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April 26, 1993 .- ED T E

The Honorable Ronald V. Delluns MAYO 4 1993
Chairman, Committee on Armed Services
House of Representatives

The Honorable Sam Nunn
Chairman, Committee on Armed Services
United States Senate

In response to continuing concerns about the Department of Defense's
(DOD) ability to effectively manage its acquisition programs, Congress

Dm.,V-.,-,, 5 enacted the Defense Acquisition Workforce Improvement Act on
November 5, 1990. The act requires the Secretary of Defense to establish
an acquisition work force with specific experience, education, and training
qualifications. Specific provisions of the act require the Secretary of

_ __ Defense to (1) establish a management structure and policies and
Acoes!O-Oen For regulations for implementing the act's provisions, (2) establish

SkTi-S G RA&t •ar qualification requirements, (3) provide training and education to meet
I DTIC TAB 0 these requirements, and (4) enhance civilian opportunities to progress to

U. ."r-oanoed 0 senior acquisition positions.SJu., i 1 en't 10t

The act requires that we determine whether DOD has effectively
By .. implemented the act and make any recommendations appropriate to meet
_ l r," ton/ the act's objectives. This report evaluates I)O)'S implenmentation efforts

A-., •I, bU1t-t1 Code8 through January 1993. The act also pernmits Do[ officials to waive specific
pIav• amd/or qualification requirements pertaining to program managers and other

Stit 3eooial acquisition personnel. The act requires us to report annually on DOD'S
compliance with those waiver provisions.'Mi I
We have also recently issued another report that discusses the acquisition
work force as well as many other acquisition issues.' That report looks at
the acquisition process from a historical perspective and offers some
suggestions for change.

Results in Brief DOD has established an acquisition work force management structure andissued implementing policies an(d regulations as required by the act. It is

too early to assess the overall effectiveness of the management structure;

- a'Acquisition Ma na Waivcm ti, At(Iiisiti(.ii Work Force TrainingF, E(iucatio,~ a.I( Exicnence
1 -•1-,U. A Req uiremenls(GAOIN.lAD 4.r.1 tfr l=,i)

u e f'uWeapons Acquishn A Rare -l ____h __y for l"min o.(IitiL( ((;AO 'NSIAP-93-1 i. Dec 1992).
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however, DoD has experienced some delays and difficulties in
implementing some of the act's provisions. Although some start-up
problems are to be expected, some of these may have been avoided if a
management structure that was consistent among the services and
invested with the necessary authority in key positions had been
established. (See app. I for details.)

DOD has identified and designated over 127,0003 acquisition work force
positions. However, the process of determining the specific qualifications
of each member of the work force is proving time-consuming. Delays in
completing this proces; may lengthen the time individuals take to meet
training, education, ane. :xperience requirements. Also, Dot) is
experiencing difficulties in developing the required management
information system. (App. 11 discusses these issues in further detail.)

DOD has established a Defense Acquisition University, a consortium of
16 existing Army, Navy, Air Force, and inon) schools: Although the
curriculum and allocation of classroom slots and training funds are to be
centrally managed by the- university, it is too early to determine the
effectiveness of this consortium arrangement. However, there are already
concerns that a training backlog for certain mandatory courses will
develop. (See app III for a more detailed explanation.)

Major uncertainties and concerns exist within i)on regarding the inteiit and
implementation of the act's requirement to select the best qualified
ridividual for an acquisition position and ensure that no preference for

military personnel is used iii considering candidates. noD administrative
and legal concerns, as well as questions regarding the intent of the act,
have resulted in actions that do not achieve the act's objectives. In
addition, the Navy and Air Force have each developed proposals for
meeting the act's re(luirements, but these proposals have not been staffed
or implemented. Also, sonie in nOD have questioned the legality of the
proposals. These proposals are lintited to senior acquisition positions for
major progranms and other critical positions that are predominantly held by
military personnel. We believe these proposals are feasible and more
consistent with the act's objectives and requirements. (See app. IV for
details.)

Uncertainties also exist within xit regar(ling the intent of the act's
requirement to "substantialdy" inck ease the proportion of civilians in

'In the Annual In 9p, n t ! lo , I'r,,.sidt i lt an lld t •,Lco rss. iv.',ssed .lanuary 19. I 9Y.. i)i1) relp rted that it
had identified apJj sr isls;i lll Yi 1(X) Vl s-tl iii:, i ,itmissis I liw ,ver.. slt, cif f lu ails ofn that number
were ntit availaleh,
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critical acquisition positions. Positions designated for military personnel
only are based on somewhat subjective determinations that have been
unevenly applied by the services. Citing the Air Force's high proportion of
military acquisition personnel, both Army and Navy officials have
concluded that this requirement applies primarily to the Air Force. As a
result, the two services axe not planning to make substantial changes in
the current proportions of military and civilian personnel. (App. V has a
more detailed explanation of this issue.)

Matters for Congress should consider whether the Defense Acquisition Workforce
Improvement Act's prohibition on preferences for military personnel for

Congressional acquisition positions should, at least in the interim, be limited to senior
Consideration acquisition positions for major programs, as well as other critical positions

that have been predominantly held by military personnel. Since those
positions account for a large share of those that have been limited to
military personnel, such a linutation would appear to be consistent with
the objectives of the act. Also, such a lintitation would signiificantly reduce
administrative difficulties cited by non) and would be consistent with the
Navy and Air Force proposals.

Congress should also consider clarifying (1) the act's requirement to
substantially increase the proportion of civilians in critical acquisition
positions and (2) whether this requirement applies to each service
individually or to noD as a whole.

Recommendations We recommend that the Secretary of Defense take thie following actions:

. Ensure that the services are consistent in providing sufficient authority to
the management positions required by the act to effectively and efficiently

carry out the provisions of tlie act.
9 Assess Navy, Air Force, and any other proposals for selecting the best.

qualified individual for an acquisition position to ensure that service
procedures satisfy the Defense Acquisition Workforce inprovement Act
and any other laws and policies.

Agency Comments In commenting on a draft of this report, Don generally agreed with our
findings and recommendations. Hlowever, t)D)O stated that the Defense
Acquisition Workforce Improvement Act does not require military and
civilian personnel to compete for acquisition positions. While we do not
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believe that the act requires competition for each and every position, we
believe it intends that acquisition positions be open to both military and
civilian personnel on an equal basis. Appendix VI contains DOD'S written
response and our evaluation.

Scope and We obtained information on the management structure, policy, and
regulatory framework for implementing the Defense Acquisition

Methodology Workforce Improvement Act from officials in the Office of the Director of
Acquisition Education, Training, and Career Development Policy.
Information on the implementation of the act was obtained from the
director of the acquisition career management office for each service and
DOD agency as well as from other officials in these offices. We also
interviewed officials in the Office of the Assistant Secretary of Defense
(Force Management and Personnel) to obtain their views on certain
provisions of the act, and officials at selected commands within each of
the military services to obtain information on how the act Is being
implemented at lower levels.

We conducted our review between February 1992 and January 1993 in
accordance with generally accc pted government auditing standards.

We are sending copies of this report to the Secretary of Defense. We will
make copies available to others on request.

Please contact me at (202) 512-4587 if you oi your staff have any questions
concerning this report. Other major contributors to this report are listed in
appeihdix VII.

Paul F. Math
Director, Acquisition Policy,

Technology, and Competitiveness Issues
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Aplpendix I ........

Provisions Establishing Acquisition Work
Force Management Structure and Policy

The Defense Acquisition Workforce Improvement Act ()AWIA) requires the
Secretary of Defense to establish a management structure within his office
and the military services for implementing the act's numerous provisions.
The act also requires the Secretary of Defense to establish policies and
regulations to effectively manage the acquisition work force. These
policies and regulations are to cover hiring, education, training, and career
development and ensure that the act, to the maximum extent practicable,
is implemented consistently among Department of Defense (i)m)
components. While it is too early to assess the overall effectiveness of the
management structures in place, we have some concerns regarding the
level of authority invested in key positions and the inconsistencies among
the services in implementing the management structure.

Manag,,Dement not) has established an acquisition work force management structure as

required by the act. The Under Secretary of Defense for Acquisition has

Structure Established, appointed a Director of Acquisition Education, Training, and Career

but Inconsistencies Development and prov=ided him four permanent and two temporary staff
Exist to assist in performing duties assigned to the Under Secretary under the

act. The Director is the focal point within t)01) for (1) implementing certain

provisions of the act, (2) providing guidance and coordination on
acquisition work force issues to the services mad defense agencies, and
(3) preparing an annual report on the status of the defense acquisition
work foice. The report for fiscal year 1992 was, released JIumary 19, 1993.
The Director stated that he has the authority, staff, and top management
support needed to fulfill his responsibilities, but stressed that continued
top management support is essential to fully and effectively fulfill his
responsihilities.

Each military service has established the position of I)irector of
Acquisition Career Management ()ACNM) to serve as the focal point for
implementing the act's provisions. The basic fullnctio(ns of the IACMS and
their staffs include identifying all acquisition-related posilions,
establishing an acquisition corps, and issuing guidance to further expiamn
the policies and procedures needed to iIlI)lIenment DAWiA. I lowever, the

staffing of the t. position varies significantly amiong the muilitary
services.

The Navy appointed a civilian in the Senior Execulive Service as its
full-time D)A(M in November 1991 and provided hinm with a staff of
10 employees.
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Provislons Establishing Acquimition Work
Force Management Structure and Policy

The Air Force has not yet appointed a DAC'M but did appoint a civilian at the
GM-15 level in January 1991 to serve as a full-time acting director. He has a
staff of nine employees.
The Army assigned DACM responsibilities to the Military Deputy to the
Assistant Secretary of the Army for Research, Development, and
Acquisition-a three-star general. A colonel serves as a full-time Deputy
DACM with a support staff of II employees. According to the Army Deputy
DACM, the Army assigned a three-star general as the DACM because it
believes this level of authority is needed to ensure the act's
implementation. The current D)A(CI--the third person to serve in the
position since it was initially filled in August 1991-was appointed in
September 1992. The Deputy DACNi has been in that position since it was
created and often represents the Army DACNI.

The act requires that the Director of Acquisition Education, Training, and
Career Development also serve as the D.ACNI for the Office of the Secretary
of Defense (OSD) and DOD agencies, but due to his work load, he delegated
his DAcm responsibilities to one of his senior-level staff.

Although it is too early to assess the effectiveness of the management
structure, the inconsistencies among the services in the establishment of
the offices of the DACMS raise a number of questions regarding the level of
authority required for the position. For example, the services have to
varying degrees, experienced some difficulties in implementing the act's
provisions. Some of these difficulties, which are discussed in appendixes
II and III, stem from the central management role the DAC.Ms play in
obtaining information required from the acquisition commands and the
difficulties of coordinating and resolving differences aniong commands
within the services.

Although the extent to which such problems could have beer. more
effectively or expeditiously resolved is speculative, they do raise questions
regarding the impact of the Air Force's reliance for the past 2 years on an
acting DACM at the GM-15 level. According to this )ACNi, he is routinely
required to deal directly with general officers iund mwembers of the Senior
Executive Service at headquarters and various comniands in coordinating
positions, seeking information, mad ensuring consistency across
commands and acquisition functional areas.
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Provisions Eatablishing Acquisition Work
Force Management Structure and Policy

--equired The Secretary of Defense, generally within the statutorily specified time

frames, has issued a series of implementing policies and regulations. These

"Implementing Policies policies and regulations address all aspects of the act and establish overall

and Regulations Have DOD policy on (1) identification of the work force, development of the
acquisition corps, and establishment of critical positions; (2) the effectiveBeen Issued management of the acquisition work force; (3) the mandatory and desired

education, training, and experience standards for each acquisition
position; (4) the establishn ient of a management information system
capable of providing standardized data on acquisition positions and those
persons filling them; and (5) the establishnment of a Defense Acquisition
University. Our review of these policies and regulations found that they
are consistent with the provisions of the act.

Each military service has issued internal guidance on various provisions of
the act. For exaunple, the Army and the Navy have issued instructions on
how to identify acquisit ion p)ositions, wui(t the Air Force issued guidance on
certifiation procehures for acquisition personnel. Additionally, the
military services and osin have used internal policy guidance, local
command briefings, periodic niewsletters, and brochures to educate and
disseminate information to the work force.

The military services and Ix)3) agencies plan to publish additional
implementing regulations, which currently are in various stages of
completion.
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Appendix II

Provisions Establishing the Acquisition
Work Force

To establish an acquisition work force, the act requires the Secretary of
Defense to determine which positions are acquisition-related. The act also
require: the Secretary to

" specify critical acquisition positions-those senior positions which carry
significant supervisory or management responsibility and which are
generally filled by civilians in grades GS-14 or above or military personnel
in grades 0-5 and above;

"* establish anl acquisition cotl)s of highly qualified military and civilian
acquisition specialists; and

"* establish a management information system to monitor various personnel
actions, such as training, education, and experience of the acquisition
work force, and supply data for an annual report to Congress.

Although not exp)licilly required b)y the act, the Secretary of Defense
instnrcted each of the milituy services and i)[m agencies to identify the
persons serving in acquisition positions.

While the services are moving forward in identifying positions and
establishing an acquisition corps, the process to identify each person's
qualification requirements is proving time-consuming. Efforts to create
and validate a management information system are underway. However,
according to service tumd ion officials, this is a difficult and lengthy
process.

Identification of the has essentially completed its initial effort to identify the acquisition

work force. Each military service and lx)n agency has identified most of its

Acquisition Work acquisition-related positions, including those considered critical. As of

Force Is Essentially January 1, 1993, the military services and t)0)ij -agencies had identified over
127,000 acquisition positions, of which about 17,600 were identified as
"critical. (See app. V.) According to service officials, there will be a
continuous process of reviewing positions to determine whether they
should remain in the acquisition work force.

Once all the positions have been identified, the individuals filling those
positions must be identified and their qualifications reviewed. As of
January 1, 1993, the military services annd im)1) agencies had identified the
majority of the inctumbents in the acquisitiolm work force and had begun
identifying their training. edhucation, and experience levels anid
rln irel i ttil us.
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Provisions Establishing the Acquisition
Work Force

DOD officials said this process is time-consumning and is making it difficult
to meet other provisions and objectives of the act. For example, planning
and arranging for acquisition training and education courses are difficult
when the requirements are uncertain. In addition, difficulties in identifying
and obtaining the training and education required by the act may lengthen
the time it takes some individuals to meet certain work force qualification
requirements.

Acquisition Corps Is The military services and [)ont agencies are working to establish an
acquisition corps by October 1993, as required by the act. Each acquisition

Being Established corps will be a group of selected senior civilian employees (GS-13 and
above) and military personnel (0-4 and above) from the acquisition work
force. Membership in an acquisition corps is important because, after
October 1, 1993, it will be a prerequisite for future appointments to critical
acquisition positions.

The Army established its acquisition corps in October 1989 prior to the
enactment of DAWIA. The Army modified its corps eligibility requirements
to ensure compliance with i)AWIA by extending its membership to civilian
employees and military personnel who meet the DAWIA requirements.
Civilian employees currently filling critical acquisition positions can
decline corps membership and remain in their position, but they will not
be eligible for any other critical position without a waiver of the
membership requirement. Corps membership gives the employee priority
in attending required acquisition-related training courses. Also, as required
by the act, prospective Army corps members are required to sign mobility
agreements--agreements to relocate as necessary to fill acquisition corps
positions-as a condition of corps membership. As of December 30, 1992,
1,4&3 military personnel and 1,780 civilians were in the Army's acquisition
corps.

The Air Force approved a plan establishing its acquisition corps
requirements on October 15, 1992. Similar to the Army, incumbents
assigned to critical acquisition positions prior to October 1, 1992, can
remain in their position. However, if someone assigned to a critical
position from October 1, 1992, to October 1, 1993, declines membership in
the corps, that individual will not be allowed to remain in the position
without an approved waiver. The Air Force DACNI told us that he expects all
of these people to accept membership in the corps.

Page 1 2 GAO/NSIAD.93-129 Acquisition Management
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Provisions Establishing the Acquisition
Work Force

The Navy has issued interim policies and procedures for developing its
corps and has begun identifying eligible personnel and soliciting
membership for its corps. OSD is developing guidance for establishing an
acquisition corps for ooD agencies. Military service and OSD officials state
that they are optimistic that the acquisition corps provision of DAWIA will
be fully implemented by October 1,1993.

Some Difficulties DOD has experienced some difficulties in developing the management
information system required by the act. According to DOD officials, the size

Exist in Establishing of the work force and the amount of information required on each

the Management employee make this a difficult and lengthy process.

Information System DOD officials stated that they have demonstrated that the management

information system can function effectively. A test run of the system in
July 1992 indicated that it would function properly. Even though this test
was successful, it used only a limited number of data elements. Some
questions remain as to whether the system will function properly when all
the data have been entered. Not all of the required personnel data have
been submitted by the military services and DOD agencies. Some of the
data are not automated and must be gathered manually, whiqh is
time-consuming. In addition, the data must then be validated and entered
into the system.

The management information system was intended to collect and present
data for use in preparing the annual report, which is required by the act for
fiscal years 1991 to 1998. According to i)or officials, the management
information system was not used to prepare the annual report submitted
on January 19, 1993. Instead, component records were used to provide the
data for the report. Nevertheless, once all data are available, validated, and
entered into the system, the management information system should be a
useful tool in managing the work force and producing the annual report.
Military service and i)o)n agency officials estimate that the system will be
substantially completed during fiscal year 1994.
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Appendix Ill

Provisions for Providing Training and
Education

The act established education, training, and experience requirements for
specific acquisition positions, and it requires the Secretary of Defense to
develop requirements for positions not explicitly covered by the act. The
act provides staggered deadlines for meeting these requirements, the latest
being October 1, 1993. The act also requires the establishment of specific
education and training programns to help employees meet the qualification
requirements. Primary among them is a Defense Acquisition University,
through which all mandatory training courses are to be centrally managed.
The other programs are scholarship, tuition assistance, internship,
cooperative education, andl student loan repayment programs. The act
required the Secretary of Defense to have the university established by
August 1, 1992, but it gave no specific deadlines for the other programs.

The Defense Acquisition University has been established, and most of the
other programs have been initiated; however, all personnel training needs
have not been identified. There is some concern that training backlogs for
some mandatory training courses may develop.

Training and DOD has established qualification standards and has created a Defense

Acquisition University to provide much of the needed education and

Education Needs Are training. However, the exact nature and extent of training and education

Not Yet Fully that need to be provided have not yet been determined. This determination
cannot be made until an inventory of education and training alreadyDetermined possessed by acquisition work force members is complete and

documented in the management information system.

DOD has established training and education requirements for various
acquisition-related areas identified in the act. For example, Doi Directive
5000.52M establishes specific standards for contracting officers, program
managers, and other positions. To ensure that employees meet those
standards, DixD also established a process through which employees can be
certified at level I, level II, or level III. To attain a certification, employees
must meet certain education, training, and experience requirements at
each level. The levels generally reflect where employees are in the
organizational hierarchy. For instance, level I is generally aimed at those
filling GS-05 to GS-08 positions (and their military equivalents), while level
III is geared for employees at the GS-13 level and above. The Under
Secretary of Defense for Acquisition delegated responsibility for granting
these certifications to the individual military services and wo) agencies.
Don and service officials said employees do not need to be certified for the
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Provisions for Providing Training and
Education

positions they now hold, but failure to become certified could make them
less competitive for promotion or reassignment.

DOD plans to use the certification requirements as a quality ranking factor
in selecting individuals for acquisition positions. If an organization selects
someone who fails to meet the requirements, it has a certain period in
which to ensure that the individual attains certification or to waive the
requirements.

Defense Acquisition The Defense Acquisition University, a consortium of 16 existing Army,
Navy, Air Force, and non) schools, was officially in place August 1, 1992.

"University Established Through this consortium, the schools remain separate and distinct
institutions, but the mandatory courses are managed centrally through the
university. A small executive staff oversees these central operations,
which include setting curriculum standards, registering students for
courses, and allocating training funds and classroom slots to the military
services and DOD) agencies.

There are concerns among i)on officials that a training backlog will
develop within the consortium for certain required acquisition courses.
Some service officials expressed doubt that the university will be able to
accommodate the large number of people who are expected to need
specific couwses. For example, ixno officials state that there is a large
backlog for the 20-week program management course, which is offered
only twice a year and only at one location-the Defense Systems
Management College at Fort Belvoir, Virginia. The act does allow this
program management course requirement to be satisfied by comparable
courses, and noi) has approved one such course at the Naval Post
Graduate School.

Also, additional instructors are being certified so that courses can be
taught in-house, and course- are being taught through satellite video
link-ups from the schools to several locations. The txtent of the training
backlog cannot he determined until the services know the extent of
training that will be required. Such backlogs may delay acquisition
personnel from meeting their position qualification requirements, if the
personnel are not given waivers for the courses.

It is too early to assess the Defense Acquisition University consortium
arrangement. However, individual service support functions are currently
the subject of a Defense Management Review initiative to consolidate such
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Provisions for Providing Tralving -id
EducaUon

functions. The initiative is designed to minimize overlap and duplication
among the services.

Other Training and Most of the other training and education programs required under the act
are under way as well. The scholarship program, which provides financial

Education Programs aid to students in return for their commitment to work in the DOD

acquisition field upon graduation, started in the 1992-93 academic year.
Funds for tuition assistance to help employees obtain additional education
have also been set aside. Internship and cooperative education programs
already existed within the individual services and DOD agencies. The only
item still pending is the student loan repayment program, which has not
been addressed. DOD officials note that they are awaiting regulatory
guidance from the Office of Personnel Management and Office of
Management and Budget before proceeding with the program.
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Appendix IV

Provisions to Enhance Civilian
Opportunities

The current process for filling acquisition positions does not achieve the
act's objectives to select the best qualified individual for an acquisition
position and ensure that no preference for military personnel is used in
considering candidates. Navy and Air Force acquisition officials have
developed proposals to comply with the intent of the act, but non concerns
regarding the implications and legality of these proposals stopped further
pursuit of implementation. We believe the Navy and Air Force proposals
are feasible and are more consistent with the requiremenLs and objectives
of the act.

Current Selection DAwtA requires the Secretary of Defense to ensure that no requirement or
preference for a member of the armed forces is used in considering

Process Does Not candidates for acquisition positions. The act also requires that policies be

Achieve Objectives established to provide for the selection of the best qualified individual for
a position, consistent with other applicable laws. Notwithstanding these
requirements, the act requires the Secretary to establish a policy
permitting particular acquisition positions to be specified as available only
to members of the armed forces if a determination is made that military
personnel are required by law, essential for the performance of the duties
of the position, or necessary for other compelling reasons.

At issue are the services' plans to retain military-only position designations
on almost all acquisition positions currently filled by military personnel.
Although the act allows D)on to designate certain positions as available
only for military personnel, the services are designating the overwhelming
majority of positions currently filled by military personnel as military-only.
According to service and osD personnel officials, such position
designations preclude the consideration of civilians for those positions.
We believe this practice inappropriately excludes qualified civilians from
these positions.

Although the military designated positions account for only about
14 percent of the total acquisition work force of over 127,000 personnel,
they account for a much larger percentage of the critical acquisition
positions. For example, approximately 90 percent of the program manager
positions for acquisition category 1 and 2 programs-the higher
dollar-value weapons programs-are filled by military personnel.
However, most of the deputy program manager positions are filled by
civilians.
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Appendix iV
Provisions to Enhance Civilian
Opportutities

DOD personnel officials stated that they are exploring the use of DOD
Directive 1100.9, entitled "Military-Civilian Staffing of Management
Positions in the Support Activities," which allows for limited exceptions to
the current policy for designating military positions. According to the
directive, if no military person qualifies for a military designated position,
then it can be filled by a civilian and vice versa. We do not believe that use
of this procedure, even if applied liberally, constitutes compliance with the
act's prohibition that no preference for a member of the armed forces be
used in considering persons for acquisition positions. In our view DOD'S
designation of military-filled positions as military-only positions without
review of those positions under the appropriate statutory criteria could
constitute an abuse of its statutory authority to designate particular
positions as military-only.

The House Committee on Armed Services, in its report accompanying the
fiscal year 1993 defense authorization bill, stated that I)on's policy of
military-only designations was in conflict with the DAWIA'S mandate that
the most qualified individual-either military or civilian-be selected for a
given position. The Committee also stated that non had not made a case
for changing the statutory requirement and that the Committee expected
DOD to bring its policy in line with the statutory intent.

Other DOD Concerns DOD and service officials responsible for implementing the act cited a
number of other concerns and also questioned the underlying intent of the

Regarding act's provisions. These concerns and questions are summarized below.
Implementation of theAct (1) Opening up all acquisition positions to both military personnel and

civilians may eventually lead to an all-civilian work force.. ho'S current
policy, in effect, states that any position where the requirements can be
satisfied by a civilian should be designated as a civilian position.
According to DOD officials, this policy is based on the fact that the cost of
civilian positions is less than that of military positions. The officials
strongly believe that the operational experience military personnel bring
to an acquisition position is important. Concern was also expressed that
civilians competing with military personnel for acquisition positions could
set a precedent that could be applied on a much larger basis outside of
acquisition.

(2) The administrative burden of opening up the 127,000-plus acquisition
work force positions to both military personnel and civilians would be
overwhelming. Military positions are managed and budgeted for separately
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and much differently than civilian positions. For example, the Army must
know years in advance how many positions will be filled by colonels, so
that enough lieutenants can be recruited and trained to *grow" into the
colonel roles. Therefore, planning, managing, and budgeting for military
assignments and positions would be extremely difficult because the
number of positions competed and won by military personnel would not
be known in advance. Officials of two services stated that the
administrative burden would be so great that their service may choose to
eliminate the military positions altogether and make the whole acquisition
work force civilian.

(3) The overall intent of the provisions is unclear. If the intent is to
increase the number of civilians in senior acquisif . ositions, this could
be accomplished without the administrative buden of military personnel
and civilians competing for each of the 127,000-plus positions. If the intent
is to encourage competition, adequate competition already exists among
military personnel competing for military promotions and among civilians
competing for civilian positions and/or promotions. If the intent is to
eliminate military personnel from the acquisition work force, then the act
should be more explicit. If there are concerns regarding the validity of or
basis for designating acquisition positions as military-only, then the
Secretary of Defense could direct that an independent review of the
positions be done.

Officials from the Office of the Assistant Secretary of Defense (Force
Management and Personnel (Fvi&P)) have taken the position that the act
does not intend for or require that civilians be considered for positions
designated for military personnel, or vice versa. It is their view that it is
not permissible by law or feasible to consider both military and civilians
for the same positions. They stated that all positions must be designated as
either military or civilian using specific criteria based in law. Accordingly,
if applying those criteria results in a military position designation, then by
definition it can be filled only by military personnel. On the other hand, if a
justification cannot be made for designating a position as military-only,
then it should be designated as civilian. Therefore, they object to any
notion or plan to consider qualifications of individuals--military and
civilian-before designating a position as either military or civilian.

vr-l&i, officials noted that although i)on Directive 5000.58 requires each
"military service secretary and w)o component head to annually submit a
justification for reserving each military-only position, v-i&P has not
reviewed these justifications. Such a review may reveal that many of the
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justifications are not supportable because they do not satisfy the statutory

criteria for designating military-only positions and that therefore, the
positions could be filled by civilians. PNIp officials also noted that the
downsizing of the forces has brought increased scrutiny to the number of

military personnel currently in support positions. In addition, one of the

Defense Management Review initiatives calls for the "civilianization" of
military positions in support functions.

Some service and ix)[) acquisition officials do not support the idea if an

FM&P review of military position justifications. Service acquisition officials

acknowledge that the justifications for these positions are somewhat
subjective in nature. Therefore, an ENm&P review, depending on how the

criteria are applied or interpreted, could result in many, if not all, of the

positions being reclassified as civilian.

DOD and service acquisition officials strongly believe that military

operational experience is needed in the acquisition work force in general
and that such experience is valuable in making program management
decisions. However, it may be difficult to justify individual positions as
military essential. For example, it may be difficult to justify a program

manager position as military essential if the deputy program manager is or
could be a military person who can provide operational input to program
decisions.

Proposals for Despite the concerns within iDo) regarding the act's implementation, some
DOD and service acquisition officials believe that opening up a limited

Considering Military number of critical positions to both military and civilian personnel is

and Civilian Personnel feasible and have drafted procedures and begun testing such an approach.

for Certain Critical DOD and service acquisition officials stated that there is already an

Positions Are Not informal consideration of civilians for military-designated program and

Being Implemented deputy program manager positions of major and significant non-major
programs-acquisition categories I and 2-aand program executive

officers. According to these officials, a determination is usually made

before filling such positions as to whether the slot should remain as
is--either military or civilian-or be changed. In making the

determination, some consideration is normally given to who may be the

best qualified person for the assignment, either military or civilian. The
acquisition officials stated that limiting civilian/military consideration to a

relatively small portion of acquisition positions would be much more
manageable and acceptable than opening up every position in the work
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force--particularly because most of the other positions are already held
by civilians.

Navy acquisition officials drafted procedures for considering both military
and civilians for a limited number of positions; however, the draft was
withdrawn based on the view of some Dwt officials that the act does not
require such competition. Nevertheless, Navy officials stated that they
have implemented, on a test basis, a selection process that considers both
civilian and military personnel for program executive officers, deputy
program executive officers, and program managers for major and some
non-major acquisition programns. This process consists of a panel of both
senior civilian and military personnel that evaluates qualified and
interested military and civilian candidates for each program manager
position if an epening is expected within the next 12 to 18 months. The
panel reviews requirements for the position and the qualifications and
background of the individuals and then ranks the individuals. The ranking
goes to the Service Acquisition Executive, or to whoever is responsible for
the position, for review to determine if the position designation needs to
be changed and for subsequent selection of the best qualified candidate.

The Air Force is currently developing draft procedures that would allow
for the selection of the best qualified military or civilian person Tor
program and deputy program manager positions for acquisition category 1
programs and programi manager positions for acquisition category 2
programs. According to the acting Air Force DAC(M, the process is similar to
the process being tested by the Navy. The draft procedures call for the
creation of a pool of qualified military and civilian candidates from which
at least one civilian aid one military candidate would be sent forward to
the Service Acquisition Executive for selection.

According to some ixo acquisition officials, opening selected key
positions-acquisition category I and 2 program and deputy program
managers-to both military and civilian personnel could be a manageable
alternative to opening all acquisition positions, particularly since the major
program management positions are those that have historically been filled
by military personnel.

Both Navy and Air Force acquisition officials noted that concerns by their
respective service personnel offices and osi) need to be resolved before
their proposals can be implemented.
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We believe that DOD'S practice of using its military-only designation policy

Our Observations on to establish all positions currently held by military personnel as

Navy and Air Force military-only positions inappropriately excludes qualified civilians from

Proposals those positions. We also believe that Navy and Air Force proposals for
considering both military and civilians for certain critical acquisition
positions-many of which have been designated as military--clearly
reduce the concerns that the process will be administratively burdensome
and are more consistent with the objectives and requirements of the act.

The proposals also would aipcai to satisfy any objections and concerns of
creating "neutral" positions. Inherent in the proposals is the consideration
of whether the position to be filled should remain as designated-either
military or civilian. According to Navy officials, the panel that considers
both military and civilian personnel for a parlicular position also
concurrently considers the requirements for the position. After
considering both position requirements and personnel qualifications, the
board determines whether the position should remain as designated or be
redesignated, consistcnt with the selection of the best qualified individual
for the position. We believe such an approach would comply with the
requirements of DAWIA. However, non may need to carefully monitor
implementation of the proposals, to ensure compliance with requirements
of the act.
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Uncertainty exists within tx)t) regarding the applicability of the act's
requirement to substantially increase the proportion of civilians in critical
acquisition positions in general and program manager and division head
positions for each of fiscal years 1991 through 1996.

Designation of Compared with the Army and the Navy, the Air Force has identified a
much higher percentage of its acquisition work force positions as military.

Military-Only About 31 percent of the Air Force's 37,539 acquisition positions are

Positions Are designated as military and, accordingly, are filled by military personnel. In
contrast, only 7 percent of the Army's 30,000 positions and 10 percent ofUthe Navy's 32,741 positions are designated as niilitary. According to service
officials, the Air Force structured itself differently so there are clear career
paths that allow military personnel to progress in the acquisition field.

Tables V. 1 and V.2 show the civilian/militaryi mix in several categories
among the services.

Table V.1: Total and Critical
Acquisition Positions and Percentages Civilian Military Civilian Military
Filled by Military Personnel (as of positions positions Percent positions positions Percent
January 1993) Army 27.765 2.235 7 5.297 342 14

Marine Corps/

Navy 29,369 3.372 10 3,500 719 17

Air Force 25,958 11.581 31 2.998 2.256 43

DOD other 26,400 854 3 1.546 484 24
Total 109,492 18,042 14 13,341 4,301 24
Note: These figures are suoject to change Iecauso no miary serv;ces anj DOD agencies are
still validating !heir acquisition positons
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Table V.2: Program Manager and
Deputy Program Manager Positions for Acquisition category 1 Acquisition category 2
Major Acquisition Categories and Civilian Military Civilian Military
Percentages Filled by Military positions positions Percent positions positions Percent
Personnel (as of January 1993) Army

PMO 1 43 98 2 18 90

DPMt 42 2 5 C C C

Marine
Corps/Navy
PM 5 30 86 5 37 88

DPM 30 6 17 35 5 13

Air Force

PM 4 28 88 3 29 91

DPM 11 17 61 13 9 41

Note These figures are sutO)Cl to change because the military services and DOD agencies are
still validating their acquisition pos'oions

"Program Manager

tDeputy Program Manager

cNot available

DOD Concerns About ixi, and service officials responsible for implementing the act cited a
number of concerns regarding the act's provision for substantially

Provision to Increase increasing the proportion of civilians serving in critical acquisition

Civilians in Critical positions in general, in program manager positions, and in division head
positions, for each of fiscal years 1991 through 1996. The officials stated

Positions that it is not clear how mnuch is "substantial" or how this standard should

be measured.

In addition, Army and Navy officials argue that a substantial increase in
the proportion of Arny or Navy civilians should be considered differently
than a substantial increase in Air Force civilians. These officials believe
that the act's provision to increase the proportion vi civilians was directed
primarily at the Air Force, which has a much lower proportion of civilians.
Therefore, Army and Navy officials do not anticipate a large increase in
the number of civilians in critical acquisition positions. Air Force officials
stated that they are currently examining the military/civilian mix.

Service officials also stated that they will not be able to provide an
accurate measure of increases in the proportion of civilians in critical
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acquisition positions for 1991 and 1992 because accurate and reliable 1990
baseline data are not available. The officials stated that they are
establishing an accurate and reliable baseline of military and civilian
positions for 1992, which could serve to measure increases in the
proportion of civilians beginning in 1993.
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Note GAO comments
supplementing those in the
report text appear at the
end of this appendxix

OFFICE OF THE UNDER SECRETARY OF DEFENSE
WASHINGTON. DC 20301-3000

Mr. Paul F. Math
Director, Research, Development,

Acquisition, and Procurement Issues,
National Security and International
Affairs Division

U.S. General Accounting Office
Washington, D.C. 20548

Dear Mr. Math:

This is the Department of Defense (DoD) response to

the General Accounting Office (GAO) draft report,
"kCQUISITION MANAGEMENT: Implementation of the Defense

Acquisition Workforce Improvement Act," Dated February 5,

1993 (GAO Code 396761/OSD Case 9302). The DoD has
reviewed the draft report and generally agrees with its
content.

The Department supports the yoals of the Act and has

implemented its provisions. The DoD detailed cotments on

the findings, reconrnendations and suggestions are

enclosed. The Department appreciates the opportunity to

review the report in draft form.

Sincerely,

James S. McMichael
Director, Acquisition

Education, Training and
Career Development

Enclosure
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GAO DRAFT REPORT-DATED FEBRUARY 5, 1993
(GAO CODE 396761) OSD CASE 9302

"ACQUISIION MANAGEMENT: ![Pi.E rATION OFThE DIFD2NSE
ACQUISITION WORKFORCE IMPROVEMET ACT"

DE7ARTrIENJTOF DEFENSE COMMDTS

FINDINGS

FINDINGA: Maziaanent Sructure Edhblibed. But IncvmyttendesExit The GAO
observed that the DoD established an acquisition work force management structure, as
required by the Defense Acquisition Workforce Improvement Act (Act). The GAO
further observed that the Under Secretary of Defense for Acquisition appointed a
Director of Acquisition Education, Training. and Career Development (Director) and
provided him four permanent and two temporary staff to assist in performing duties
assigned to the Under Secretary under the Act The GAO explained that Director is the
focal point within the DoD for (1) implementing certain provisions of the Act.
(2) providing guidance and coordinauton on acquisition work force issues to the
services and Defense agencies, and (3) preparing an annual report on the status of the
Defense acquisition work force. The GAO noted that the report for FY 1992 was
released January 19, 1993. The GAO noted that the Director stated he has the
authonrty. staff, and top management support needed to fulfill his responsibilities. The
GAO also noted the Director stressed that continued top management support is
essential to fulfil] his responsibilities fully and effectively.

"The GAO also observed that each Mdlitary Service estabLished the position of Director
of Acquisition Career Management to serve as the focal point for unplementing the
provisions of the Act The GAO reported that the basic functions of the Service
Directors of Acquisition Career Management and their staffs include (1) identifying all
acquisition-related positions. (2) establishing an acquisition corps, and (3) issuing
guidance to further explain the policies and procedures needed to implement the Defense
Acquisition Workforce Improvement Act. The GAO found, however, that the staffing
of the Director of Acquisition Career Management position vanes significantly among
the Military Services. In addition, the GAO pointed out the Act requires that the
Director of Acquisition Education, Trairuing, and Career Development also serve as the
Director of Acquisition Career Management for the Office of the Secretary of Defense
and DoD agencies The GAO stated that, although it is too early to assess the
effectiveness of the management structure, the inconsistencies among the Services in
the establishment of their Offices of the Director of Acquisition Career Management
raise a number of questions regarding the level of authority required for the position.
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For example. the GAO ind~icated that some difficulties stem from the central
management role the Director of Acquisition Career Management plays in obtaining
infonnation required from the acquisition commands and the difficulties of
coordinating and resolving differences among commands within the Services. In
addition, the GAO expressed concern regarding the impact of the Air Force reliance for
the past 2 years un an acting Director of Acquisition Career Management. (p. 2

Now on pp. 2 and 6-7. pp. 10- 13/'GAO Draft Report)

DOD t!_StE_ Concur. The Air Force has had sufficient time to assign a
permanent Director. However, attributing implementation problems to not having a
permanent Director would be purely speculative.

* FIN'DING B: Rqqwed nilsendne Policis and Remltiodim Have Been Issud The
GAO found that the Secretary of Defense, generally within the statutorily specified
time frames, issued a series of implementing policies and regulations. The GAO
concluded that the policies and regulations address all aspects of the Act and establsh
overall DoD policy on (1) identification of the work force, development of the
acquisition corps. and establishment of critical positions. (2) the effective management
of the acquisition work force, (3) the mandatory and desired education, training, and
experience standards for each acquisition position, (4) the establishment of a
management uinformation system capable of providing standardized data on acquisition
positions and the persons filling them, and (5) the establishment of a Defense
Acquisition University.

The GAO also found that each Military Service had issued internal guidance on various
provisions of the Act. Additionally, the GAO found that the Military Services and the
Office of the Secretary of Defense had used internal policy guidance, local command
briefings. penodic newsleners. aind brochures to educate and disseminate information
to the work force. The GAO noted that the Military Services and the DoD agencies
plan to publish additional imnplementing regulations- -which currently are in vanoui

Now on p. 8. Istages of completion. (pp. 14-15/GAO Draft Report)

DOD RESPONSE Concur.
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FUNDING C: Identification of the Acquisition Work Force Is Fsentialtv Complete
"The GAO found that the DoD had essentially compieted the initial effort to dentify
the acquisition work force. The GAO observed that, as of January 1, 1993. the
Military Services and the DoD agencies had idenufied over 130,000 acquisition
positions--of which about 17,600 were identified as critical. The GAO reported that.
according to Military Service officials, there will be a continuous process of reviewing
positions to determine whether the positions should remain in the acquisition work
force. The GAO indicated that, once all the positions have been identified, the
individuals filling the positions must be identified and their qualifications reviewed The
GAO observed that, as of January I. 1993. the Military Services and DoD agencies had
identified the majonty of the incumbents in the acquisition work force and had begun
identifying their training, education, and experience levels and requirements

Now on pp. 9-10. (pp. 17-18iGAO Draft Report)

DOD RESI'NSE Concur.

* FINDMIG D: AcquisitiQn Corps Is Being Estalblished. The GAO observed thai the
Military Services and the DoD agencies are working to establish an acquisition corps by
October 1993. as required by the Act. The GAO explained that each acquisition corps
will be a group of selected senior civilian employees (GS-13 and above) and Mditary
personnel (0-4 and above) from the acquisition work force. The GAO noted that
membership in an acquisition corps is important because, after October I. 1993. it will
be a prerequisite for future appointments to critical acquisition positions. T'he GAO
reported the progress of each Service as follows:

Arny--The GAO reported that the Army established the acquisition
corps in October 1989. prior to the enactment of Defense Acquisition
Workforce Improvement Act The GAO noted that the Army modified
its corps eligibility requirements to ensure compliance with the Defense
Acquisition Workforce Improvement Act by extending its membership to
civilian employees and Military personnel who meet the L)Deense
Acquisition Workforce Improvement Act requirements The GAO
pointed out that civilian employees currently filling crntical acquisition
positions can decline corps membership and remain in their position, but
they will not be eligible for any other critical position The GAO stated
that corps membership gives the employee prority in attending required
acquisition-related training courses. The GAO reported that as of
December 30. 1992. 1,493 Military personnel and 1.780 civilians %.ere
in the Army acquisition corps.

Navy--The GAO reported that the Navy issued interim policies and
procedures for developing the corps and has beguii identif, ing eligible
personnel and soliciting membership

Air Force--The GAO reported that the Air Force approved a plan
establishing the acquisition corps requirements on ()Octoher 15. 1992
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The GAO noted that incumbents assigned to critical acquisition
positions prior to October 1, 1992, can remain in their position. The
GAO found, however, that if someone assigned to a critical position
from October 1. 1992 to October 1. 1993. declines membership in the
corps, that individual will not be allowed to remain in the position- In
addition, the GAO reported that the Office of the Secretary of Defense
is developing guidance for establishing an acquisition corps for DoD

Now on pp. 2 and 10-11. agencies- (p. 3. pp. 18-20/GAO Draft Report)

D Concur. The acquisition work force regulation pertaining to the
Office of the Secretary of Defense and the Defense Agencies was issued on
January 19. 1993.

EMOM Some DhflUkks Exiat in EslaaaIhnas Managumnt Information System.
The GAO stated that the DoD has experienced some difficulties and delays in developing
the management information system required by the Act. The GAO reported that DoD
officials advised that the management information syslem can function effectively. The
GAO acknowledged that a test run of the system in July 1992 indicated that it would
function properly. The GAO indicated, however, that some questions remain as to
whether the system will function properly when all the data has been entered. The
GAO noted that not all of the required personnel data has been submitted by the
Military Services and the DoD agencies. In addition, the GAO found that some of the
data is not automated and must be gathered manually, which is time-consuming.

The GAO learned that the management information system was intended to collect and
present dat,. for use in preparing the annual report. vehich is required by the Act for
each fiscal year from 1991 to 1998. The GAO reported, however, that according to
DoD officials, the management information system was not used to prepare the annual
report submitted on January 19. 1993. Instead, the GAO found that component
records were used to provide the data for the report. The GAO indicated the Military
Service and DoD agency officials estimate that the system will be substantially

Now on p. 11. completed dunng FY 1994. (pp. 20-21/GAO Draft Report)

DOD EMS Concur.

* AEM J, TralzninmWd EducationNee sArt Not Yet Fulle ncmne4d. ThGAO
found that the DoD has established qualification standards and has created a Defense
Acquisition University to provide much of the needed education and training. The GAO
noted, however, that the determination of the exact nature and extent of training and
education can not be made until specific qualification requirements for each member of
the acquisition work force have been identified. The GAO noted that the DoD has
established training and education requirements for various acquLsiuion-related areas
identified in the Act. The GAO pointed out, however, that to attain a certification.
employees must meet certain education, training, and experience requirements at each
level The GAO reported that existing laws and regulations prevent the DoD from
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requiring personnel to meet the requirements as a condition of employment. The GAO
noted, however, that the DoD plans to use the certification requLrements as a quality
ranking factor in selecting individuals for acquisition positions. The GAO pointed out
that if an organization selects someone who fails to meet the requirements, it has a
certain period in which to ensure that the individual anains certification or to waive

'Jow on pp. 12-13. the requirements. (pp. 23-24/GAO Draft Report)

DOD RES5O Concur.

S~FNDMG: De emeAcemsion UAnvr• WMlEsL¶Aul The GAO observed that the
Defense Acquisition University, a consortium of 16 existing Army, Navy, Air Force.
and DoD schools, was officially in place August 1. 1992. The GAO reported that
through this consortium, the schools remain separate and distinct instirutions, but the
mandatory courses are managed centrally through the university.

The GAO noted, however. that there are concerns among DoD officials that a training
backlog will develop within the consortium for certain required acquisition courses.
For example, the GAO reported DoD officials indicated that there is a large backlog for
the 20-week program management course, which is offered only twice a year--and only
at one location. The GAO pointed out that the Act does allow the program
management course requirement to be fulilled by comparable courses

The GAO noted that additional instructors are also being certified so that courses can
be taught in-house, and satellite video link-ups from the schools to several locations
have been established. The GAO concluded that the extent of the training backlog
cannot be determined until the Services know the extent of training that will be
required. The GAO further concluded that it is too early to assess the Defense
Acquisition University consortium arrangement. The GAO pointed out that individual
Service support functions are currently the subject of a Defense Management Review
mntiative to consolidate such functions to minnimze overlap and duplication among the

Now on p. 13-14. Services. (pp. 24-26/GAO Draft Report)

DODESPOS Concur.

S E• ING [' Other rainiam vad Educadnon a The GAO reported that most of
the other training and education programs required under the Act are under way. The
GAO found that the only item still pending is the student loan repayment program.
which has not been addressed The GAO reported that, according to DoD officials,
they are awaiting regulatory guidance from the Office of Personnel Management and

"Now on p. 14. Office of Management and Budget before proceeding with the program. (p. 26/GAO
Draft Report)

DOD RE" Concur.
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• J CurrelntSf m PLora nMDoesNohtAcbhjl4et t The GAO
observed that the Defense Acquisition Workforce Improvement Act requires the
Secretary of Defense to ensure that no requirement or preference for a Member of the
Armed Forces is used in considering candidates for acquisition positions. The GAO also
observed, however, that the Act allows the Secrttary to establish a policy permitting
particular acquisition positions to be specified as Military-only--if a determination is
made that Military personnel are (1) required by law, (2) essential for the performance
of the duties of the position, or (3) necessary for other compelling reasons. The GAO
noted the Act requires that policies be established to provide for the selection of the
best qualified individual for a position, consistent with other applicable law.

The GAO expressed strong concern regarding the plans of the Military Services to
retain Military-only position designations on almost all positions currently filled by
Military personnel. The GAO concluded that, under a policy established pursuant to the
statutory discretion of the Secretary, the Services are designating the overwhelming
majority of the positions as Military-only. The GAO pointed out that, according to
Military Service and DoD personnel officials, designating such positions as Military-only
precluded the consideration of civilians for the positions.

The GAO found that, although the Military designated positions account for only
about 14 percent of the total acquisition work force of over 130,000 personnel, the
positions account for a much larger percentage of the critical acquisition positions.
For example, the GAO stated that approximately 90 percent of the program manager
positions for acquisition category I and 2 programs--which are the largest weapons
programs--are rilled by Military personnel. The GAO did note, however, that most of
the deputy program manager positions are filled by civilians. The GAO concluded that
the DoD designation of Military-filled positions as Military-only positions--without an
independent review of the positions under the appropriate statutory criteria-- could
constitute an abuse of statutory authority to designate particular positions as
Military-only.

The GAO reported that the House Committee on Armed Services, in its report
accompanying the FY 1993 Defense authorization bill, stated that the DoD policy of
Military-only designations was in conflict with the Defense Acquisition Workforce
Improvement Act mandate that the best qualified individual.-either Military or
civilian--be selected for a given position. The GAO noted that the Committee also
stated that the DoD had not made a case for changing the statutory requirement and
that the Committee expected the DoD to bring its policy in line with the statutory

Now on pp. 2-3 and intent. (p. 3. pp. 27-29/GAO Draft Report)
15-16
See comment 1. D Non-concur. The Department has carefully considered both the Act

and its legislative history concerning these maners. It is the opinion of the DoD
General Counsel that the statute does not require that Military and civilian personnel
compete for the same acquisition position. Section 2101.5 United States Code
establishes positions in the "civil service" or the "'uniformed service." The Department
objects to any approach that would create a third category of positions that can be
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either Mlditary or civilian. The term "Military.only" has no meaning, since positions are
designated either one or the other.

In the course of identifying acquisition positions over the last two years, the Military
Departments have reviewed requirements for Military positions. Further review of
Military acquisition positions will occur annually under the provisions of the reporting
requirement of Section 1722(b)(2)(B) of the statute.

FENMG J: O thlhDConcerns enrdbm moiem taionoftheAct. TbeGAO
reported that the DoD and Military Service officials responsible for implementing the
Act cited a number of other concerns and also questioned the underlying intent of the
Act provisions. The GAO explained the DoD is concerned that:

opening up all acquisition positions to both Military personnel and civilians
would eventually lead to an all-civilian work force;

the administraive burden of opening up the 130,000-plus acquisition work
force positions to both Military personnel and civilians would be
overwhelming; and

the overall intent of the Act's provisions is unclear--(1) increase the number
of civilians in senior acquisition positions, or (2) encourage competition, or
(3) eliminate Military personnel from the acquisition work force.

The GAO observed officials from the Office of the Assistant Secretary of Defense
(Force Management and Personnel) have taken the position that the Act does not intend
for, or require that, civilians be considered for positions designated for Military
personnel, or vice versa. The GAO stated that the Office of the Assistant Secretary of
Defense (Force Management and Personnel) objects to any notion or plan to consider
qualifications of individuals--Military and civilian--before designating a position as either
Military or civilian. The GAO reported Force Management and Personnel officials noted
that. although DoD Directive 5000.58 requires each Military Service Secretary and
DoD component head to submit a justification annually for reserving each Military-only
position, the justifications have not been reviewed. The GAO further reported that
some Military Service and DoD acquisition officials do not support a Force
Management and Personnel review of Military position justifications The GAO
observed Military Service acquisition officials acknowledge that the justifications for
the positions are somewhat subjective in nature. The GAO concluded that the Force
Management and Personnel review, depending on how the criteria are applied or
interpreted, could result in many, if not all, of the positions being reclassified as
civilian.

The GAO indicated that the DoD and Service acquisition officials strongly contend
that, in general, Military operational experience is needed in the acquisition work
force--and thai such experience is valuable in making program management decisions
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The GAO concluded, however, that it still may be difficult to justify individual
Now on pp. 3 and 16-18. positions as Military-essential. (p. 3. pp. 30-33/GAO Draft Report)

SConcur. It should be noted that the annual justification of Military
positions is not required to be reported, by statute, until the end of Fiscal Year 1993.

0 •[]•[DFMI Prooosals for Comiderine Military and Civilian Personne for Certain
Critical PoMtiom Are Not Beim mnlenelted. The GAO found that, despite the
concerns within the DoD regarding the implementation of the Act, some DoD and
Military Service acquisition officials support opening up a limited number of cntical
positions to both Military and civilian personnel--and have drafted procedures and
begun testing such an approach. The GAO reported that the DoD and Military Service
acquisition officials claimed there is already an informal consideration of civilians for
Military-designated program and deputy program manager positions of major
programs--i e., acquisition categories I and 2--and program executive officers.

The GAO found that Navy acquisition officials drafted procedures for considering both
Military and civilians for a limited number of positions; however, the draft proposal
was withdrawn based on the view of some DoD officials that the Act does not require
such competition. The GAO did find that, nevertheless, on a test basis, a program
manager selection process has been Lmplemented-considlerng both civilian and Military
personnel for program executive officers, deputy program executive officers, program
managers, and deputy program managers for acquisition category I and 2 programs.

"The GAO further found the Air Force is currently developing a draft policy that would
allow for the selection of the best qualified Military or civilian person for program and
deputy program manager positions for acquisition category I programs and program
manager positions for acquisition category 2 programs. The GAO reported that the
Air Force Director of Acquisition Career Management indicated the Air Force process
is similar to the process being tested by the Navy.

The GAO observed some DoD acquisition officials advised thaO opening selected key
positions--i-e., acquisition category I and 2 program and deputy progrw-n managers--to
both Military and civilian personnel could be a manageable alternative to opening all
acquisition positions, particularly since the major program management positions are
those that have histoncally been filled by Military personnel. The GAO reported,
however, that both Navy and Air Force acquisition officials noted concerns by the
rtspective Military Service personnel offices and the Office of the Secretary of Defense

Now on pp. 3 and 18-19. need to be resolved before the proposals can be implemented. (pp 3-4. pp. 34-36/GAO

See comment 2. Draft Report)

[D BEM : Partially concur. The Department cannot create a separate personnel
system solely for the management of acquisition positions. At this time, there are no
formal proposals within the Military Departments that consider competing civilian and
Military personnel for the same positions. Any future proposals that would entail
competition of Military and civilians for a particular position would be in conflict with
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Section 2101. 5 United States Code. Any proposals to consider the qualifications of
possible candidates prior to classifying the position as Military or civilian. would be in
conflict with current DoD policy. The provisions of DoD Instruction 1100.9
adequately address this issue and provide the Military Departments with sufficient
flexibility to properly staff critical positions.

ND L Evaluatlon g( Navy and Air Force Erocomals. The GAO concluded th
the DoD practice of establishing all positions currently held by Military personnel as
Military-only positions excludes qualified civilians from the positions. The GAO
pointed out that the Navy and Air Force proposals for considering both Military and
civilians for certain critical acquisition positions reduce the concerns that the process
will be administratively burdensome and are more consistent with the objectives and
requirements of the Act. The GAO observed that the proposals also appear to satisfy
any objections and concerns of creating "neutral" positions. The GAO noted that
inherent in the proposals is the consideration of whether the position to be filled
should remain as designated--either Military or civilian. The GAO concluded that such
an approach is in compliance with existing personnel law and consistent with the intent
of Defense Acquisition Woikforce Improvement Act. The GAO, further concluded,
however, that the DoD needs to take extra precautions to ensure that the proposals,
which are limited to certain critical positions, would satisfy the requirements of the

Now on pp. 3 and 20. Act. (pp. 3-4, pp. 36-37/GAO Draft Report)
See comment 3.

SPartially concur. DoD policy is to designate positions as either
Military or civilian based on the requirements of the position. The DoD cannot
determine whether the referenced proposals would comply with existing personnel law
and DoD policy until they are approved at the Service level and submitted for review.
At this time, there ame no formal proposals within the Military Departments.

FLNDING M: esignflntion of HMmta-.nO Pmition Are Uneveiny AwIle. The GAO
stated that, compared with the Army and the Navy, the Air Force has identied a much
higher percentage of the acquisition work force positions as Military. The GAO
reported that about 30 percent of the Air Force 37,339 acquisition positions are
designated as Military--and, accordingly, are filled by Military personnel. In contrast,
the GAO found only 7 percent of the 30,000 positions in the Army and 10 percent of
the 32,741 positions in the Navy are designated as Military. The GAO indicated that,
according to DoD and Military Service officials, the Air Force structured itself

Now on pp. 21-22 differently so there is greater Military participation in acquisition. (pp. 38-41/GAO
Draft Report)

D Concur. Mission and organizational differences among the Military
Departments must be considered, however. ii assessing the force composition.

* FiN'DING N: DoD Concerns About Provision to Increase Civilians In Critical Pomitions
The GAO reported that DoD and Military Service officials responsible for implementing
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the Act had a number of concerns regarding the provisions of the Act for substantially
increasing the proportion of civilians serving in critical acquisition positions--such as
general manager, program manager, and division head positions. In addition, the GAO
observed Army and Navy officials argue that a substantial increase in the proportion of
Army or Navy civilians should be considered differently than a substantial increase in
Air Force civilians. The GAO reported those officials indicated that the provision to

increase the proportion of civilians was directed primarily at the Air Force, which has a
much lower proportion of civilians. The GAO indicated, therefore, that Army and
Navy offi-ials do not anticipate a large increase in the number of civilians in critical
acquisition positions. The GAO did point out that Air Force officials currently are
examining the Military/civilia mix.

The GAO reported that, according to Military Service officials, an accurate measure of
increases in the proportion of civilians in critical acquisition positions for 1991 and
1992 will not be available, as required by the Act, because accurate and reliable 1990
baseline data are not available. The GAO noted, however, an accurate and reliable
baseline of Military and civilian positions is being established for 1992. The GAO
concluded that the baseline could serve to measure increases in the proportion of

Now on pp. 3 and 23 civilians beginning in 1993 (p 4, pp 42-41/GAO Draft Report)

DDD ESEQhF. Concur.

REONMMlENDATIONS

0 RECOM NDQATIONJ The GAO recommended that the Secretary of Defense ensure
that the Services are consistent in providing the management positions required by the
Defense Acquisition Workforce Improvement Act sufficient authority to carry out the

Now on p. I provisions of the Act effectively and efficiently. (p 5/GAO Draft Report)

DODREStr NSyo Concur. A directive policy memorandum will be issued by "'e Under
Secretary of Defense for Acquisition to the Military Departments on this subject
before the end of Fiscal Year 1993.

* RECOMNME'DA1ON 2. The GAO recommended that the Secretary of Defense
(a) assess Navy and Air Force proposals for selecting the best qualified individual for an
acquisition position and (b) ensure that no preference for MIitary personnel is used in
considering candidates and, (c) based on the assessment, develop an overall DoD-wide

Now on p. 4. proposal that satisfies the objectives and requirements of the Act. (pp 5-6iGAO Drah

See comment 4. Report)

D: Partially concur Component proposals will be e%,aluated b> the
Office of the Under Secretary of Defense for Acquisition when submitted At this
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time, there are no formal proposals within the components for considering Military
and civilian personnel for the same positions. The concept of "Military essential'" is
valid, as mandated in Section 1722 of the statute. Additionally, current DoD policies
are not in conflict with the Defense Acquisition Workforce Improvement Act.

MATTERS FOR CONGRESSIONAL CONMDERAT1ON

SIESIMQL The GAO suggested thai the Congress limit the Defense Acquisition
Workforce Improvement Act requirement that both Military personnel and civilians be

Now on p 3 considered in filling acquisition positions. (pp. 4-5/GAO Draft Report)

DODRIEISPD - A separae personnel management system for the entire acquisition
work force would be adminisrively burdensome. The GAO suggestions for defining
the scope of this issue warrant further consideration by the Congress. This suggestion
is related to GAO Recommendation 2.

* SUGESMOQ1 The GAO suggested that the Congress clarify (1) the Defense
Acquisition Workforce Improvement Act requirement to "substantially" increase the
proportion of civilians in critical acquisition positions and (2) whether the requirement

Now on p 3. applies to each Military Service individually--or to the DoD as a whole. (p. 5/GAO
Draft Report)

DOD These suggestions merit further consideration by the Congress.
The Department views this requirement as applicable to the DoD as a whole. The
Department further solicits the consideration of the Congress on all concerns cited in
appendix IV of the GAO draft report report under the section titled, "OTHER DOD
CONCERNS REGARDING IMPLEMNW-TATION OF THE ACT."
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The following are GAO'S comments on the Department of Defense's letter
dated March 22, 1993.

GA Comments 1. In its response, rDO states that its nonconcurrence is based, in part, on a

DOD General Counsel conclusion that I)AWIA does not require military and

civilian personnel to compete for the same acquisition positions. This
response does not fully relecct the General Counsel's position. In a
memorandum dated October 16, 1992, which is the basis for noD's
response, i)oi)'s Deputy General Counsel (Personnel and Health Policy)
observed that DAWIA permits n)o)n to reserve positions for military
personnel under specified circumstances and therefore concluded that
"UDAWIA does not require that milita•y and civilian personnel compete
equally (against each other) for each and every position." We agree with
the Deputy General Counsel's position that the act does not require
competition for each and every position, mid believe it implies that there
can be competition for some positions-

wOt) also bases its nonconcurrence on 5 U.S.C. 2101, which defines the
terms "civil service" and "uniformed services" and argues that there is no
third category of positions that can be either civilian or military. We did
not intend to suggest that there may be a third category of positions;
however, we find nothing in 5 U.S.C. 2101 that would preclude military and
civilian personnel from competing for acquisition positions on an equal
basis, as envisioned by DAWIA.

n)o) noted that the term "military-only" has no meaning, since positions are
designated either military or civilian. We used that term only as a way to
clearly describe the situ ation iii which uiniformied p)ersonnel filling certain
positions are relained in those positions tinder livmll's current policy. The
term is not inten(led to have any significance beyond that context.

2. We recognize that it may not he practi(ca to create a separate personnel
system solely for tihe Illanagenillni of acquisit ion lpositions ,nd we did not
suggest this in our report. In our view, stiu'i a system is not necessary to
implement IAWIA sinceI Military or civilian p)ersonnel filling acquisition
positions contitne I () lohe g( vi-nrnt(l by existing personnel systems. In
addition, as wv said ;ibov. ,e find nothliinig in 5 IV.S.(. 2101 that would
preclude conlsi(dering hot ii ililamy ai id civilian l)(ris ,I mel for acquisition
positions.
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3. We were briefed on an Air Force draft proposal that is being circulated
for comment and were briefed at the flag officer level on the
implementation test of the Navy proposal. We believe that there is
sufficient information available for DOD to review these proposals and use
them as a basis to help the services finalize a procedure that would meet
the intent of DAWIA to fill positions with the best qualified individuals.

4. We have revised the recommendation that is reflected in DOD'S

comments. Rather than suggest a roi-wide procedure, we are
recommending that the services be allowed to develop their own
procedures. DOD would still be responsible for approving each procedure
and ensuring compliance with applicable laws and policies. We have
discussed this with ix)t officials and they agreed with the change.

As stated in our response to [D's earlier comment, we believe there is
sufficient information available for DOD to review the Navy and Air Force
proposals and use them as a basis to help the services finalize a procedure
that would meet the intent of DAWIA.

While Doi) states that its current policies are not in conflict with DAWIA, we
continue to believe that r)oi) may not be fully addressing the intent of the
law.
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