
budget analysis. Many of those interviewed had worked in more than one
of the four areas prior to their current assignment.

The analysis reflects the perceived cost, schedule, contracting,
and other impacts caused by a CRA. In addition, issues regarding
CRA guidelines and suggested changes to CRA policy were addressed.
Furthermore, the analysis discusses the inefficiencies caused by a CRA
and the adjustments personnel have made and are making to reduce and/or
avoid the impacts of a CRA.

The results of this research effort indicate that a CRA has
becamre more the rule than the exception. Consequently, personnel have
learned to plan for it and work around it as best as they can. The
net effect is an increased administrative burden in all four areas of
acquisition that were researched. All interviewees felt a CRA should
be the exception versus the rule and that Congress should make changes

vi
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year. Palfelttlntdungimthefiscalyeartocoimidewithﬂn
calendar year would solve the CRA problem. Some felt that changing the

. fiscal period from one to two years had potential as being a partial
solution, Other recommendations are discuased.
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.- - THE PERCEIVED EFFECTS ON WEAPON SYSTEMS
n, ACQUISITION IN AIR FORCE SYSTEMS COMMAND
:;.
% WHILE OPERATING UNDER A CONTINUING
o
l."
i RESOLUTION AUTHCRITY
I. Research Problem
SRR

A Contimuing Resolution Authority is an Act of Congress that
allows the Department of Defense (DOD) and other government agencies
to contime to operate until the appropriation bill for each agency
becames law. In eight of the past ten fiscal years, the DOD has had
to operate under a Contimuing Resolution Authority (CRA) until the DOD
Appropriation Bill was submitted by Congress to the President of the
United States and was signed by the President (2). Since operating
under a CRA restricts the level of expenditures, it seems appropriate
to ask if there are any adverse effects related to cost, schedule,
and/cr contracting. One would think that the Congress would be
interested in these effects since Congress brings about the situation
which causes a CRA by failing to have a proposed appropriation bill

ready for the President's signature prior to the first of October =
(which is the beginning of the fiscal year). Also, DOD and lower
levels in the weapon systems acquisition chain (i.e., Secretary of
the Air Force, Headquarters Air Force, Headgquarters Air Force Systems r
Ra
1 R
EEapy
S
e e e o N N i i, TR R




Command, Product Divisions, and System Program Offices) ought to be
intereated in knowing the ramifications of having to operate with

» G 5
Ei]
- g =
= In arder to narrow the socope of the issue, the effects of a
’ CRA were researched by specifically looking at its effects on weapon ‘ :i;
: systems acquisition in Air Force Systems Command (AFSC). Therefore, .__]
LR

the research objective was to uncover the effects of a CRA, whether ]

the effects were good or bad. The research included impacts of a CRA "

as perceived by experienced personnel at various Product Divisions —-.-.
who worked in contracting, program control (cost and schedule),
budget analysis (costs), and project management (cost and schedule).

Background .
In order to understand what a Contimuing Resolution Authority is,
one must first understand how an Air Force program is formlated. The
following information provides background information regarding the DOD
Planning, Programming, and Budgeting System (PPBS), the four phases of
the budget cycle, and a CRA.
Planning, Programming, and Budgeting System. The PPES used in
the Department of Defense was introduced by former Secretary of Defense

-l

1
3
it
1

McNamara in the early 1960's (3:19). The system's principal purpose

was to institutionalize planning and budgeting functions and to add a

o anses
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new function — programming -~ to provide a bridge between planning and - ,1;;3
i

budgeting. The PPBS is used to provide a Five Year Defense Program o ":

(FYDP) which has been logically structured, thoroughly reviewed, and
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approved by the Secretary of Defense. The FYIP includes data on «
appropriation (inputs), DOD components (processors), and major force ____j
programs/program elements (outputs). Thus, the FYDP consists of data ‘j
i regarding program forces, personnel, and costs (1:13; 7:III-1). %

. e
)
" A

In Air Force Systems Commnd, direct involvement begins with a budget =
call to the field in July to commence working on the Program Objective
. Memorandum. This happens concurrently as higher levels are working on
g the threat assessment (planning phase of the PPBS). The PPBS ends
about one year and six months later with the President's budget
sulmission in January.

The product of the PPBS is a budget. The planning and programming
cycles of the PPBS lay the groundwork for the budget. The mechanics
of the budget development occur during the budget cycle. Each of the
three cycles (plamning, programming, and budgeting) of the PPBS are
discussed in more detail below.

The Planning Cycle. The plamning cycle begins with the
development of an assessment of the threats to national security and
a proposed strategy to meet those threats. The primary responsibility

(o g gy 2
LA A A n'.'.,f. .
Cet e P A A

for military planmning is assigned to the Joint Chiefs of Staff. Their i
MR
plans are reviewed by the Office of the Secretary of Defense (OSD) e

and lead to the development of programming guidance to the military
sexrvices. The cycle ends when the Secretary of Defense issues the

Defense Guidance to the services. This document "provides fundamental :14.:;.-

o

policy, strategy, issues, and rationale underlying the total defense "'J

o

program [4]." ___‘
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The Programming Cycle. In this cycle, defense objectives
are developed and there is a determination of the forces and personnel
required to attain the approved cbjectives. The services develop and
submit their program requests which are reviewed and result in OSD
decisions in the form of budget guidance. The Program Objective
Memorandim is the main document during this phase (3:22).

The Budgeting Cycle. During the budgeting cycle, there is a
conversion of forces and projects to monstary terms and a translation
of approved programs into time phased money requiremsnts (4). The
budget cycle portion of the PPBS involves the development of the
service budgets via the final pricing out of the revised Program
Objective Memorandum programs (3:22). The service budgets are then
sutmitted and, in their final form, comprise the Defense budget
request. In January/February, the President submits his budget to
Congress (3:24). This submission of the Unified Federal Budget (more
camonly known as the President's Budget) to Congress denoctes the end
of the budget development phase. This first of four phases in the
budget cycle is the last step in the PPBS process. The other three
phases of the budget cycle will be discussed next.

budget cycle are budget development, budget enactment, budget execu-
tion, and review and audit.

Pirst Phase: Budget Development. The budget development is
the first of the four phases in the budget cycle. It occurs in the T
PPBS cycle and has already been discussed in the PPBS section of this T

T S T o o
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TABLE 1
Budget Enactment Milestones (1:52-59) _“__

Time Event

Jamary/February President presents the Unified Federal Jon
Budget to Congress within fifteen days o
after Congress reconvenes

. 15 May Authorization Bill reported and First
- Concurrent Resolution made

; ;l;.l!:o?&;fter Passage of Appropriation Bill 'i'_ﬁ'j_'f

, 15 September Second Concurrent Resolution made e
’ 25 September Reconciliation Bill passed —

1 October Bhppropriations are effective for beginning
of the fiscal year nan

. ‘ e
Second Phase: Budget Enactment. During the budget enactment e
phase, "Congress has hearings and debates on the proposed budget and L*

then prepares authorizing and appropriating legislation by 25 September e
[3:24]." Table I shows the ideal time schedule of the events that
occur in this phase of the budget cycle. These events mist be 0
campleted prior to the beginning of the fiscal year in arder to avert =

the necessity of having a CRA. -
Unified Federal Budget. The Unified Federal Budget
covers all federal agencies. It is submitted by the President to

Congress within fifteen days after Congress reconvenes. This budget N
sumbission denotes the end of the budget development phase and the “
beginning of the budget enactment phase (4).

..........
.............................................
L T e e T e e e e U I e Ei L S S T
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Authorization Bill. The authorization bill is the
legislation authorizing specific government programs to be pursued.
The authorization process should be basad upon a review of program
and management considerations. Where a specific amount is authorized,
the amount is generally intended to represent the maximm which the
camittees and the Congress believe is justifiable to bes spent in
order to obtain the benefits expected fram the legislation. However,
no spending authority is provided at this point. .___.

First Concurrent Resolution. Prior to the adgption "
of this resolution, neither House may consider any revenue, spending,
entitlement, or debt legislation (1:55). This resolution provides ........
targets to guide further consideration of budget items. The use of
targets, rather than firm ceilings, provides two benefits to the
Congressional process. First,bnrgetspermitthecmgmstohave. P---
flexible responses to changing circumstances. Second, targets do e
not downgrade the usefulness of the authorization and appropriation

II’J

O
FRCRRT AF AT RT]

Passage of Appropriation Bills. These bills mark the
conpletion of action on all regular budget authority and entitlement e
bills. The timing of the passage of the appropriation bills is Sk
critical. These bills are supposed to be passed by the seventh day
after labor Day. The reason for the criticality of the deadline

processes. "

is that there are still two more milestones (the Second Concurrent Rt
Resolution and the Reconciliation Bill) of the budget enactment phase
to be completed prior to the begimning of the fiscal year. If the %
appropriation bills are not passed by their deadline, then there is "'

. » *
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0y a®a® " LRSI IS WA -~ NN P A . LR LI LN DY N
\il.' DR WA .‘\..'o..' ‘.-".. TG A AR - . '.". g e ta te AN P A R P . AN o, 5 A o* \-'



Y
Vo
‘- .

a high probability that the last two milestones will not be completed
by the beginning of the new fiscal year.

Second Concurrent Resolution. This resolution affirms
or revises the decisions made in the first resolution. The changes
that may be addressed include "rescinding or amending appropriations
and other spending legislation, raising or lowering revenues, making
adjustments in the debt limit, or any combination of such actions

[1:58]." BHowever, if a Second Concurrent Resolution is not passed, the

Pirst Concurrent Resolution targets become binding.

Reconciliation Bill. This bill reconciles the appro-
priation bills to the Second Concurrent Resolution. It denotes the
completion of the reconciliation process and the budget enactment
process.

Third Phase: Budget Execution. Budget exacution begins after
the President of the United States signs the DOD Appropriation Bill.
Table II summarizes the flow of funds. This table denotes the typical

flow of funds. Bowever, in actuality, the Office of Management and
Budget has a choice between full apportiomment of funds and temporary
impoundment of funds. The Budget and Impoundment Control Act of 1974
provides that the executive branch may regulate the rate of spending
by deferral or recision of budget authority. Deferrals are temporary
withholdings of budget authority. They cannot extend beyond the end
of the fiscal year, and they may be overturned by either the House or
the Senate at any time. Recisions permanently cancel existing budget
authority and must be enacted by the full Congress. "“If Congress does

........
.....




TABLE 11
Plow of Funds (4)

....................

'''''''''''''
a PRI

------------------

Organization Activity

Congress Appropriates a budget authority by an
Act of Congress to make payments out of
the Treasmury for specified purposes.

President Signs Appropriation Act

Treasury Issues 'Appropriation Warrant' to
establish funding program for Air
Farce

Office of %gr_@ A determination as to amount

Management of obligations which may be incurred

and Budget during a specified period. Does not
make funds available.

Usar Allocates: Making funds available to
subordinate organization levels.

AFSC Allots: A delegation of obligation
authority within the command.

Division Redirects program internally or
externally to the cognizant procuring
activity.

8
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not approve a proposed recision within 45 days of continuous session,
the withheld funds must be made available for obligation [7:III-9]."
Fourth Phase: Review and Audit. The fourth and final phase
of the budget cycle is the review and audit phase. ™This phase is
performed continually by OMB, General Accounting Office (GAO), the
Defense Andit Service, and other audit agencies [3:24]." Though
individual organizations are responsible for assuring that the
obligations they incur and the resulting cutlays are in accordance
with the law and regulations, various audit agencies ensure that this

is happening (7:III-9). For example, the OMB reviews program and
financial reports. In addition, the GAO, the Defense Contract Audit
Agency, and the Air Force Audit Agency regularly audit, evaluate, and
report on federal programs such as those programs involving weapon
system acquisition in Air Force Systems Command.

Contimuing Resclution Authority. When the budget enactment phase
is not completed by the beginning of the fiscal year, then Congress
mast pass a Contimuing Resolution Authority if the government agency

affected is to continue operations.

A CRA is a 'stop-gap' measure intended to provide funds
to mintain govermment operations at a minimm rate

necessary for the orderly contimuation of activities e
which were conducted in the previous fiscal year until g
regular appropriations are enacted [8:20].

If there is no Appropriation Act or a CRA, govermment operations RN
must cease. The only costs allowed to be incurred in this situation
are those to "shut down," i.e., caretaker type costs (8:20).
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Historical Perspective. Table III stmmarizes the dates when
the DOD Appropriation Bill has besn passed for the last ten fiscal
years. MNote that in eight of the last ten fiscal years, the appropri-
ation bill has not been passed by the scheduled date. In each of those
years, this has resulted in one or more CRA's being passed before the
enactment of the Appropriation Act.

Causes. The primary cause of a (RA is that Congress does
not meet the budget enactment milestone deadlines. Another factor
contributing to the delay of the enactment of the Appropriation Bill
is that the President of the United States rarely signs the first
proposed DOD Appropriation Bill submitted to him by Congress. The
current policy is that the President must approve the whole bill as is
and sign it or veto the whole bill. The President does not currently

 possess the authority for a line item veto (6). Having a line item
veto would allow the President to disagree on individual budget line
items and sign the Appropriation Bill for only those line items that
he approved. However, during President Reagan's State of the Union
Address on 26 January 1984, he proposed that there should be an
amendment to the constitution giving the President of the United States
line item veto authority on the government budget. Mr. Reagan went on
to say that 43 of the 50 state governors have line item veto authority.
Be strongly felt that this was a needed change in the budget process.
Perhaps, by giving the President line item veto authority, there might
be a reduction in the delay of enactment of an appropriation bill.
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TARLE III
Dates of DOD Appropriation Bills (2)

Fiscal Year (FY) Date Bill Passed
1975 8 Oct 74 (late)
1976 9 Feb 76 (late)
1977+ 22 Sep 76 (on time)
, 1978 21 Sep 77 (on time)
_’ 1979 13 Oct 78 (late)
' 1980 21 Dec 79 (late)

1981 15 Dec 80 (late)
I 1982 29 Dec 81 (late)
. 1983 21 Dec 82 (late)
1984 8 Dec 83 (late)

* Piscal Year start changed from 1 July to 1 October per the
Congressional Budget and Impoundment Control Act of 1974.
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Guidelines. The general guidelines while cperating under
a CRA are as follows (8:20):

1. Mo new starts can be initiated. 25
2. No accelerating/increasing the scope of existing ' x-
programs. t& =
3. Awvoid obligating funds where Congressional Committees '
have expressed criticism or otherwise indicated e

reductions for specific programs.

On 7 October 1983, Col William P, H. Zersen, the Deputy for the
Comptroller at Space Division (one of the product divisions under
Beadquarters Air Force Systems Command), sent out a policy letter
regarding CRA quidelines for FY 84 funds which defined "new starts® as

o

follows: AT
'no appropriation or funds made available or aunthority -
granted pursuant to this subsection shall be used to initiate
or resume any project, activity, peration or organization A
which is defined as any project, subproject, activity, budget N
activity, program elemsnt, and subprogram within a program G
element, and for investment items is further defined as a )
P-1l line item in a budget activity within an appropriation an
account and a R-1 line item (*] which includes a program
element and subprogram element within an appropriation
account, for which appropriations, funds, or other authority
were not available during the fiscal year 1983 [10].°'

* P-1 line item: a procurement budget line item for a weapon
system ptogrm/promject that is contained on the P-1 document initiated
Headquarters Force.
R-1 line item: a research and development budget line item for a

weepon system program/project that is contained on the R-1 document
initiated by BQ USAP.




In addition, Col Zersen's letter to the program control offices at
Space Division stated that no new milti-year procurements could be
initiated (10). Multi-year procurements are those procurements in
which the govermment contracts for more than the current-year buy.
Some exanples of milti-year procurements are the P-16, B-1B, and KC-10
programs at ASD and the Mavstar Global Positioning Satellite program
at SD.

The guidelines used in determining CRA funding levels are as
follows (9:9):

a. If the appropriation has been passed by both Houses,
it is the agreed amount of the two Houses, or if in
disagreement, the lower of the two Houses.

b. If the appropriation has been the House, but
not by the Senate, it is last year's level or the House
level, whichever is lower.

c. If neither Bouse has acted, the funding level is the
budget estimate or last year's appropriation level,
whichever is lower.

E

Note that CRA activities are not governed by any government regula-
tions. They are governed by messages and policy letters that are
passed down the chain of commnd. These letters are written to convey
Congressional intent.

Justification for Research

In today's society, govermment funding/spending has come under
increased scrutiny by the press and public. Areas such as schedule

slippages, cost overruns, delays in starting programs, and contrac-
tual activities are being closely watched. One area, cost overruns,

seems to be a persistent problem in programming and budgeting for
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acquisition. The problem seems to be most persistent at the federal
level but is frequently cited at the state and local lewvels as well
(5:118). Cost overruns have been attributed to such things as planning
and programming deficiencies, organizational rivalries, premature
’ comitment to production with resulting engineering changes, over-
optimism by buyers, buy-in attempts by sellers, changes in program
scope, poor estimating, and inflation (5:118). Another contributory
i factor may be a delay in the enactment and the signing of the
appropriation bill, and the consequent late availability of funds.
Bence, the effects of not having the appropriation bill signed by
the beginning of the federal govermment’s fiscal year were researched
in arder to determine if the lack of a signed appropriation bill is a
: contributing factor to cost overruns, schedule slippages, delays in
i start of programs, and negative inpacts to contractual activities.
Since Air Force Systems Command is the organization responsible for
: acquiring major weapon systems for the Air Force, the research efforts
i concentrated on the effects of operating under a Contiming Resolution
Authority in this major command.

Scope of Research

Te s AW LN T

Contimiing Resolution Authority affects any government agency
whose appropriation bill has not been passed by the first of October.

E In the past ten fiscal years (except for fiscal year 1983), each

executive department has had its own Appropriation Bill (2). The scope 1
: of this research was to concentrate on passage of the DOD Appropriation *1
) Bill. In particular, the research effort focused on recent years when -
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the DOD Appropriation Bill was not passed by the first of October. In
each of those cases, a CRA was passed. Efforts were made to determine
the perceived effects on cost, schedule, and/or contracting of weapon
systems acquisition while operating under a CRA.

LA Ay, ammEt.. .

CaEle LA X

Research Question

< What are the perceived effects on weapon systems acquisition in

i Air Force Systems Command while operating under a Contimiing Resolution
Authority?
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II. Research Msthodology
e
Selection of Approach
Chapter I provided the general background and justification o
for research on the subject of potential impacts on weapon systems )
acquisition in Air Porce Systems Camand (APSC) while cperating under
a CRA. In particular, the areas researched were cost, schedule,
contracting, and other perceived impacts.
Since CRA quidelines and funding activities change scmewhat from
year to year, investigation of the various areas of impact seems more
appropriate via a purposive, nonprobabilistic sampling versus proba-
bilistic sampling. This type of sampling was chosen because it is
more conducive to pilot studies that attempt to ferret out useful
information from the data collected in new areas of research. Since
i~

the effects of CRA on weapon systems acquisition in Air Force Systems ‘
Command has never been researched before, the researcher attempted to
be as objective as possible in gathering data pertaining to positive
and negative impacts. Those areas with the most negative impacts will ,
be recommended for further research in arder to develop and propose
guidance to reduce the detrimental effects. The purposive type of
nonprobabilistic sampling technique was selected rather than random
sampling because it involves collecting data fram experts in the field

Ty " te )

» who meet certain criteria. These criteria will be discussed in the s
- fick
< next section. Therefore, the purposive nonprobabilistic sampling was I:’.
i~ RS A
.t L
E performed via personal interviews. g
- o
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Data Collection
In order to cobtain the information sought regarding effects of

a CRA, certain experts were interviewed. These experts consisted of
military and civilian personnel who currently work at either Space
Division (SD) or Aeronautical Systems Division (ASD). The experts
worked in either program control, contracting, budget analysis for
the Camptroller, or program management for weapon systems programs.
Program Control personnel are defined as those pecple formally assigned
to a program control directorate in a Systems Program Office

(SPO). They support the program managers in the technical directorates
by providing expertise in scheduling, programming, and budgeting activ-
ities. Among other things, they are responsible for budget execution
which gets them directly involved with a CRA. This direct involvement
occurs as they must decide what the program can and cannot fund at the
beginning of the fiscal year. Contracting personnel are those who are
assigned to a contracting directorate. These persomnel cqmisted of

buyers and Procurement Contracting Officers. Therefore, they are the
ones who negotiate contracts and contract modifications with the
contractors. They also monitor the goverrment contracts. Budget
analysts are those who have staff positions working for the Camptroller
in the budget area. They are the personnel who receive the CRA
quidelines fram Air Force Systems Coammand and send out their version
to the program control personnel. They are also the pecple that the

program controllers call for interpretations of the CRA gquidelines.
If the budget analysts are not sure how to interpret the gquidelines,
they in turn call the budget office at the next higher level in the
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chain-of-command. Thus, they help to determine what the program
control pecple can and cannot fund under a CRA. Lastly, program
managers are being defined as the technical personnel who manage a
particular part of the program. These are the people who are directly o
responsible for the program. They are supported by program control and _‘_-;_3
procurement within the SPO. The budget analysts support the program
office and primarily interface with program control regarding budget
actions and issuss. In addition, all those interviewed met the ___
following criteria:

1. Military: at least two years at current job or at
least thres years in AFSC.,

2. Civilian: at least three years at current job or at
least four years in AFSC.

The interviews were conducted on a one-on-one basis. In arder to
give the interviewsss time to think about the questions and to collect .......

data to support their positions, the interview questions were majiled M
to the interviewses in advence. However, it was not the intention of
the researcher for the interviewees to write their responses and mail ._......
the survey back. The researcher's intentions were to give the M

interviewees time to think about and prepare for responses to the _
interviewer's questions. Hopefully, more useful and factual data was R
collected this way versus not sending the structured survey to the

interviewees prior to the interview. These intentions were relayed to
each participant. Also, the interviewees were guaranteed anonymity of
their responses. This process was intended to encourage the
incterviewees to be as responsive as possible to the interviewer,
leading to the collection of useful data.

o
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The interviews were conducted using the following basic questions:

1. In which of the following areas do you work?

Program Control Budget Analysis
Procurement Program Management

2. In vhich of the following areas do you have previous work
experience?
Program Control Budget Analysis Other
Procurement Program Management

3. BHow many years have you been at your present job?
0-1 1-2 2-3 3-4 more than 4

4. How many years have you warked in Air Force Systems Command?
0-1 1-2 2-3 3~4 more than 4

5. Do you feel that the CRA has had cost impacts on the program e
you are currently working on o other major weapon system --
programs that you are familiar with? Explain. -

6. Do you feel that the CRA has had schedule impacts on the
program you are currently working on or other major weapon
system programs that you are familiar with? Explain.

PR}

I SRR

7. Do you feel that a (RA has affected procurement activities
on the program you are currently working on or other major
weapon system programs that you are familiar with? Explain.

8. Do you feel that a (RA hag had any other impacts (other than
cost, schedule, and procurement) on the program you are
currently working on or other major weapon system programs
that you are familiar with? Explain.

S ST

9. Do you feel that the CRA quidelines for this fiscal year were
explicit and/or sufficient? Explain.

10. If you could change the current policy while operating under -
a CRA, what changes would you make?

Upon conpletion of the interviews, the collection of the obser-

vations and opinions were synthesized and are presented later in this o
text. The emphasis was on finding a broad consensus of the respondents ¥
regarding specific impacts that they perceive to be a result of having
to operate under a CRA. =

19
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The researcher determined the major positions resulting fram the
interviews and information discovered during data collection. Each
area of perceived impacts (cost, schedule, contracting, and other) will
be presented along with the negative and positive perceived effects.
BEach perceived effect was also analyzed according to its frequency
among those interviewed. In addition to impacts, other infoarmation
obtained from the interviews will be discussed later in this study.
This other information will include comments made regarding such things
as the CRA gquidelines, the techniques used to cushion the effects of a
CRA, the inefficiencies caused by a CRA, and a CRA itself.
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The author's goal was to get ten interviews in each of the i
following four work areas: program control, comtracting, budget
amalysis, and program mnagement. Therefore, the total mmber of
interviews to be attempted was forty. These interviews are divided o
- into the four work areas as indicated in Table IV. In actuality, i
& the total mmber of interviews given was forty, but some areas fell
short of the goal and some exceeded the goal. These differences will i
be addressed in the next chapter of this text which will contain an
analysis of the data collected via the interviews. This chapter will
= present the actual data that was collected. e
The interviews were conducted over a five-week period fram the
> beginning of the first week of June to the end of the first week in

) July. All interviews were made in person on a one-on-one basis. The :
researcher tock notes during each interview and tape recorded the i
interviews to have the recordings available for supplementing the notes
taken. The interviewees were given the opportunity to disallow the :_;
recording of the interview prior to the start of the interview. Of the 5
forty pecple interviewed, only three of the interviews were not taped. \

. The following text reflects the data gathered. The interview questions __ﬁ

’ used were presented in the second chapter of this paper.
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TABRLE IV
Interviews: Goal versus Actual

Program Control
Budget Analysis
Program Management
Program Control
Contracting

Budget Analysis
Program Management

been
is the




Program Control
As indicated in Table IV, fourteen program control personnel were

interviewed. Sevenotﬂueinf,ervievavaregivenatl&ﬂ)&xdsevenat
. Information regarding demographic data, data concerning impacts,
data regarding comments about the CRA guidelines, and data addressing
proposed changes and general comments regarding a CRA are presented.
Demographic Data. Of the fourteen interviewed, five personnel had
only program control experience while working in Air Force Systems
Command. The other nine personnel had worked in areas other than

L

program control prior to their current assigmment. These other areas
included budget analysis in the controller's shop, manufacturing,
AFSC intelligence, program management, contracting, and accounting
and finance (which is also a staff position in the controller's
organization). The a:periexﬁe levels of these personnel varied. The
nunber of years they had worked in their present job ranged from one
to nine years. The average number of years worked in their present
job was 4.0 years. Only three had less than two years in their present
job. However, each of these three had at least four years experience
in program control, but not all the experience was on the programs they
were currently working on. The total number of years that the research
narticipants had worked in AFSC ranged fram 4 to 27. The average
numwber of years worked in AFSC was 12.7 years.
Perceived Impacts Caused by a CRA. Most of the interviewees felt
that there had been no significant cost or schedule impacts due to a
CRA on any of the programs that they had worked on. Most perceived
that there could be significant cost, schedule, and/or contracting

23
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impacts on those programs classified as "new starts.” Several
different dafinitions were offered to define the term "new start.”

One person felt that a new start meant a new program element (PE).
Another thought that a new start could mean a new procurement effort,
a new program elemant, or even a new budget program activity code
(BPAC). A third program controller considered a new start to be a new
program or a long lead effort which occurs prior to a new procurement.
Obviocusly, these dafinitions are not identical. The inconsistencies
in the interpretation of the term "new start” will be addressed in the
next chapter.

In addition, most believed that operating under a CRA restricts
the funds spent on a program to the level of the previous fiscal year.
Several mentioned that this could cause a problem if, for example, the
program was in the production phase and the quantities to be produced
varemchhigher.thanthepteviw- year. One interviewee commented
that Research and Develcpment funds (the 3600 appropriation) should
not be impacted by a CRA because those funds are incrementally funded
anyway. Incremental funding is a technique applicable only to Research
and Development efforts financed via the 3600 appropriation. This type
of funding consists of financing increments of effort within a fiscal
year. On the other hand, full funding pertains to the programs
financed via the procurement appropriations (3010, 3020, and 3080
appropriations). This funding technique finances the full cost of
;.: specific end items in a given fiacal year's budget even though the
< effort to produce the items may require more than one fiscal year

(7:VII-4). 2
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A few interviewees seemed to think that you cannot really quantify

cost impacts due to a CRA because generally, there are other situations
that are causing cost and schedule impacts to the program, and these
situations would cause the same negative impacts with or without a CRA.
For example, when the Space Division program called Satellite Defense
System was a new start, there was a delay in starting the program
because of problems in the source selection. This delay lasted longer
than the delay of the new program which could be attributed to the
CRA that occurred in that year. Another example has occurred in this
fiscal year. This second exanple is also a program at Space Division.
In this case, the Anti-Satellite Program was supposed to get anvanced
long-lead procurement money in October. (Advance procurement is an
exception to the full-funding policy. It allows procurement of long-
lead items in a fiscal year one year prior to the fiscal year in which
the end item is to be acquired. Advance procurements include such
things as materials and parts.) This long-lead effart had been
classified as a new start by the Space Division budget office. Since
they were under a CRA until 8 December 1984, this could have caused
a delay in the long-lead effort. However, as it turned out, the
anti-satellite system has been the subject of a political debate this
year, and because of this the long~lead funds were not released to the
Space Defense System Program Office until June 1984. Once again, the
CRA could have impacted the program; but, because of other events, the
program could not have bequn even if funds had been available at the
beginning of the fiscal year. These other events have overshadowed
the impacts which could have been caused by a CRA. A third example
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occurred at Aeronautical Systems Division when the F-1ll production
effort was considered a new start. Since there was a CRA that fiscal
year, the CRA could have caused a delay in the production program since
it had been classified as a new start. However, the program had an
even longer dalay because it had to wait for the Defense Systems
Acquisition Review Council (DEARC) briefing and the Office of the
Secretary of Defense (OSD) decision to go ahead with production. The
DSARC meeting did not occur until Febxruary. At that time, the program
was given approval to go ahead with production. Therefore, the Lot I
contract was not let until March or April of that ysar. Consequently,
the CRA had no impact on this new start because the program had had to
wait for the DSARC briefing.

Some felt that part of the reason why a CRA has such a smll
impact is because most of the defense contractors understand the
situation, and they tend to carry the program at their own risk at
the begiming of the fiscal year. Others felt that there may be some
schedule impacts in the support areas. For example, test organizations
such as Arnold Engineering Development Center (AEDC) and Western Space
and Missile Center (WSMC) tend to be funded at a reduced level by
the program offices when a CRA is in effect. The lower funding level
restricts the investments that these test crganizations can make in
order to support the programs they are responsible for. One inter-
viewee was adamant in saying that he felt that the test organizations
should get 100 percent of their approved funding at the beginning of
the fiscal year whether or not a CRA takes place.

26 A




One program controller cited an example of a program that did have
a major negative impact because of a CRA. The program impacted is an
ASD program in the Strategic Systems Program Office. The effort had
been determined to be a new start although it was an improvement to

an existing system. The contract was negotiated on 25 September 1979.
Bowever, the FY 80 CRA kept the program office fram getting any funds

for this program for two months. The contractor decided to start the
effort at its own risk and using its own financial resources. When
the appropriation bill was passed, it turned ocut that the program got
fewer dollars in FY 80 than they had expected. Hence, they ended up
restructuring the program. This caused a stretch—out in the period of
performance of the contract. Also, the government employees ended up
having to renegotiate the second phase of the contract which increased
from $25 million to $47 million. This growth of $22 million was
pa;thnyduetoﬂnrestrucmtingcansedbythemmmllydue
to rescoping and adding effort to the contract.

All of the fourteen program control interviewees felt that there
was really more impact on the people working on the acquisitions than
on the systems being acquired by the Air Force. They felt that
operating under a CRA greatly increased the volume of paperwork
generated. For example, the interviewees believed that if the
appropriation bill was passed by 30 September they would probably have
one set of funding documents at the beginning of the fiscal year and
ancther set during the third quarter of the fiscal year. In contrast,
with a CRA, the program controllers generally have to go through ,
several iterations of identifying and justifying funding requirements 0 ‘
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for the first 30, 45, 60, and 90 days of the fiscal year. (Reference
Appendix A for a sample of these instructions.) Then, miltiple funding
documents are processed during the beginning of the fiscal year when
a CRA is in effect. These documents partially fund the efforts of
defense contractors, test organizations, laboratories, and various
other agencies and activities. This results in the contracting
personnel having to do miltiple sets of paperwork to fund modifica-
tions to the contracts as total fiscal year funds become available.
The interviewees stated that most program efforts are funded in four
to six increments during the fiscal year. All attributed these
miltiple sets of paperwork solely to a CRA. In the case of the
3600 appropriation they are, in effect, sub-incrementally funding
incremental funds.
Iﬁadditimtoﬂatinespentonpr@aringuﬂprocessingﬂ:e
paperwork, most felt that considerable time was spent in deciding what
to fund, what not to fund, and how mich to fund the various activities
in order to stay within the reduced and restricted funds made available
during the period of the CRA. Many felt that the time spent on trying
to alleviate the confusions and uncertainties created by the CRA is
extremely wasteful of the personnel resources. They felt that the
people should not have to spend so much time worrying about the CRA,
but should be working on normal program activities. They thought that
it is unfortunate that year after year the failure to pass and sign an
appropriation bill by 30 September makes a CRA necessary, which leads

to inescapable inefficiencies in time, paperwork, and personnel usage.
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Furthermore, it seems that program controllers work with the
contracting persomnel in preparing the funding requests that go to the
product division's budget office to determine how much each SPO will
get for the duration of the CRA period. A few program controllers felt
that the contracting personnel's workload was significantly increased
because of the CRA. For exasple, they believed that the contracting
pecple were routinely forced to issue several contract funding
modifications during the CRA period. In contrast, if the appropriation
bill had besn signed in a timely fashion, they could send out one
funding modification to each contractor at the beginning of the fiscal
year, and then possibly send out one more to each towards the end of
the fiscal year to adjust the current year's budget for the engineering
change proposals, award fees, or other items that may have changed
the budget line for the particular contractor. One interviewee felt
that having a milti-year contract mway reduce the administrative burden
typically encountered by the contracting pecple during the CRA.
Several mentioned that they believed that the contractors should not
have to worry about being funded during the CRA, but they are put in
a position where they do have to worry. As was stated earlier, some
contractors finance the programs with their own funds for as much as
four weeks into the new fiscal year. Thus, they worry about when and
if they will get reimbursed and how much they will receive. Then, when
the govermment gives them amall increments of funds during the first

quarter of the fiscal ysar, the contractor worries about how long the t' "y
dollars will last, what they should buy now and what can wait, and when
they will get their next increment of funds. This process detracts
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from the contractor's ability to forecast and stabilize his workload
S0 as keep the program on schedule and on cost.

One exanmple of a detrimental impact in contracting occurred at
Space Division in fiscal year 1983. The incident pertains to the
federal government's contract with the Aerospace Corporation located
in El Segundo, California. The Aerospace Corporation is a Federally
Contracted Research Center (FCRC). Therefore, the federal goverrment
negotiates a contract with this FCRC each year in order to obtain their
technical support on various government weapon systems acquisitions.
Before a contract ceiling can be negotiated the program offices at
Space Division must collectively fund at least 50 percent of their
budgeted requirements for aerospace support. In FY 83, due to the
multiple CRAs and the confusion associated with the last CRA which was
to continue through 30 September 1983, Space Division could not fund
the minimm level required for negotiating a ceiling. Consequently,
the Aercspace ceiling was not negotiated until the beginning of the
fourth quarter of FY 83. Then there were only a few weeks remaining
for the Aerospace managers to adjust their support to the various
programs based on the newly negotiated ceiling. This caused
significant and drastic increases and decreases of Aerospace support
to individual programs as well as last-minute budget adjustments in
the SPOs to accommodate the appropriate Aerospace funding level.

In order to minimize the potential adverse impacts on cost and
schedule, some programs negotiate contingencies which allow them to
reduce contractor efforts as necessary. Here too, however, extra
effort must be expended and extra costs may be incurred just because
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the threat of a CRA exists. Scme of the interviewees cited examples of e
contractual arrangements that allowed for contingencies to circumvent “__
the potential impacts of a CRA ar other cost/schedule impacts. One ':;.3:;;
example given is in regard to the government contract with AVCO for ~<
the Instrumented Test Vehicle (ITV) program. This contract contains Er
options for a contractor team to travel and prepare for each ITV .

launch. However, the govermment can recall the deployed team if o
for some reason the schedule slips or the funds are not available or ,..«
whatever the reason. Of course, the goverrnment will incur some cost "
penalties if this is done. Nonetheless, the contingencies have been o
plamned for contractually.

Camments Concerning CRA Guidelines. Most of the interviewees

felt that the guidelines were insufficient and definitely not explicit.
Several commented that the term "new starts” seemed ill-defined, and
that it seemed to be redefined fram year to year. Some felt that it
was good that the guidelines were vague because they allowed more room
for flexibility in the interpretations of what can and cannot be funded
during a CRA. Others believed that the guidelines should be more

specific in arder to avoid the confusion that usually results with the

guidelines that are received. One interviewee who is the head of a -2y
oA
program control directorate at Space Division felt that the guidelines j?:'.:-;'.:
- :Z-::]
should say "do business as usual,” disallow new starts, and set a ]
N
funding level for the CRA period. This person also felt that the v o
guidelines should be published prior to the start of the fiscal year Z::Z::;;
80 that the ground rules would be known in advance. Several other '.'-‘_:'.::';Z_:
program controllers mentioned that they do not receive the guidelines :
3l
e T e i




antil October, which is approximtely three moaths after they have to
do their official forecasts of how they intend to comnit, cbligate, _,___
and expend program funds in the upcoming fiscal year. The comments ;ﬁ"_-.;";;..
reflected the frustration of having to predict the CRA guidance and i
funding levels. The net result being great disparities between what ._.._.
wes forecasted in July and what is actually allowed during the first
quarter under a C(RA. Furthermore, deviation reports are required to
be filled ocut giving an explanation of the discrepancies. It seems M
that citing the CRA as an impact is currently not considered an
acceptable explanation. Apparently, at ASD and SD, the higher levels
of management at the two product divisions have been giving increased ...-..u
attention to the forecasts and deviation reports. Currently, at both
places, the product division commanders are reviewing these financial
reports. One interviewee felt that the CRA guidelines to the SPO might
be more explicit if the division budget office attached the guidelines
sent down through the budget chain-of-command, N

Proposed Changes and General Comments Regarding a CRA. The R
propoeed changes from the interviewees are presented here: e

* Revamp the whole budget flow process at the beginning of the :3:1533'.
fiscal year because the budget release is slow coming down the S
budget chain-of-command. s

* There should be no time limit on a CRA — only a dollar limit. :
Should be able to fully fund those procurement items needed in RN
Government Purnished Aeronautical Equipment (GFAE). G

* Exclude the 3010 appropriation from the same restrictions as e
the 3600 appropriation while operating under a CRA. -

* The only restriction for the 3010 appropriation should be that S
the quantities pursued by the program office should not exceed A
the minimum Congressional poeition. e

* Make some sort of provisions for new starts. For example, let

the program office start at least enocugh of the effort to »——
protect cost and schedule. Ancther possibility is to allow new .

Al

i
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starts on the individual merit of each program. S
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* If there has to be a CRA, make it quarterly, not monthly.
This would eliminate the need for the 30, 45, and 60 day
funding identification and justification which is
asked for at the beginning of each fiscal year when a CRA is
anticipated or is in effect. Therefore, only the quarterly

requirements would be needed and requested.
* Ensure funding under a CRA does not interfere with good program

* Allow the following to be funded under a CRA:

— Fund contractors at the Limit of Govermment Obligation
(LOGO) level.

— Fund effort that will not change during the fiscal year.

— Limit funds available for travel and ECPs.

— Fund anything that, if delayed, would endanger the schedule.

* Program officers should be allowed to fund test organizations
at 100 percent of the approved budget line item at the
beginning of the fiscal year as soon as either the CRA or the s
appropriation bill has been passed. ——

* Ongoing efforts should get all funds up front.

* Change the fiscal year to meet Congress' schedule, if it will
get Congress to pass the appropriation bill on time.

* Do not change Congress being the decision-making body to decide
what programs we do or do not pursue.

B i

* CRA restrictions should not apply to govermment laboratories.

* Changing the fiscal year to a two-year fiscal period may be a
partial solution in helping to get the appropriation bill
passed on time.

* Be consistent on ground rules of how to cperate under a CRA
between the product divisions.

af foiind

The following represents general comments that the program control T
interviewees had regarding a CRA:

* The current CRA restrictions are more appropriate for the
3600 appropriation than the procurement appropriations such v
as 3010, 3020, and 3080 money. o
* Most of the defense prime contractors and s.w...atractors
understand ocur CRA problems and will contimue to work at their
own risk. Most know that they will eventually get paid.

* In FY 84, the P-16 program at ASD got what it forecasted and T

needed for the first three months, so there was no problem. o
33 o
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* Tt is an administrative burden to incrementally fund
incremental funds (3600 appropriation).

* Program controllers should plan for a three-month CRA. A six- s
month CRA would be detrimental. b

* A CRA could affect the first year of a milti-year contract
unless there was specific Congressional language in the CRA Act '
by Congress to preclude this.

- * The F-16 program may be cushioned from CRA impacts because it
- is a mature program (well into production) and it has
- milti-year contracting.

* The F-16 program gets about $3 billion a year in research and
h development (3600) and procurement dollars. Bigger programs

ﬁ can probably absorb more impacts.

* A line item veto might help the President sign the

e appropriation bill sooner, but there would still be a potential
h. problem with riders on the bill. —

{ * Congress should have the appropriation bill passed on

i time. This interviewee wondured if Congress realized the
- perturbations in the system caused by not having the bill
- signed on time.

* Personnel should not have a problem with wondering what to do -

on the first of October. They should keep on doing business
for the program.

* Sometimes a CRA is not passed on the first of October.
Sometimes it is not passed until seweral days into the new e
fiscal year. There are prokiems when this occurs, too. -

* A possible incentive to get Congress to pass the appropriation '-.".'_ -
bill by 30 September is as follows: T

. — If Congress does not pass the appropriation bill on time, -
then they should not get paid until it is passed. Also, _—
they should not get paid retroactively. »

: * One interviewee who is currently a director of program control
T at one of SD's SPOs gave the following as the internal ground
5 rules used for the July forecast submission to Air Force

o Systems Command: "
o — Assume a CRA on 1 October. ok
- -~ Assume a CRA for 90 days. Ll

— Assume efforts for first quarter will be funded. ey

-— Assume balance of efforts will be funded in January
(beginning of second quarter of the fiscal year). A
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The problem occurs when one or more of the assumptions are
wrong. Then the forecast is thrown off. By regulation, if
there are significant changes in the program since the time of
the July forecasts, the program office program control
personnel should be allowed to reforecast. This program office
tried to reforecast the FY 84 programs, but Air Force Systems
Command would not allow them to refarecast. Hence, they have
had mmerous deviation reports this fiscal year.

Probably part of the reason that a CRA does not seem to have
severe impacts on the acquisition of major weapon systems today
isbecmmiaammbm'amyof life" and most people
plan for it.

Havéptohlusviththeexﬂofttefisalyaar'fﬂ!tripswhen
the period of the trip overlaps the two fiscal year periods.

Better to have a CRA than no money at all at the beginning of
the fiscal year.

The primary problem with a CRA is the uncertainty and the lack
of decisive direction. If the system would plan and provide

clear guidance, the program controllers could incorporate CRA
restrictions in their planning process with minimal impacts.

Do not like working under a CRA.

One big problem is that it takes two to three weeks to get
dollars through the system and to the program office when a
CRA occurs.

Acquisition personnel should preplan for a CRA.

Do not think that changing the fiscal year from 1 October -
30 September to 1 January - 31 December will help in getting
the appropriation bill passed on time.

A CRA is "hard to work with,"

Congress's indecisions on new starts causes delays. Democracy
seems inefficient, but it is the best form of government
available.

It seems that Congress is getting too bogged down in details.

It makes good business sense to obligate a hefty amount at the
beginning of the fiscal year. Instead, we are forced to send
out small incremental amounts of funds to various contractors
and agencies who are performing work for the program. It seems
that we are forced to operate this way at the beginning of the
fiscal year to help solve budget problems that would not exist
if the appropriation bill was passed on time.

-
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* There is a real problem when a CRA is not taken into
consideration when the forecasts are done. Lo
* A CRA seams to be causing low expenditure rates due to the s

delay in getting the full amount of approved dollars for the

programs. However, a CRA is not being accepted as an expla- R
nation for low expenditures. CQurrently, there is a lot of B
pressure on getting the expenditure rate above 60 percent by BN
the end of FY 84. At Space Division, a letter fram the Space w_,i

Division coomander states that all SD programs not reaching at
least a 60 percent expenditure rate by the end of this fiscal
year will receive a budget cut next year.

r_"? In addition to the above comments regarding a CRA and proposed
H changes, several interviewees mentioned adjustment techniques that they o

have used to cushion the potential effects of a CRA. For example, one

program controller never plans new starts to begin effort in the first

quarter. Instead, efforts are planned to start in the second quarter.
Another exanple given by a program control personnel at ASD is, if the
funds given under a CRA are tight, some items such as support equipment
and government furnished equipment can be funded later in the fiscal
year versus being funded up front. While these strategies may reduce
today's problems, they may also insure future program difficulties.
For instance, delaying the beginning of a one-year effort until the

second quarter means funding it over two fiscal years, and delaying the
development and procurement of support equipment may guarantee future
logistics problems. Adjustments within a system as rigid as defense -
funding and contracting will almost inevitably lead to more adjustments ‘
— and more —— and more.
Contractig

As indicated in Table IV, nine contracting personnel were :
interviewed. Five of the interviews were conducted at ASD and four A
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at SD. Information regarding demographic data, perceived impacts,
comments about the CRA gquidelines, and proposed changes and general
coamments regarding a CRA are presented in the following text.

Demographic Data. Of the nine persons interviewed, seven had
only contracting experience. The other two also had experience in
program control. The experience levels in contracting varied from
six months to ten years at their current job. The average mumber of
years at their present job was 4.6 years. Three had two years or less
experience at their current job. However, each of these three had at
least 4} years experience in AFSC. The total years experience in AFSC
ranged from 4% to 23 years. The average number of years workesd in APSC
was 14.1 years. |

Perceived Impacts Caused by a CRA. Moat interviewees perceived no
significant cost, schedule, or contracting impacts caused by a CRA.
Scme felt that impacts had bsen avoided by planning in advance for a
CRA. For exanple, a couple of the contracting personnel mentioned that
they try to advise program managers to schedule requirements so that
they do not conflict with a CRA. With this in mind, a new start should
not be scheduled to begin in the first quarter of the fiscal year as
the CRAs in the past have typically lasted through most of the first
quarter.

Some personnel felt that there were minor impacts such as having
to delay exercising an option that was scheduled at the beginning of
the fiscal year. Oonsequently, the option price increased. Others
had not experienced such impacts on cptions either because there were
enough dollars available to exarcise the option or the option occurred
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late enough in the fiscal year that the program was no longer cperating
under a CRA and the full budget authority was available. Two con-
tracting pecple in the F-16 SPO at ASD pointed aut that there were
provisions in the contracts to delay exercising the F-16 production
options. One personnel said that the delay had been used on his
contract because of a CRA. However, there were no schedule impacts or
claims from the contractor for using the delay. The other contracting
personnel explained that, in the contract he was working with, there
were cost penalties if the government decided to delay the exercising
of the option. He pointed cut the clause which stated that the first
30-day delay would have a penalty cost to the govermment of $12.5
million, the second 30-day delay would cost an additional $12.5 million
($25 million total cost to the govermment), and the third 30-day delay
would cost another $12.5 million ($37.5 million total cost to the
govermment). He also stated uun:theqxwenunnélum not had to
exercise the delay cption. Most contracting personnel felt that there
were no significantly detrimental impacts on contract options because
they always seemed to get the funds needed before the option was no
longer available. Several commented that there may be less of an
inpact on a milti-year contract.

Several mentioned other minor impacts such as an increase on the
contracting directorate's administrative workload. For example, two or
three funding modifications may have to be issued during the first half
of the fiscal year instead of just one that would be necessary if they
were not operating under a CRA. Most deemed this as being extremely
inefficient. They also felt that their workload was increased because
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they often prepared two or more sets of paperwork for a contractual

effort in anticipation of the possible decisions that could be made
regarding activities to pursue under the CRA.

One contracting official stated that he did remember an impact on
the ™100 engine program about six years ago that was caused by a CRA.
Be claimsd that the CRA delayed a Lot II buy. This delay resulted in
impacting the cost, schedule, and lead time of the contractual effort.
Another perceived impact attributed directly to a CRA is, if you cannot
obligate more than you had in the previous fiscal year, you have to
delay contractual supplemental agreements. When you delay these, a
higher labor rate is used and the govermment ends up paying more for
the effort.

Several mentioned techniques that they have used to awoid
potential CRA impacts. One technique that can be used is the extension
of the period of performance of an existing contract, if a new contract
cannot be let during the CRA period. Another technique that has been
used is to put options on the contract to awid the predicament of
being classified as a new start (namely for use in going fram the full
scale development phase to the production phase or for going trom long-
lead production efforts to actual production).

A few commented on their perceptions of how a CRA impacts the
defense contractors. One felt that the contractors are less apt to
proceed as fast on the program while under a CRA, because there is some
uncertainty as to how much funds will actually be appropriated to the
program. Therefore, the contractor assumes some degree of risk in
contimuing the efforts of the program at an aggressive rate. Another
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person asserted that in the past the govermmsnt has missed getting
funds on contract by the date the contractor said they would run cut
of money. Nevertheless, the contractor carried the program until the
govermment could send out the next increment of funds. Soms smaller
capanies may have problems doing this, bacause they may not bes able
to afford it.

Most of the contracting personnel interviewed commanted on how
a CRA causes delays in decisions on what to do. The uncertainties
instigated by a CRA seems to be a big prohlem and a very frustrating
_ problem. The biggest uncertainties are how much monsy will be received
under the CRA, how will the CRA guidelines be interpreted, when will
the appropriation bill signed, and how much will the total budget
authority for the program be. Many also commented on the time—
consuming efforts of prioritizing and reprioritizing efforts to be
pursued on the limited funds received under the CRA. It seems that

a standard tactic is to fund priority one at a level to awoid any
I near-term program impacts. Then, see how much is left for the next

item on the priority list and so on down the list. Apparently, many
‘ hours of deliberation are spent on these types of activities while
. the CRA is in effect.
Camments Concerning CRA Guidelines. All but one of the

interviewees had no comments regarding the CRA guidelines as they had
never seen them before. The one person who did have a comment about
the guidelines had worked in program control prior to his current

]

assignment. He seemed to recall that the guidelines were mediocre.
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Proposed changes and General Comments Regarding a CRA. The
proposed changes from the interviewees are presented below:
* Do not make any changes.
* o comment.
* Congress should do like some of the states and have a two-year
budget. It would probably be better than an annual budget.

It may work work out especially well since the House term
is two years.

The following represent general comments that the contracting
interviewees had regarding a CRA:
* Should not have a CRA.

* Need something to force Congress to take action and get the
appropriation bill passed sooner. Qurrently, there is no

- Need to give Congress an incentive to pass the appropriation
bill on time. For example, in California there is a grass
. roots movement to make an amendment to the state
| constitution that will prohibit the stated legislation from
' getting paid until it passes a balanced budget.

* Even if there was not a CRA, personnel should not plan on
using funds on the first few days of the fiscal year because
of having to wait for paperwork that gives the go—-ahead.

* Parsomnel should plan for a CRA ahead of time.

* Some programs may be protected fram CRA impacts, if they have
high visibility and political support.




- W e T PR p—y g P —— P Mare o Casnd T - ——r—
A A R T T e e R S S o e e e . e L L L T T F T W v, e i T vow AR ey

LA Y o T

* CRA seams to be institutionalized (i.e., way of life).

* Changing the fiscal year start date to 1 January probably will
not help eliminate a CRA.

- — No matter what deadline Congress has, it will probably
E go over it.

- It may help to change the fiscal year start date to
1 January because most defense contractors' fiscal years
start on 1 Jamuary. Therefore, contract anmalysis would
be easier.

Changing the fiscal year-end date fram 30 June to 30 September
made it harder for the goverrment to handle the end-of-the~year

workload as many military personnel change assigmments during
the summer and others are trying to take summer vacations. It
was supposed to eliminate the-need for a CRA, but it did not.

i * Should definitely have provisions to make a CRA effective on
1 October, if a CRA is necessary.

P o AT
»

* The impacts are not so great, if the program has been in
existence for a few years and if each fiscal year budget is
l equitable. The problem arises when the expected budget for the
new fiscal year is much higher than the previous fiscal year.

* Do not really think the impacts to a program are due to a CRA.

If the requirement is urgent and the country needs the system,
there always seems to be a way to get on with the effort.

Six of the interviews were given at ASD and five at SD. Information

i?: Budget Analysis
i As indicated in Table IV, eleven budget analysts were interviewed.
)

regarding demographic data, impacts, comments about the CRA guidelines,
and proposed changes and general comments regarding a CRA are presented
in the following text.
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Demographic Data. Of the eleven interviewed, just one had only
budget analysis experience. The other ten had had previous experience
in program control. The amount of time spent at their current jobe
ranged from two months to twelve years. The average mmber of years at
their current job was 3.7 years. Six of the eleven had less than three
years of experience at their current job, but each had well over four
years experience in AFSC. The length of time spent in AFSC varied from
S to 23 years. The average mmber of years spent in AFSC was 14.4
years.

Perceived Impacts Caused by a CRA. Most interviewed were not
aware of any major cost increases or schedule slips caused by a CRA.
Several remarksd that a CRA would probably have more of an effect on
new starts versus ongoing programs. Some commented that it seems the
ongoing programs get encugh funds to keep them going.

mwu@mmmm%mtmnu.
when the appropriation bill was finally signed, several ASD programs
got less than expected. If they had tried to cbligate all the funds
expected, they would have had to decbligate funds. Another observation
was that when the full amount of budget authority is not received until
well into the fiscal year, then it puts the SPOs in a position of
having to do an increased amount of year-end spending. Also, unfunded
requirement requests cannot be worked until after the appropriation
bill is signed. Purthermore, a CRA leads to a lot of forward financing
of the 3600 appropriation funds. However, forward financing funds
for about three months into the next fiscal year seems to reduce the
potential cost and schedule impacts due to a CRA. On the other hand,




if the unfunded requirements cannot be worked until about January (four
months into the fiscal year), then that is pretty late to have to try
to get the reprogramming request approved by Congress and receive the
reprogranmed dollars before the end of the fiscal year. Many of the
budget analysts stated that they perceived that having a CRA leads to
lower expenditure rates and negatively affects the forecasts. This
was particularly evident in FY 84 because Headquarters USAF did not let
APSC reforecast in January as they have done for the last few fiscal
years. Consequently, the forecasting of coomitment, obligation, and
expenditures that were done in July (prior to the start of the fiscal
year and prior to receiving the CRA guidelines or knowing how much
will be available under the CRA) are quite different than the actual
coamitment, obligation, and expenditures. Thus, the program control
personnel and budget analysts have to handle an increased amount of
paperwork each month to account for the difference between the numbers

forecasted versus actuals. This paperwork is called deviation reports.
Ancther ramification of having lower obligation and expenditure rates
than the standard expected is that the 3600 funds are susceptible to
being cut in the cutyears due to what higher headquarters regards as
"poor exacution®™ of funds. Some of the potential schedule impacts

are diverted because same of the contractars are willing to take risks ;;{:;i{;itl

in order to awoid a schedule delay caused by a (RA. Most of those
interviewed felt that there is an increased administrative burden
on contracting personnel during a CRA because they have to generate
several funding modifications in order to incrementally fund the
contractars during the CRA period. One example given in which the
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contractor accepted risk was that there was a delay in the issuance

of the production contract, but the contractor started doing the work
anyway at his own risk. One of the biggest problems mentioned was the
uncertainty of not really knowing what the total budget authority will
be for the program at the beginning of the fiscal year. Usually, this

information is not available until after the first quarter of the
.‘ fiscal year. One reaction to the uncertainties is a fear of sending
E out too mxch money so the SPO spoonfeeds the efforts. Thus, mltiple

funding documents are issued. This causes an increased workload on all
four work areas, especially for program control, contracting, and the
budget analysts. One exanple cited shows cause for this conservative
approach. In FY 84, one procurement program had 95 percent of its
expected dollars made available in the accounting and finance office.
Consequently, all the funds were obligated. However, when the
appropriation bill was signed, they received less than the 95 percent
figure. Therefore, they had to dectligate funds. There is also a
potential for a cost impact in that there is a moderate lewel of risk
in losing money in some lower priority SPOs by asking to forward
finance. Asking to forward finance identifies funds that probably

will not be used in the current fiscal year, and these funds may be
considered as possible sources for the unfunded requirement requests.
Several mentioned the uncertainties and the uneasiness in the field
that is caused by a CRA. They also made a point to mertion the
inefficiencies caused by a CRA. These inefficiencies primarily occur
in ~asted manpower consumption and wasted administrative workload.
For example, having to go through several iterations of identifying
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and justifying requirements for 30, 45, 60, and 90 days is extremely :

Several techniques were discussed as mesans to avoid the potential Ty
inmpacts of a CRA. For exanple, a SPO can try to get funds a year _ ._.,
before the program is actually due to start so that it will not be ;-::ﬂ
classified as a new start the year it wants to gear up. Two programs . ’1
were mentioned as using this technique. The first program is an SD
program called the Military Strategic-Tactical Relay System (MILSTAR), o
and it was successful in using this technique. The second program e
is an ASD program called Air-to-Air Strategic Missile (AASM). This
program was originally planned as being an FY 85 new start. However, ___._‘
in order to awvoid the probable CRA delay in starting the program, it is
currently trying to reprogram same funds into FY 84 so that it will not i
be classified as a new start in FY 85. Another technique mentioned

occurred as a result of a delay in awarding a production contract. The
delay was attributed to the CRA. Therefore, in arder to get the work

started, the contractor was funded for the production efforts under the
existing research and development contract.

Comnents Concerning CRA Guidelines. Most of budget analysts felt
that the guidelines were pretty vague and not very explicit. They AR

especially remarked about the ambiguity in the definitions of "new ]
start® and in "operate in a prudent manner.® Not only are the terms ’

ambiquous in the guidelines; but, when an interpretation is requested, .w

different responses are given. The following are four somewhat . ¢
different definitions of new starts as explained by four different S
S

N
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* A new start is a new effart or a new program element (PE).

l R Also, in research and development, a new budget program

activity code (BPAC) {(one level below a program element)

is a new start. -
* A new start is a new PE. Also, a new BPAC may be a new
start. Furthermore, a production contract is a new start. K

It is controversial as to whether, if a long lead effort is s
considered a new start, the production effort may or may oo
not be a new start. New start definitions are caveated by
the CRA Congressional language.

* A new start is a new PE or RPAC. This is caweated by specific
Congressional language.

* If the long-lead effort is considered a new start, then the
production effort is not considered a new start. Also
changing the PE of a research and development effort from
63XXX to 63XYZ is not a new start.

Most commented that they would rather have the guidelines be vague _,.«
than too specific. With vague guidelines, there is more flexibility M
in the interpretations. On the contrary, one interviewee felt quite
strongly about it being more advantageous to have more specific .._
guidelines, because we now operate in confusion. One interviewee T
felt that the future guidelines would have less language in them fram

Beadquarters AFSC, and he expected more of the interpretation would be
delegated to the production divisions. A few cammented that the CRA

guidelines should be sent in July (before the SPOs have to do their

official forecasts for Headquarters AFSC). One budget personnel felt -
that some SPOs are more cautious in their interpretations than others .._
regarding what is meant by "operating in a prudent manner." He felt x
that those who were more cautious would say that the quidelines were ~
vague. In contrast, those who were more apt to take some risks would ‘*
say that the guidelines were sufficient. One interviewee claimed that ~
the budget process gets in disarray with a CRA. BHe felt that the CRA :
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unnecessarily interferes with and restricts the program manager's
program activities. One budget analyst felt that programs were unduly
hurt by the local interpretation of the CRA guidelines when really the
CRA restrictions are primarily at the appropriation level. Another
felt that Congress should address the problems of the vagueness and
explain their intemt.

Proposed Changes and General Comments Regarding a CRA. The
proposed changes from the interviews are presented below:

*

*

Do away with a CRA.

Let the SPOs cperate as if they had all their budget amthority
on 1 October. The exception to this would be programs that
were an issue in Congress or new starts.

Congress should discipline themselves to get ocut of the
predicament of having to pass a CRA every year.

If Congress does not pass an appropriation bill by
30 September, they should be fired.

If a CRA is necessary, then Headparters USAF should send the
CRA guidelines down early so that personnel receive them in a
timely manner. Also, the guidelines should clearly reflect the

intent of Congress regarding which programs to move out on and
which programe to defer.

Want good definition of "new start®™ and have the same
definition at all lewvels (i.e., 0SD, HQ USAF, HQ AFSC, etc.).

Give more time to do the CRA exercises requesting funding
requirements for the first 30, 45, 60, and 90 days of the
fiscal year. On second , do not ask for a 45-day
requirement as it is difficult to calculate requirements for a
part of the month. Monthly increments should be the smallest.

Define how much you can cbligate. ot sure if the 30-day
requirement should reflect funds for only 30 days worth of
werk, funds for first efforts or funds wanting to

obligate during the first 30 days of the fiscal year.
When planning for a CRA, should be able to fund all the dollars
needed for ongoing efforts for the year in the first thirty

days. For the next sixty days, should request funds to cover
contract changes.
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* The two year budget has merit and may help to avoid a CRA.
* If changed the fiscal year start date fram 1 October to __k__A
1 January, would like to think it would awoid a CRA, but it o
probably would not.

* Launch services at Vandenberg should be fully funded to avoid
impacting launches. e
* Test and Evaluation crganizations, such as the Air Force Flight L -
Test Center (AFFTC) and Arnold Engineering Development Center R
(AEDC) should get 100 percent of their approved budget for the
year up front as stated in the regulations. o
The following represents general comments that the program control -' p

interviewees had regarding a CRA: .
* Have become used to a CRA, 80 it does not impact the programs o
as much now as it used to. .
* A CRA mainly affects research and develcpment efforts (i.e., o
3600 appropriation funds). SR
* A CRA has become a way of life, If personnel do not plan on a
CRA, they are either naive or do not understand the system. ﬁjjf‘._j-_‘
* Managers should plan the execution of the budget so that the 2«—-
contractors do not have to stop work. RSN
* Unfortunately, Congressional intention is usually not known.
Therefore, this causes a lot of uncertainties and hesitancies. e
* Sometimes personal risks are taken under a CRA. This usually L""
occurs when someone finally takes a stand on a controversial or A
questionable interpretation of the guidelines. L
* The CRA has been used as an excuse to cover poor planning. For
example, new starts should not be planned to begin in October. o
* A CRA is just one more thing that allows bureaucrats to slow
down the system. It really should not bother anyone. Actually, i
it seems that pecple make more of a CRA than they should. o
* If serious about a CRA, then the base should be shut down if .
there is no CRA enactment on 1 October. T
* The fiscal year date change in 1976 was supposed to help avoid T
the CRAs, but it only helped temporarily. Now we consistently e
have the CRAs again. Sy
-
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Program Management
As indicated in Table IV, six program managers were interviewed.

Three of the interviews were given at ASD and three at SD. Information
regarding dsmographic data, impacts, comments about the CRA guidelines,
and proposed changes and general comments regarding CRA are presented.
Demographic Data. Of the six interviewed, two had only program
management experience while being assigned to AFSC. The other four
had other AFSC experience such as program control and contracting.
The experience levels of these personnel ranged from four months to 3%
years at their present assigmment. The average length of time in their
current position was 1% years. BHowever, the range for the mumber of

RS '._ )

7
[

years worked in AFSC was 5 to 15. The average number of years in AFSC
was 10.4 ysars. Thus, all met the work experience criteria established
earlier in the text.

PMMM@Q&% Most of the interviewees felt
that there had been no significant cost or schedule impacts caused by
a CRA on the programs they had worked on. Several cammented that a
CRA is something that should be planned for both internally in the
SPO and externally with the defense contractor. Those interviewed

()5 37 bF SiCIA

were currently working on ongoing programs. Some remarked that a
CRA probably has more of an impact on smaller and/or new programs.
A cauple of pecple remarked that there may be more of an impact on
programs using the 3600 appropriation funds versus programs using

the procurement appropriation funds (i.e., 3010, 3020, and the 3080

? appropriations). One personnel stated that he perceived a problem when
a program is trying to build up and has planned on needing and using a
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mach higher expenditure rate than the previous year, but is forced to
constrain its spending rate to the previous year for the duration of
the CRA period. Another program manager declared that it is really
hard to quantify the cost impacts because the contractors tend to carry
the program efforts and the associated costs during a CRA. Also,

an interviewee felt that programs in the laborataries such as the
Air Force Weapons Laboratory (AFWL) and the Air Force Geophysics
Laboratory (APGL) are probably more impacted by a CRA than the SPOs.
One program manager perceived no impacts on his program due to a (RA
as he has the contractor working on residual tasks during the CRA.
One interviewee pointed out, if the program does not get started

on schedule, then the usual consequence is that the costs go up and
the schedule is stretched. One interviewee stated that there were no
contracting impacts that he was aware of on the current F-16 program,
but there may be a problem with the F-16F as it will be a new start
in FY 87. Therefore, it may have problems if it is restricted under

a CRA. Ancther contracting impact mentioned was the observation that
the contracting persomnel have to do miltiple funding modifications at
the beginning of the year as they are forced to incrementally fund the
incremental funds (i.e., 3600 appropriation funds) for their respective
contracta. This interviewee also claimed that this was a very
inefficient way to operation. Another observation made was that the
govermment contracts typically get slowed down at the beginning of the
fiscal year. One of the six interviewed had no comments as he felt he
really did not know if there were any contracting impacts or mot. When
asked if they perceived any other impacts (other than cost, schedule,
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b or contracting), three of the six interviewed felt there were no other
5’ impacts. They supplied several reasons for this such as that they
had experienced personnel in the SPO, the program was a multi-year
procurement program, the program had high visibility and high dollars,
and the program was backed by Congress. The other three program
managers had several canments to make about the other impacts due
to a CRA. For example, it was mentioned that a CRA is an increased
administrative burden for everyone. Another statement reflected the
" concern regarding the uncertainties both from the govermment and
contractar point of view. It was also asserted that morale is
negatively affected during a CRA. One observation made was that good

govermment and contractor personnel leave the program when the delay of
the start of the program is too long. In addition, there was a comment
concerning the nsedless paperwork and inefficiencies which result in

:'_ increased costs to the taxpayers. Another interviewse related CRA
3 impacts to the current productivity issue. The point made was that,
. when the contractors have to use their own funds to cover the program
costs during the CRA period, they are prevented from using those
\ dollars for capital investment. This interviewee went on to say that
it is probably a mistake for the defense contractars to carry the
5 program at the beginning of the year. They should probably shut down
the program efforts in arder for Congress to see the real impacts.
Despite all the negative impacts cited, one interviewee mde

a point to bring up one possible good impact due to a CRA. This
. individual felt that a CRA gives Congress more time to decide on which 1
' new starts to start and prevents a proliferation of too many new starts. _____
.
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Comments Concerning CRA Guidelines. Four of the six program
managers had no comments regarding the guidelines. However, two
caments were made by the other two interviewed. One interviewee
stated that he felt that the guidelines were not really explicit.

He was not sure whether the problem was with the product division's
budget shop or higher up the budget chain-of-command. Furthermore,
he felt that the guidelines tended to be late, confusing, and required
considerable interpretations. He did ponder that perhaps it is better
that the guidelines are vague in arder to allow more flexibility. The
second interviewee who offered comments regarding the CRA guidelines
stated that he had never understood the guidelines. He contended that
it is "hard to get a straight story from year to year.® He definitely
ws opposed to the guidelines being too specific because that would
reduce the flexibility of the interpretations.
Proposed Changes and General Coments Regarding a CRA. The
proposed changes from the interviewees are presented here:
* No major changes to current policy suggested.

* Have autamtic CRA provisions in previous year's appropriation
bill rather than passing a separate CRA act.

* thile under a CRA, ongoing programs should automatically get a
percentage of the budget for the new fiscal year versus being b
restricted to last year's budget. LS

* Make provisions for new starts. Would suggest that if a new
start has been anthorized, then allow it to begin at some
percentage of the fiscal year budget under consideration.

* Should have some way to allow more research and development - 2]
efforts to go ahead so that they do not lose good people. s
- _'.4_:.{

Perhaps Headquarters APSC should let new starts begin when X
they know they are a high priority item. AR\
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* Do not have a CRA! A CRA should be an exception to the rule.
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* It seems that the appropriation bill gets hung up for just a
: couple of controversial issues. Therefore, the controversial
- issues should be set aside and the remainder of the proposed
1 biil should be passed.
5 * Make a law that if there is no signed appropriation bill by
- 30 September, then the signed authorization bill or the Unified
Federal Budget, whichever is lower, should become effective on
1 October.
_' * Do not set aside controversial issues on the proposed appropri-

ations bill and pass the rest; because, tactically, it is bad.
The following represent general comments that the program managers
= had regarding a CRA:

* Should encourage Congress to get the appropriation bill passed
on time to avoid a CRA.

* A CRA is better than nothing. However, an approved
appropriation bill is definitely better than a CRA.

* The federal government employees should not have the burden
of the inefficiencies caused by compensating for Congress's
repeated inability to get the appropriation bill signed by
30 September,

i * CRA is a shoddy business practice.

* Congress complains about year-end spending, but the SPO is
- forced to wait to spend their funds because they do not get
their full budget authority until late into the fiscal year.

' * People tend to use the CRA as an excuse for not being efficient
managers. For example, if they are behind schedule anyway,
then the managers use the CRA as an excuse to take pressure
off themselves. There always seems to be a way to awoid the

potential CRA impacts. The program managers should be held
accountable to their baseline.

| WL e e e

g Chapter Sumary s
The previous text is merely a compilation of the data collected
E from the forty interviews that were given during June and July 1984. T
:{ The views presented reflect the perceptions of those interviewed and “"'
not necessarily the perceptions of the author. Hence, the next chapter
4 .
. will be an analysis of the data presented in this chapter. - 1
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IV. Data Analysis

Introduction

The previous chapter reflected the data obtained from the forty
interviews. This chapter will focus on summarizing the data and
presenting the prevalent views of the interviewees. The following
topics will be discussed: demographic data, perceived impacts, the
CRA guidelines, proposad changes and general comments, and adjustment
techniques and inefficiencies.

Demographic Data
Table V shows a summarization of the demographic data. An

analysis reveals that 62.5 percent of the interviewees had work
experience outside of their current area. For example, ten of the
eleven budget analysts had previous experience working in program
control. The balance of the interviewees (37.5 percent) had only
experience in their current work area. For example, seven of the
nine contracting personnel had only work experience in the contracting
area. The average mmber of years in their current job for the forty
interviewed was 3.7 years. In addition, the average number of years
in APSC was 13.1 years. All forty met the pre—established criteria
pertaining to the mmber of years in the current job or the number of
years in AFSC. The main factor regarding the rationale for the higher
mmber of people interviewed in program control and budget analysis
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TABLE V
Summry of Demographic Data

Program Contracting Budget  Program
Controllers Personnel Analysts Managers Total

Worked only

this area 5.0 7.0 1.0 2.0 15.0
K Workad other
‘. job areas 9.0 2.0 10.0 4.0 25.0

Total 14.0 9.0 11.0 6.0 40.0

Average years

at present job 4.0 4.6 3.7 1.5 3.7
_‘; Average years
‘: in m 12.7 14-1 1‘0‘ 10.‘ Bol
3 -
versus the lower mumber in contracting and program management is that
f.. the program control and budget personnel are more directly involved
! with a (RA. Also, the involvement occurs at lower work levels in the
t program control and budget offices.

RIS . EERCNEREARN

Perceived Impacts
Almost all of the interviewees perceived that there really were
EZ: no severe cost, schedule, or contracting impacts on the programs they

were currently working on or on any they had previously worked. Most
mentioned that a CRA really has the potential of causing the greatest
amount of negative impacts to programs that are classified as new
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starts. Several mentioned techniques that have been used to awoid
impacts to ongoing programs. These techniques will be discussed later.
Though the majority of the interviewees felt that a CRA does not
significantly impact the programs, they did feel that there were
definite negative impacts on personnel. The list of these impacts
on persomel includes uncertainties, confusion, low morale, incon-
veniences, administrative burden, wasted time, wasted manpower, and
indecisions. The general feeling seemad to be one of wishing there
were a way to reduce the confusion that occurs when a CRA is in effect.
Arother common concern among the program controllers and budget
amalysts was the helplessness associated with the official forecasts
that are submitted to APSC. It seems that the program controllers
who fill out the forecasts are in a no-win situation. Typically the
forecast exercise begins in July with the submittal to AFSC due by the
end of July or August. Hnngiventheforecastsheets:tbeprogm
controllers are typically told to assume a CRA for 90 days (possibly
longer in FY 85 to due elections). However, that is the extent of the
guidelines given for the forecasting. The CRA guidelines are generally
not given to program control personnel until sometime in October.
Therefore, the assumptions made for the forecasting exercise are not
usually borne out when the first quarter of the fiscal year comes
around. Common discrepancies are that the first budget authority
released to the SPOs comes later in October than estimated. Therefore,
not all the funds forecasted to be obligated in October do, in fact,
get obligated. Also, the SPOs frequently receive less budget authority
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during the CRA period than they had assumed when forecasting. Further-
more, when the appropriation bill is finally signed, the SPOs often get
less funds than they had assumed. Consequently, they spend much time
refiguring the budget to determine what must be cut/deferred/rescoped.
The net result is that, because of the CRA period, funds are obligated
at a slowar rate and at reduced levels than what was expected when the
forecasts were done. The effect on the slower obligation rate has a
snowball effect on the expenditure rate. When obligation rates are
slowed down and are at lower levels, this necessarily causes the
expenditure rate to slow down and be at lower levels. Unfortunately,
the program personnel are criticized and the programs penalized for
having low expenditure rates when the AFSC budget team visits the
product divisions for the Program Financial Reviews in the May-June
timeframe. One program controller at Space Division said that a letter
had been sent out by the Space Division commander stating that if the
expenditure rate of an SD program is not at 60 percent by the end of
the fiscal year, the program will have a budget cut in the following
fiscal year. The paradox which currently exists occurs because,
during a CRA, budget authority is released at a slow, reduced level.
Therefore, funds are cbligated and expended at a slow, reduced level.
Furthermore, since the appropriation bill is not signed until well into
the fiscal year, the SPOs do not receive their full budget authority
until about midway through the fiscal year. Therefore, this delay
causes a lag in the obligations and expenditures. Then, when the
Program Financial Review occurs, the SPOs are criticized and penalized
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for having low obligations and expenditures (as compared to a standard
that does not take into account the delay caused by a CRA).

The CRA Guidelines ‘

All the interviewees felt that the CRA guidelines were very vague.
Most felt that they preferred them to be vague versus too specific.
They believed that, if the guidelines were too specific, it would
inhibit flexibility in interpretation. This lack of flexibility would
probably be detrimental to many programs. Several program controllers
felt that the guidelines were confusing and that they usually had to
call the local budget analysts for interpretations and additional
guidance. It seems that because of the vagueness of the guidelines
and the lack of understanding the Congressional intent, the budget
analysts at various levels in the chain-of-command are reluctant to
make quick decisions on what should or should not be permitted during
the CRA. Therefore, there is a lengthy time of indecision in the
Sk0s as the program control persomnel await guidance from the budget
cammnity. Some of the more seasoned program control personnel try
to aggressively tackle the CRA dilemma, but they are often constrained
by what their local budget analysts will approve. Scme of the local
budget analysts that work for the Comptroller at the product division
attempt to be aggressive during the CRA. Hence, they are willing to
take greater personal risks in determining what can and cannot be done
during the CRA. It seems that the degree of risk the budget analysts
are willing to assume fluctuates. Apparently, more risk is taken until
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a problem occurs because programs were allowed to obligate more than
the total finally received after the appropriation bill was signed.
This forces the SPO to hurriedly decbligate funds. Afterwards, the
1 budget personnel become extremely conservative on what is allowed to
” be chligated during the CRA.
The budget analysts and program control personnel felt that "new
start” and "cperate in a prudent manner® should be better defined.
(Reference Appendix B for a sample of the CRA guidelines issued to the
SPOs at Space Division during the FY 84 CRA.)

Proposed Changes and General Caments

Many suggestions were offered as proposed changes. Most suggested
that something should be done to get Congress to pass the appropriation
bill on time. Most felt that changing the fiscal year start date from
lmtoberwlﬁumrynndonlytalptmaruy, if at all. They
based their view on the fact that the change of the fiscal year start
date back in 1976 fram 1 July to 1 October only averted a CRA for
the first two fiscal years following the change. Since then, a CRA
has occurred each fiscal year. Some comments were made regarding

A D

'_ changing the fiscal period fram one year to two years. 1 few of those
interviewed felt that this could be a partial solution. However, they
felt that, in addition, Congress must be given some type of incentive
to pass the appropriation bill on time. WVarious other unigue proposals
and comments have been presented in the preceding chapter.
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. Adjustment Techniques and Inefficiencies B
P Since a CRA seems to be the rule rather than the exception, many _‘__

B of those interviewed have learned to use some adjustment techniques to
; . cushion the impacts caused by a CRA on new starts or ongoing programs. f;
& For example, to awoid impacts on new starts two techniques were -:--t

mentioned. The first is to try to justify why the program should not

be classified as a new start. Sometimes this is accomplished by a
convincing argument that the program is not really a new start but, S
: instead, a modification to an existing program. This has been done
\ at ASD. A second way to awoid impacts on a new start is to try to get
' funds reprogrammed a year before the intended start. This is currently --"
being done on the AASM program at ASD. Several adjustment techniques
have been used on ongoing programs. Some of these techniques include
variationsoncontractoptions,year—etﬂspe:;dim,andformd

This

financing. (Forward financing is the request and approval to use >
.: : 7
X current year 3600 funds during the next fiscal year for effort done -

during the next fiscal year.) Other techniques involve an increase
\ in risk on the part of the defense contractors supporting the program.
N These and other techniques consume a great deal of time and resources.
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Almost all of the interviewees pointed out the extreme amount of s

inefficiencies that take place during a CRA. Some of the ineffi- :
ciencies occur as a result of trying to predict the CRA guidelines i
3 and the interpretations of the guidelines. Some occur as a result of ..:.
techniques tried in order to avoid the potential impacts of the CRA to
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the program cost, schedule, and contracting activities. Though some
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of the adjustment techniques used to avoid or reduce the CRA impacts
may appear questionable, they are being used by dedicated personnel who
feel, if their program is not the subject of Congressional controversy,
the intent of Congress is for their program to continue without being
impacted by the CRA. Thus, they try to do everything they can to
prevent their programs from being affected. They feel their job is

to try to acquire weapon systems on time and on cost; and, despite

the obstacles, they try to achieve this goal.
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V. Conclusions and Recommendations

Introduction
The following text presents conclusions and recommendations based
on the data collected for this research effort.

Research Conclusions and Recommendations

In conclusion, the researcher gleaned evidence that the
perceptions of the CRA impacts at the working level in APSC are
that a CRA does not significantly impact the AFSC programs. However,
anple evidence indicates that a CRA does cause substantial detrimental
inpacts on the working level personnel in AFSC. In particular,
four work areas were studied. These areas were program control,

contracting, budget analysis, and program management. The concensus
in each area was that they and their co-workers were impacted to scme
degree by the mass confusion, lack of decisive actions, and dramatic
increase in workload and inefficiencies that seem to epitomize the CRA

period. Throughout the forty interviews, a sentiment of needed reform

(to the current situation of a CRA enactment each fiscal year) was

clearly evident. Since the majority of the interviewees felt that a

CRA causes negative impacts on personnel such as confusion, indecision,
low morale, and so forth, the author believes that something should be
done to reduce and/or eliminate these effects. Clearly, the CRA is a

deviation from the normal flow of fund availability which can be dealt
with through careful planning and extraordinary effort. One is led to
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ask, however, how much better our management might be if we could
eliminate this yearly aberration. Failing that, there may be remedies
that the Air Force can pursue to alleviate the uncertainty and heavy
administrative burden caused by a CRA. One potential remedy is to
develop Air Force requlations to provide guidance for operating under a
CRA. The regulations should define a CRA and provide guidance on what
should and should not be done during the CRA period. Among other
things, the regulations should better define the terms "new start" and
"cperate in a prudent manner.® More steps should be taken in the
budget area to ensure that the SPOs are able to “"operate in a prudent
manner.* For example, one budget person has made new plans for
handling the probable CRA in FY 85. When the CRA is passed, he will
ensure either the FY 85 President's Budget as amended by Congress or
the FY 84 appropriated dollars will be made available for the programs
at SD. This is definitely a positive step forward inret;xcing the
impacts on programs and persomnel which occur due to the CRA.

A second recommendation is for the budget personnel to provide
the CRA guidelines and assumptions to the program control pecple at
the same time that the forecast instructions are provided. This
recamendation assumes the regulations governing a CRA do not come
into being. The author believes that CRA guidelines/regulations
should strike a balance between being vague~confusing-flexible and
specific-clear-inflexible.

A last recammendation would be to consider some of the responses

regarding proposed changes and general comments regarding a CRA. Some
of the following seem to have merit, but should be researched further:
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* Revamp the whole budget process at the beginning of the
year because the budget release is slow coming down the budget
chain-of command. :

* Abolish the time limit on a CRA. There should be only a
dollar limit.

* Exclude the procurement appropriations (3010, 3020, and 3080)
from some of the same restrictions as the 3600 appropriation
while operating under a CRA.

* Ensure funding under a CRA does not interfere with good
program managemnent.,

* Change the fiscal year to a two~year fiscal period. This may
be a partial solution in helping to get the appropriation bill
passed on time,

* Do not think that changing the fiscal year from 1 October -
30 September to 1 January - 31 December will help in getting
the appropriation bill passed on time.

* Should definitely have provisions to make a CRA effective on
1 October, if a CRA is necessary.

* A CRA should be the on to the rule. Steps should be
taken at higher s to ensure this.

Recommendations for Future Research
Several other related areas of research could be pursued. One
poesibility is to study the affects of a CRA on other AFSC crgani-
zations. For example, one could study the effects incurred at the
laboratories, the test centers, the ranges, and/or one or more of the
other product divisions not studied in this research effort.
Ancther possibility would be to look at the impacts at higher 2

levels or even in other Air Force commands. Also, along this vein, one o

could study other impacts caused by a CRA. For example, the relation RESRNG
Y ¥

of the impacts on pay and bonuses versus retention could be studied. fz}_ e
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Furthermore, a related area would be to study why Congress is
late with the appropriation bills. This my be helpful in determining
proposed changes to help lessen the frequency of late appropriation
bills.

An additional related area would be to research the problem of
low expenditure rates. The potential researcher could try to determine
what factors cause the rates to be low and the extent of the effect of
each factor. One may also consider developing new standards for rates
of obligation and expenditures which are adjusted for a three-month CRA
period.

Summary
In sumary, the study of the impacts caused by a CRA is one that

should be pursued further. The researcher attempted to do an initial
pilot study to guide others on areas to pursue. One would hope

that the responses made in the data section will be given careful
consideration as they were made by experts in the acquisition field
who have had to deal with a CRA in each of several years. Furthermore,
it is hoped that the data analysis, conclusions, and recommendations
will be read with an eye for insight and much needed reform to the
current situation.
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Appendix A: Sample of a CRA Punding Requirement Recuest
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DEPARTMENT OF THE AIR FORCE

SLADUIARTERS SPAL § OIVISION ASSC)
U ANGE . e At s ) TR v BOS J900 WUMOWAY POSTAL LENTES
108 ANGE £ £ 0000

26 AUG 1983

ACB

Operating Under Continuing Resolution (CRA) (AFSC Msg 2212252 Aug 83)

Sp/YBP SD/YGG SD/YRP AFSCF/BC
SD/YDM SD/YXP SD/YVG AFSTC/XR
SD/YEC SD/INP SAFSP-12 SD/ACBO

1. Please provide SD/ACBC No-Later-Than Close-of-Business
Friday 2 Sep 83 that {nformation requested by paragraphs one and
two of the AFSC message.

2. For information contact Charles Merlotto, ext. 30473.
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AFSC Mag 2212252 Aug 83

FRUM G aTware .

Assietaret Deputy tor Compiroug Cys to: g‘ccg
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AFSCF/CC
AFSTC/CC
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PRIORITY
PTA 00270 234 1605:51

PTAUZYUW RUBCAWATA07 2341431-RUU—RUWIEBA, -
IR U 2212282

P 2212252 AUG 83

FM HQ AFSC ANDREAS APB M//ACB//

T0 ALAFSC//ACB//

AIG 8028//DIRECTOR//

UNCLAS ALAPFSC 3132/83
SUBJECT: OPERATING UNDER CONTINUING RESOLUTTON AUTHORITY (CRA)
1. GIVEN THE CURRENT STATUS OF THE DOD APPROPRIATION BILLS AND
CONGRESS \OT OUE 10 RECONVENE PRIDR TO 12 SEP, IT IS APPARENT THAT
WE WILL HAVE TO OPERATE UNDER CRA. IN CROER TO JUSTIFY THE FY 84
APPORTIONMENT REQUEST THE AIR STAFF HAS REQUESTED THE FOLLOWING
INFORMATION:
A. OBLIGATIONAL AUTHORITY, BY APPROPRIATION, REQUIRED FOR 30 DAYS
OF OPERATION.
B. ONLIGATIONAL AUTHORITY, 8Y APPROPRIATION, REQUIRED FOR 435 DAYS
OF OPERATION.
C. OBLIGATIONAL AUTHORITY, BY APPROPRIATION, REQUIRED FCR 6U DAYS
PAGE 02 RUBOAWA7407 UNCLAS ALAFSC 332/83
OF OPERATTON.
D. OBLIGATIONAL AUTHORITY, BY APPROPRIATION, REQUIRED FOR 30 DAYS
OF OPERATION.
2. JUSTIFICATION STATEMENTS FOR EACH PERIOD, BY APPROPRIATION
SHOULD BE PROVIDED ALONG WITH THE REQUIREMENTS. ONCE MORE SPECIFIC
PROGRAMMATIC IMPACTS INCLUDING CONTRACTUAL INFORMATION IS REQUESTED
TO ASSIST OSO IN NIGOTIATIONS WITH CMB. WE MUST BE ABLE 1O
IDENTIFY THE EFFECT OF NOT HAVING MORE THAN ONE TWELFTH OF AN ANNUAL
FUNDING RELEASED FOR 30 DAYS, MORE THAN TWO TWELFTHS FOR 60 DAYS,
£IC.
3. FOR PURPOSES OF THIS MESSAGE, OBLIGATION AUTHORITY IS OEFINED AS
THE AMDUNT OF FY 84 FUNDS THAT WOULD BE ISSUED TO FIELD ACTIVITIES
AND PROOUCT DIVISIONS FOR 30, 45, 60, AND 90 DAY REQUIREMENTS. YOU
ARE REMINDED THAT UNDER CRA OBLIGATIONS ARE TO 8E CONSTRAINED TO THE
COST MANAGEMENT CONSIDERATION. COOMMITMENTS ARE TO 8E CONSTRAINED

’ &M LEVEL “HICH DIRECTLY SUPPORTS YOUR MINIMUM ESSENTIAU OBLI-

mm.

4. THIS TASKING PERTAINS TO OIRECT OHLIGATIONS ONLY. YOUR REIM-
BURSARLE AUTHORITY WILL 8F SEPARATELY OETERMINED AND WE ANTICIPATE
PAGE 03 RUECAWA7407 UNCLAS ALAPSC 312/83 N
IT WILL 6E FULLY SUPPCRTED.

PRICRITY PAGE 1
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S. REQUEST THIS INFORMATION SE PROVIDED BY 30 AUG 83. POINTS Of
CONTACT ARE MR. GEORGE BROWN AND MR. MICHALE NOVEL, ACEM, AUTOVON

e .
858-4206.

o

#7407

N

PRIORITY

69




UL 6 € 4 SO AT SR A A S AN S SN P N I et gt A e e e e e e e e e

Appendix B: Sample of CRA Guidelines

DEPARTMENT OF THE AIR FOH"E

A0S ANGILES ma sORCE mm- touua-mmv S04TAL CENTED
LO8 anaiLeS CA e

. ? 0CT 133:
;." -l! <‘.: ACB
+ et purating Under Continuing Raesolution Authority (CRA)
.. Syiee 50/ ¥GG SO/YNP SU/XR SAFSP-12
TS0/ 10M Sb/ k2 S0/ V6 AFSCF/BJ
, S0/¢EC Si/OMR AFSCF/PC SO/0E
3: L. As of tiday, we havz not raceived any FY84 funds. We do not anticipate
- any rzleasa for anotier two to three weeks and we have been “advised to
N . continua oparations i1 1 prudent nanner."
¥ 2. ‘nder ZRA, commitients and obligations against directed FY84 programs are

authorizad. The intunt of CRA is to provide for contiaued prudent operations
4nd o orotact cost and schedule, Until ‘we raceive a Budget Autharization,

- Si/ac8 will approva, on a case by case basis, the authority to obligate FY 84
B “unds,  wquasks far authority to obligate funds will include: document
Mrter, amaunt %) he dblijatad. effyrt, why it must be funded/impact, and the
find cia, A saipla fornat is attiched.

3. Addiionally, the follawing quidance is providad:

; 2. Sxpi~atinn date for tie CRA is {0 Nov 943.

. n. Cannot initiate any new multiyear procurement dr new starts.

- ¢. The new start peohibition is defined as follows: “...no appropriation
o or funds 1ada availabla or authority granted pursuant to this subsection shall
) ye usad to initiate or resume any project, activity, operition or organization
which i5 de‘inad as any project, subproject, activity, budget activity, proyram
2lanent, and sunproygram within a program. elament, and for investment items is
fyrtrer defined as 4 P:1l line item in a budget activity within an appropriation
account and an -1 line item which includes a program elament and subprogram
~1ament within an aporopriation account, for which appropriations, funds, or

- otaer authority wer: not availabl2 during the fiscal year 1983."

. d. Cannot accelerate/increasa the scope of 2xisting programs.

o a, Cannot oblijate funds whera Congressional committees have expressed
cricicism or hava indicatad reductions for specific programs.

4, Plaasa rafar any questions to your ACB budget analyst.

2 A
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. Info cy to: SO/CG

wa: vr"'"N o fon SD/CF
SR SO/PM




DEPAR IMENT OF THE AIR FORCE

ANt 45 S8 F N TUN AFSE)

. 0 e N e o= ANALIWAY SCSTAL CENTEN
IR ELRITL I A §
TV vz 10 oct 83
~*+ - Sample Letter Requesting Authority to Obligate FY84 Funds

SD/ACBIL

1. Request authority to obligate $2,500,000 be granted in order
to preclude work stoppage by Hughes-Douglas Corp. on contract
#F04701-84-C-0007. Planning PR #FY76168401110 was issued for
this purpose and submitted to SD/ACFC. Fund cite is as follows:

5743020 154 4730 29XXYZ 051300 00000 12345F 594200 F94200

JAMES W. BOND, Colonel, USAF
Director, Program Control
Deputy for Space Proqram XY2

1st Ind, SD/ACBI 11l Oct 83
TO: SD/YXZ

Authority to obligate is hereby granted.

WARREN A. CARLSON copy to: SD/ACFC
Chief, Investment Programs Division
Directorate of Programs/Budget

SAMPLE
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