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Dear Mr. Chairman:

In response to your request, this report identifies opportunities for the services to achieve
operational efficiencies and budget savings through greater usc of civilian personnel in support
positions. Un average, each civilian support employee costs about $15,000 less per year than a
comparably graded military person. The repont also addresses the need to include requirements
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will be fully prepared to deploy to future conflicts, when needed. This report contains
recommendations to the Secretary of Defense; the Chairman, Joint Chiefs of Staff: and the
secretaries of each of the military services.
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Appropriations and Senate Committee on Armed Services; the Director, Office of Manageraent
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Executive Summary

Purpose

Background

Results in Brief

58 the Department of Defense { pon) continues 1o downsize 188 work
forces. pon officials increasingly express concern for masntanung high
operational requirements U'sing civibans in support positions has beers
cited as a cost-effective way to help ensure that the best use 1s made of
mulitary personnel

At the request of the Chairman, Subcommittee on Readiness, House
Armed Services Commiltee, Gao examined DoD's guidance and
decision-making processes for determining whether to use civilians or
uniformed personnel. Specifically. cao examined (1) bob and the military
senvices effonts to replace military personnel in support positions with
civilian einployees and (2) the adequacy of planning for the future use of
civilian employees and contractor personnel te suppoit military
operations in combat areas. cao also followed vp on actions taken to
correct problems identified after bob and the services assessed civilian
deployments to the Persian Guif War,

The structure of the armed forces is based on the pob Total Force Pulicy,
which recognizes that all elements of the structure-—sucn as active
military personnel, reservists, civiliap employees, defense contracters, and
host nation military and civilian personnel—contribute to national
defense. Civilian empioyees have been associated with the military
establishment since the American Revolution, and .oday remain a
significant part of poh. Over time, civilians have filled suppoit positions
thai were previn.usly keld by uniformed personnel. In fiscal year 1994,
civivan ermmaplovees constituted approximately one-third of poo’s active
parsonned, perfurming functions such as airplane, ship, and tank repairs;
cormumunications and logistical support; and operation and maintenance of
military installations. Mary civilian enplovees have agreed w0 continue to
perform these functions in foreign arcas and to deploy to armed conflicts,
as needed, to sviport the military forces. Thousands of other civilians
support boh wt der coniracting arrangements.

Alhough n6D and the military services have general policies to use civihan
personnel where possible, the services currently use thousands of military
persongtel in support positions that, according to DOD and service officials,
could be civitian. Replacing these military personnel with civilian
empioyees would reduce peacetime personne] costs and could release
military members for use in more combat-specific duties.
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Principal Findings

Opportunities Exist to
Replace Military Personnel
in Support Positions With
Civilian Employees

Exerutive Summary

pon and tne services have made various efforts 1o use more civilians by
converting military positions to civil.an ones in the past, but the results
have not been well documented. The extent of change appears limited,
since the ratios of nulitary and civilian personnel have not changed
significantly in recent years. Managers are reluctant to replace military
personnel with civilian ecoployvees because, with current downsizing, both
positions might be lost, Budget allocations and civilian personnel
requirements decisions often have been made in 1solation of each other,
and sometimes have prevented officials from receving sufficient funds to
support civilian replacements.

Some DOD and service offictals have informally cited potential
deployability to a theater of conflict as a basis for maintaining military
incumbency. As demonstrated in the Persian Gulf War, however.
deployability was not a basis for excluding civihans, although problems
occurred because of inadegquate attention to civilian deplovment planning.
The services have taken actions to correct some of the problems identified
during the Persian Gulf deployment, but they nave not compietely
identified their future potential wartime requirements for pon civilian
eraployees or contractor personnel who perform combat-essential
functions nor taken adequate steps to ensure that these personnel will
continue their services during future crises.

The services have assigned many military personnel to support functions,
such as personnel manager.ent and data processing, that are typically
perforined by civilian personnel and do not require skills gained from
military experience. The services use military personnel and civilian
amployees, tin varying degrees, Lo perform siiiar funciuons, which
suggests that more support positions could be filled by civilians. For
example, 17 percent of the Air Force’s computer operators are civilians,
whiiwe about 63 percent of the Army’s coraputer operators are civilian, and
about 53 percent of the Navy's are civilian.

Based o aggregate data for major job categoiies within each service, GAo
identified thousands of positions that seem to have potential for ¢ivilian
incumbency, bui are instead now held by military personnel. Although
using civilians has eperational and budgetary advantages, determinmng the
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Impediments Limit the
Future Replacement of
Military Personnel in
Support Positions With
Civilians

Executive Summary

appropriate mix of military and civilian personnel requires judgment by
DOD officials. Operationally, civilians provide more continuity in certain
positions and release the military for combat-specific functions; on the
budget side, they are generally less costly than military personnel. Some
pobp-sponscred cost studies indicate that, on average, a civilian employee
in a peacetime support function costs the government about $15,000 less
per year than a militarv person of comparable pay grade.

According to several bob and service officials, decisions to use military or
civilian personnel are often made by military leaders who prefer to use
military personnel because they believe they can exercise greater control
over such personnel. poD directives and service regulations provide
general guidance to help managers decide when military or civilian
personnel should be used; however, the existing guidance allows for broad
interpretations. Managers who are inclined to use military personnel can
fill support positions with military members for reasons such as training,
discipline, rotation, background, or even tradition.

Service officials are reluctant to identify existing military personnel in
certain support positions to replace with civilian employees, in part,
because civilian requirements and budgeti aliocation decisions are often
made independently of each other. Loral commanders fear that, because
of downsizing, they might not receive adequate funds to hive civilian
replacements, or that they might even lose the replacement positions
through civilian reduction targets imposed from higher headquarters. For
example, at one locaticn Gao visited, 2,200 military positions were
identified in 1991 for replacement Ly civilian employees. A command
official said the command lost about 2,000 of these military personnel, but
gained only 800 civilians. According to this official, the command’s budget
was reduced, in part, due to downsizing, before civilians could be hired.

When funds are aliocated o replace military personnel with civilians in
support positiors, the services may not Lave to use the funds for that
purpose. Funds for civilian personrel are derived from several accounts
that may be used for a vanety of purposes. For example, in addition to
civilian personnel costs, the operation and maintenance appropriation
funds expenses such as the purchase of fuel, supplies, and repair parts for
weapons and training of military rersonnel.
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Improved Planning Is
Needed for Future Civilian
Deployments

Recommendations

Executive Summary

Civilian eraployees and ¢ ntractor personnel have historically supported
the military forces in wari.me theaters of operations. While many
opportunities exist for greater peacetime use of civilians, a need also
exists to better identify those who might have to deploy to operational
theaters and properly prepare for such situations. Available nob reports
show that over 5,000 poD civilian employees and nearly §,200 contractor
personnei voluntarily deployed to the Persian Gulf area to support the
military forces during the Gulf War. However, the services were not fully
prepared to deploy civiiians to combat zones. This lack of preparation
resulted in many problems; some-——surh as civilians deploying without gas
masks and without proper training in their use—could have had sericus
consequences.

Although poD and the services are currently addressing many of the
administrative problems associated with civilian deployments that were
identified in the Gulf War, they have not adequately addressed several
important operational issues affecting future deployments. Requiveinents
for civilian support functions in theaters of operations have no: been
inciuded in joint stafi’ and service contingency planning processes. Civiliau
emnployees who perform essential combat-support functions have not been
completely identified, screened for medical fitriess, and trained ‘n basic
survival skills.

poD does not have reasonable assurances that essential combat support
provided under conumercial contracts during peacetime will continue to be
performed during future crigses. The services do not know Low many
contractor peisonnel perform essential combat-support functions,
although a 1990 poD Instruction requires them to review existing consr s
and determine which functions are combat-essential. While some non
officials dismiss whe significance of this issue, stating that contractoy
companies should be responsinle for knowing how many persoinne: .«
need to deploy, GAG believes it at proper identification of such civitian: g
necessary first step to ensuriag that they are adequately trai+

prepared to deploy, if neede ).

A0 is making severa! recommendations to the Secretary of Defense and
the Chairmnan, Joint Chiefs of staff to (1) increase the use of eivilians in
peacetime support posttions ad (2) ensure that essential functions
provided by bob civilian emnloyees and contractor personnel will be
continued in future contingenc.. -
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Age.nc Coments -

10D concurred with all of Gao > findings and recommendations and agreed
to take action to address the recommendations. (DOD’s comments are
presented in their entirety in app. V.)

Page 6 GAOYNSIAD.9 .8 [MOD Foerre Mix lssues




Page 7 GAIOYNSIAD-95 5 DO Forcs» Mix Issues




Contents

Executive Summary

Chapter 1
Introduction

Chapter 2
Opportunities Exist
for More
Cost-Effective
Peacetime Use of
Military and Civilian
Personnel

Chapter 3

Civilian Deployment
Problems During the
Persian Gulf War
Highlight Operational
Planning Shortfalls

Appendixes

Civilians Are a Significant Component of DOD’s Work Force

Prior Efforts Replaced Some Military Personnel With Civilians

Different Systems for Military a1d Civilian Personnel Affect
DOD'’s Costs and Control Gver Its Forces

DOD Policies for Determining Personnel Requirements

Objectives, Scope, and Methodology

Many Military Personnel Perform Civilian Support Functions

Variations Exist Among and Within the Services

Replacing Military Persennel With Civilians Can Save Personnel
Costs and Achieve Operational Benefits

Impediments Limit the Services’ Ability to Achieve
Military-to-Civilian Conversions

Conclusions

Recommendat’ons

Agency Comments

DOD Used Thousands of Civilian Employees and Contractors in
Combat Areas During the Persian Gulf War

Operational Planning Shortfalls Created Problems With Civilian
Deployments to the Persian Gu'f War

Some Corrective Measures Are Being Taken

Operational Planning for Future Contingencies Does Not Fully
Integrate Civilian Roles

Conclusions

Recommendations

Agency Comments

Arpendix [: Active Duty Military and Civilian End Strengths for
Selected Fiscal Years

Appendix II: Civilians Within the Military Services as a
Percentage of Personnel by Programming Categories

Appendix IIl: Comparison of Military and Civilian Compensation

Appendix IV: Civilian Specialists Deployed to the Persian Gulf
War

10
10
11
12

30
30

31

33
34

38
39
39
40
43

46
50

Page 8 GAO/NSIAD-95-8 DOD Force Mix fssues




Contents

Tt O
Ot —

Appendix V: Comments From the Department of Defense
Appendix VI: Major Contributors to This Report

Tables Table 1.1: Active-Duty Military and Civilian End Strengths for 11
Selected Fiscal Years, as of January 1994

Tabie 1.2: Military Positions Targeted for Conversion to Civilian 12
During Fiscal Years 1991 through 1993

Table 2.1: Enlisted Military Personnel and Civilian Equivalents 19
Occupying Support Positions DOD-wide, as of November 1993

Table 2.2: Variations Among the Services in Using Enlisted 21
Military Personnel to Fill Civilian Equivalent Positions

Table 2.3: Number of Military Positions That Can Potentially Be 23
Replaced With Civilians

Table 2.4: Differences Between Annual Government Costs for 24
Military and Civilian Personnel Stationed in CONUS, for Selected
Comparable Pay Grades, as of January 1994

Table 3.1: DOD Civilians and Contractor Personnel Deployed for 30
the Persian Gulf War

Table II.1: Civilians Within the Military Services as a Percentage 43
of Personnel by Programming Categories for Fiscal Year 1987

Table 11.1: Civilians Within the Military Services as a Percentage 43
of Peisonnel by Programming Categories for Fiscal Year 1994

Table I11.1: 1994 Average Cost Comparison of Annual Military and 46
Civilian Compensation Between Comparable Pay Grades in
CONUS

Table I11.2: 1994 Annual Regular Military Compensation, 48
including retirement benefits, in CONUS

Table T11.3: 1994 Annual Civihan Compensation in CONUS 19

Abbreviations

CONUS Continental United States

DMEXC Defense Manpower Data Center
DOD Department of Defense

GAO General Accounting Office

KS Joint Chiefs of Staff

O8I Office of the Secretary of Defense
RMC Regular Military Compensation

Page 8 GAOYNSIAD-95-5 DOD Force Mix lssues




Chapter 1

Introduction

Civilians Are a
Significant
Component of DOD’s
Work Force

Civilians comprise a significant portion of the Department of Defense’s
(poD) personnel strengtn; civilian employees alone account for one-third
of pop’s full-time work force. These civilians provide important support to
military combat forces in peacetime and in war. Some deploy and provide
needed support within theaters of operation.

With the transition to an all-volunteer active-duty nuilitary force, non
adopted the “Total Force™ policy in 1973, which receognized that the
reserves, retired military members, civilian government workers, and
privace contractor personnel could add to the active forces in ensuring the
national defense. The objectives of DOD force management policies are to
(1) maintain, during peacetime, as small an active-duty military force as
possible and (2) use civilian employees and contractor personnel
wherever possible, to free the military forces to perform military-specific
functions. In 1990, oD reported to the Congress that in implementing the
Total Force policy, it had, among other things, improved use of the pon
civilian employee, contractor, and host nation support communities.’

In fiscal year 1994, pon's programmed civilian end strength was estimated
at 923,000 personnel, with an estimated cost of about $42 billion in salaries
and benefits. These civilians work for cach of the military services; in
Defense agencies, such as the Defense Logistics Agency or the Defense
Finarce and Accounting Service; and in other organizations, such as the
Cffices of the Secretary of Defense (0sh) or the Joint Chiefs of Staft (Jos).
Civilian employees currently represent over one-third of pon's total
full-time equivalent force. This ratio has rernained relatively constant since
1987, as table 1.1 shows. (App. | shows the same information by service
and the Defense agencies. )

"Host natton sepport” refers (o cxvhan and/or mahtary assistance tendered i peace and war by a
foreign nation to the U8 military forees located on or i transat theoughs e host nation’s terntory
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Table 1.1: Active-Duty Military and
Civilian End Strengths for Selected
Fiscal Years, us of January 1994

Prior Efforts Replaced

Some Military
Personnel With
Civilians

Chapter 1
Introduction

FOEEEENET DR E:. T N
Numbers in thousands

~ Percent
Fiscal year Military Civilian Total civilian
ie87  217* 1133 3307 33
1993 1,705 937 2,642 355
1994  1e11 923 2534 364
1995 - - 1,526 . 875 7 >72T399 - 7364
1996 1,496 846 2,342 36.1
1999 1453 794 2247 353

Scurce. Office of the DOD Comptroller

Ncte Figures for wrior years are actual, figures ior the current and future years are prorected as of
Jaruary 1394

As table 1.1 also shows, both military and civilian personnel end strengths
have declined since 1987, when pob was at its peak strength. Based on its
fiscal year 1995 budget, pon estimates that, by 1999, it wilt achicve a
33-percent reduction in its military end strength and a 30-percent,
reduction In civilian end strength since 1987.

While most civilians support the military forces boti at home and abroad
in peacetiree and at home during times of war, some civilians historically
have deployed with and supported the military forces within theaters of
operations. As far back as the American Revolution, civilians served as
wagoneers and drivers to tow artillery and move supplies, During the
Persian Gulf War, bob used over 14,000 civilian employees and contiactor
personnel to support its military forees.

According to nop’s April 1992, final report to the Congress on the Conduct
of the Persian Gulf War, civilian expertise contributed directly to the
success achieved. Dob and service officials also generally recognize that
dunng peacetime civiliang cost less than military members o comuarable
pay grades.

Responding to various legislative provisions over the past 20 vears
requiring the use of the least costly torn, of pesonnel consistent with
miltiary requirements, ton has gone through penods of concentrated
eflores 1o replace military positions with civilian ones. For example, in the
1970, the services repuaced nearly 48,000 military personnel in suppott
posttions win 20000 civilian employees. As shown in table 1.2, the
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services, in recent vears, targeted nearly 20,000 military positions for
conversion to civilian ones. The services, however, did not maintain
adequate records to substantiate the achievement of the intended
conversions or validate the savings.

Table 1.2: Military Positicns Targeted
for Conversion te Civilian During
Fiscal Years 1991 Through 1993

Different Systems for
Military and Civilian
Personnel Affect
DOD’s Costs and
Control Over Its
Forces

Service FY 1981 FY 1892 FY 1993 Total
Air Force ' 3,046 3,045 2,045 9,136
Army 777 1778 1777 5,332
Navy 1670  1€69 1668 5,007
Total 6,493 6,492 6,490 19,475

Source: Based on data provided by service comptroller officials.

Significant differences exist in the way military and civilian positions are
managed. 'these differences affect pon’s costs and control over its forces.

The military perscnnel syste n is often described as a centrally managed,
“closed” system, meaning that persons recruited with no prior military
service are generally brought in at entry-level positions and progress
through the ranks, whether in the enlisted pay grades or the officer corps.
I’ =cisions pertaining to assignment, promotion, rotatior, and recention are
centrally controlled at service headquarters. The military personnel
management systemr operates totally under policies and guidance
established by pop, which helps ensure that military leaders have control
over their personnel.

The civilian personnel system, on the other hand, is ofien described as a
more “open,” or decentralized, system. Such a system allows new hires to
enter an organization at various levels, degending on each person’s
qualifications and experiznce. Although most civilians begin their
government service at lower, entry-level pay grades, managers are not
restricted to hiring them at lower-graded entry levels. Civilian employees
are also subject to the federal civilian personnel regulatory framework
that governs such issues as hiring procedures, working hours, overtime,
and job retention rights.

Unlike thoir military counterparts, who are employed “globally” and can be
transferred anywhere, civilian employees are generally employed at the
Iocal installation level. Career opportunities are generally identified at the
local level. While civilian personnel management is described as being
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DOD Policies for
Determining
Personnel
Requirements

Determining Requireinents

for Peacetime Support
Functions

Each service has implemented its own procedures for determining

Chapter
Introduction

decentralized, local managers view their control over civilian force
manageinent as limited hecause budget guidance and downsizing goals,
established at higher organizational levels, can mandate reductions in
erd-strength levels and constrain their hiring authority.

Unlike funding for military personnel, funding for civilian personnel is not
aggregated into a single account that permits close monitoring. Rather,
funding for civilian personnel is spread among several accounts within the
poD budget. For example, funding for most civilian personnel is included
in the operation and maintenance appropriation in the pop budget—an
account hat also includes spare parts, fuel for equipment, and military
training.

poD’s palicy is to establish its total personnel requirements at (1) the
miniraum level and least cost necessary to carry out assigned peacetime
missions aimed at deterring aggression and (2) a level sufficient to retain
capability to gnickly respond to any combat needs that develop. The first
priority is major combat forces such as fighter pilots, tank crews, sailors,
and submariners. Combat forces are exclusively military, whether
active-duiy or reserve.

After combat forces are determined, remaining forces are to be
established to adequately support the combat forces. Support forces may
include active-duty military, reserve military, civilian employees,
contractor employees, and host nation personnel.

peacetime personnel requirements in support positions. These
procedures—labeled by the different services as efficiency reviews,
manpower surveys, or engineering studies-—-are intended to identify the
most efficient personnel mix for performing assigned missions and tasks.

Although some variations exist in service procedures, decisions on
peacetimue personnel resources generally should include two major
considerations. First, service officials are to idenuify a task to be
performed and establish the number of personnel needed, by specific skill,
to perform the task. Second, they are to determine whether civilian
empioyees, contractor personnel, or military members are the most
appropriate source of the required skill. , based upon pon and services
policies,
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Determining Wartime
Requirements for Support
Functions
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These policies generaily state that civilians are to be used in support
positions that do not require military incumbency for reasons of law,
training, security, discipline, rotation, or combat readiness, or that do not
require military background for successful performance of the duties
involved. When military incumbency is not essential, yet the work must be
done by government personnel, civilian employees are to be used. If the
workload is not military essential and not required to be done by
government workers, contractor personnel may be used; however,
decisions to use contractor personnel must be supported by cost
comparisons.

The execution of military operations may require the use of additional

military and civilian personnel to bring the peacetime force structure to
required wartime levels. The buildup of forces to sustain a contingency
operation is called mobilization; contingency planning, or mobilization
planning, is the broad umbrella under which the services determine their
wartime personnel and materiel requirements.

Military requirements are determined through analyses of numerous
strategies and assumptions about how to fight a war and the need for a
range of phased, incremental increases in force capability. Military forces
needed immediately are programmed into the peacetime active-duty
military. Other military forces needed for later deployment can be
programmed into the reerves.

Requirements for civilians in theaters of operations will depend on the
nature of the contingency and the types of military units involved. To
ensure that poD civilian employees would perform critical support
functions in-theater during a conflict, bob established the
emergency-essential civilian employee program in 1985. One objective of
this program is to obtain written statements from combat-essential
employees affirming that they understand the commitments of their
positions and that they will continue to perform their functions while
other civilians are being evacuated from combat areas. In 1990, after
criticism from our office and the pob Inspector General,? bOD required the
services to implement procedures to ensure that contractor personnel who
perform conibat-essential support functiens will continue their services
in-theater during conflicts.

‘ZEngy.uing_Retentjm} of Essenual Civilians Overseas During Hostilities (GAO/NSIAD-84-73, Mar. 14,
1984 and f_{g-pf;r@;j(){x of I‘)“r/t_yg-rggn(jy;Ess_rer}t‘j« f’lx_vx}igm; Overseas During Hostiliu’rvs, Office of the
Inspector General, DOD (Repori No. 89-020, Nov. 7, 1988).
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Concemned about the extent to which pon s addressing civilian personnel
requirernents as it downsizes and r-struciures its total force, the Chairman
of the House Committee on Armed Services, Subcommittee on Readiness
asked us to review the decision-making processes the services use to
determine whether a position should be military or civilian. In response to
this request we examined (1) pon and service efforts to replace military
persorinel in peacetime support positions with pob civilian employees and
{2) the adequacy of planning for the future use of bOD civilian employees
and contractor personnel to support military forces in theaters of
contingency operations. We were also asked to follow up on actions taxen
to correct problems identified by DoD and the services that were
associated with the deployment of civilians to the Persian Gulf War.

To identify trends and opportunities for replacing military personnel in
support positions with civilian employees, we reviewed DOD and service
criteria for determining wiien a position should be iilitary or civilian. We
obtained perspectives from personnel management officials on efforts to
identify functions that civilians can perform. We also obtained available
data on the number and types of military positions converted to civilian
under a 1989 Defense Management Review Decision and interviewed poDn
officials to identify reasons for not achieving the intended conversions. In
addition, we obtained data from the Defense Manpower Data Center
(pMDC) on the numiber of military personnel in support positions and
identified potential opportunities to replace military personnel in such
positions with civilians.

We validated the potential for significant cos: savings by reviewing

(1) several studies comparing the cost of military and civilian personnel
and (2) the differences in ranks or pay grades for previously made
conversions, when data were available. We did not identify the full range
of military positions that might be candidates for conversion to civilian, or
the specific pay grades of the civilian replacements. Qur analysis with
respect to this issue was limited to comparisons between niilitary
personnel and pOD civilian employees. We did not evaluate potential cost
savings that ight result from replacing military members with contractor
personnel.

To determine the extent to which bob and the services are identifying the
need and properly planning for the use of civilian employees and
contractor personnel in future operational contingencies, we reviewed bon
and service regulations. We interviewed officials in service headquarters’
requirements and operations directorates, comparable officials at various

Page 10 GAO/NSIAD-95-5 DOD Force Mix Issues



Chapter |
Introdaction

installations we visited, and officials of the Joint Staff. We obtained
statistical iniormation from pMpce on the number and occupational series
of emergency-essential civilians in each of the services for the last 5 years.
We compared these data across the services to identify patterns and
followed up with officials at the locations we visited to validate the data.

To determine the number of pDoD civilian employees and contractor
personnel who deplcyed to the Gulf War, the functions they performed,
and problems associated with their deployment, we reviewed DOD's
April 1992 final report to the Congress, Conduct of the Persian Gulf War,
with a particular focus on the “Civilian Supnort” appendix. We also
reviewed “lessons learned” reports prepared by various service
components and special studies perfermed by outside organizations under
contract to the services. We conducied a group interview with
representatives of several defense contractors who provided civilian
support in the Persian Gulf. We also interviewed officials in the Office of
the Assistant Secretary of Defense (Personnel and Readiness).

We performed our work at the following service headquarters, major
commands, and installations:

« Office of the Under Secretary of Defense, Personnel and Readiness,
Washington, D.C.;

» Office of the nop Comptroller, Washington, D.C,;

« Joint Staff Directorates for Force Struciure, Resources, arncd Assessinents;
Operational Plans and Interoperability; and Manpower and Personnel,
Washingtor, ).C,;

o U.8 Pacific Command, Camap H. M. Smith, Hawaii;

« U.S. Transportation Command, Scott Air Force Base, [llinois;

« Army Deputy Chiefs of Staff for Personne! and Logistics, Washington,
D.C,; Total Army Personnel Command, Alexandria, Virginia; Headquarters
Army Materiel Command, Alexandria, Virginia; Army Training and
Doctrine Command, Fort Monroe, Virginia; Army Combined Arms Support
Command, Fort Lee, Virginia; Arrny Combined Aris Command, Fort
Leavenworth, Kansas; Army Pacific Command, Fort shafter, Hawaii;
Headquarters, 4th Infantry Division (Mechanized), Fort Carson, Colorado;
and Headquarters U.S. Forces Command, Fort McPherson Georgia,;

+ Air Force Headquarters Directorates for Civilian Personnel, Frograms and
Evaluations, and Plans and Operations, Washington, 13.C.; Air Combat
Command, Langley Air Force Base, Virginia; Air Force Materiel Cominand,
Wright-Patterson Air Force Base, Ohio; and Pacific Air Forces, Hickam Air
Force Base, Hawaii; and
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« Offices of the Assistant Chief of Naval Operations and Bureau of
Personnel, Washington, D.C.; Navy Atlantic Fleet, Norfolk, Virginia; Navy
Pacific Fleet, Pearl Harbor, Hawaii, and subordinate commands in San
Diego, California.

We conducted our review between January 1993 and June 1994 in
accordance with generally accepted government auditing standards. We
obtained pDOD comments on a draft of this report. The comments have been
summarized in chapters 2 and 3 and are presented in their entirety in
apoendix V.
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Chapter 2

Opportunities Exist for More Cost-Effective
Peacetime Use of Military and Civilian

Personnel

Many Military
Personnel Perform
Civilian Support
Functions

Although pob policy is to use civilians wherever possible, large numbers of
military personnel perform technical, management, administrative, and
other funcuons that civilians typically do. The services vary in the degree
to which they use military or civilian personnel to perform similar
functions. Opportunities exist for pobp to replace thousands of military
personnel with civilian employees and, in so doing, save personnel costs
and achieve operational benefits. In some instances, valid reasons exist for
not replacing military support personnel with civilians. In other instances,
replacements that should be made are impeded by a variety of factors.
Some factors, such as current practice or broad directives and regulations,
permit the continued use 2f military personnel. Other factors, such as
downsizing and funding, limit the number of civilian replacements.

The 1994 pon Manpower Requirements Report indicated that more than
245,000 military personnel throughout the services and defense agencies
were serving in noncombat program areas such as service management
headquarters, training and personnel, research andd development, central
logistics, and support activities. Appendix II defines each of the program
areas and shows the percentage of civilians in each area for fiscal years
1987 and 1994.

Many job categories, such as finance, administration, data processing, ancd
personnel, within broad pobp programming areas, generally do not require
knowledge or experience acquired through military service; skills to
perform such functions are available in the civilian labor sector. Some LoD
and service officials believe that a great majority of such positions should
be civilian. Yet, bMDC data indicate that many of these job categories are
filled mos e by military rnembers than civilian employees. Table 2.1 shows,
for example, that enlisted personnel and civilian employees of equivalent
pay grades occupy 66 percent and 34 percent of the positions in data
pro:essing, respectively.
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Pement of positions occupied

General job category* Enlisted Civilian
Data processing 66 34
Personnel and recruitng 64 36
Administration 31 69
Accounting and finance 26 74

Source: Occupational data from DMDC.

*These general job categories are composites of specific occupational specialties For example,
the data-processing category includes the occupational specialties of computer programmers
and computer operators/analysts

DMDC also maintains data on officer personnel, but the data do not clearly
reveal the extent to which officers perform civilian functions. Many
officers assigned to headquarters organizations and staff offices are
classified as operational, even though they might primarily perform
administrative functions. For example, an aircraft pilot assigned to
manage personnel requirements functions at a local command would still
be classified as a pilot in the bDMDC database. However, our analysis of
other data in DOD’s 1994 Manpower Requirements Report indicates that
nearly 48,000 active-duty military officers, about 20 percent of the services'
total officers, were allocated to organizations outside of the services to
perform a wide range of noncombat functions.

Service officials stated that many officer positions are needed in pon-wide
activities because of career progression requirements. For officers tc be
promoted to senior levels, they need experience in a “joint” activity. In
many instances, however, these joint experiences may not occur within
the officer’s military specialty and may have limited applicability to
developing joint battle staff experience. Further, such assignments often
last only 2 years, which may not provide enough time to develop the
expertise to perform the duties proficiently. These frequent reassignments
may aiso disrupt the continuity of key operations. At one joint ccmmand
we visited, for example, about one-third of the management staff,
including all of the directorate chiefs, rotated in 1 year alone. A command
official said stability of the workforce and continuity of operations are
important reasons for them tc use more civilians.
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Variations Exist Acg:ording to DMDS‘ .data, the s.er'v'ices vary significantly in th.e Qegree to
O which they use military and civilian perscnnel to perform sinular
Among and Within the  functions. For example, the services collective® employ more than 21,000
Services enlisted military and civilian equivalent personnel whaose primary
occupational specialty is computer operator. Only 17 percent of computer
operators in the Air Force are civilian, whereas in the Navy more than
53 percent are civilian, and in the Army about 68 percent are civilian.
Table 2.2 shows the occupational specialties with the greatest variations.
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Table 2.2: Varlations Among the Services in Using Enlisted Military Perscnnel to Fili Civillan Equivslent P

Air Force eniisted and civilian Army enlisted and civitian Navy enlisted and civilian
personnel personnel personnel

Percent Percent Percent
Occupational apecialty Number civilian Number civilian Number civilian
Administration, general 39.154 596 55518 76.9 34,445 67.7
Auditing and accounting 4,370 427 5,332 88.5 4,396 100.0
Computer
operators/analysts 11,279 16.7 4,663 67.5 5,639 53.4
Construction equipment 1,919 575 11,247 78.9 22717 443
Electricians ) 3615 419 1,906 86.5 7m0 819
Electronic instruments 20,027 442 8,059 827 8,223 77.4
Fire fighting and damage
control 8,164 345 2,934 921 3,880 100.0
Food service, general - 6,322 141 14,986 184 14198 66
Information and education,
general - 5038 52.9 ) 7775,309 7 88.7 2583 7(_-}_,2
Law enfprcement, general - 10,229 4.6 17191 6.4 3503 726
Mechanical and electrical
equipment ) 4,590 100.0 5043 750 12083 859
Medical administrz i and
logistics 6,108 198 6.626 50.6 1,468 100.0
Motor vehicle operators 5.491 433 14,280 23.4 1,929 100.0
Perscnnel general 12,082 271 21770 40.0 , 8,842 7 44.8
Recruiting and ccunseling 1,328 9.0 3,934 53 1,592 27.5
Secunty guards 16,782 22 1,896 100.0 1,496 57.8
Supply administration 25109 407 42,206 32.3 24,390 - 7745.7
Transportation 9,255 160 3,656 59,1 7 1,894 7 82.4
Utilities 10,428 429 8,604 888 13,052 73.4
Warehousing and
equipment handling 9.026 495 9.645 86.6 7,804 100.0
Total enlisted and civiilan
functions 491,419 271 874,843 28.2 603,177 273

Source Occupational specialty data provided by DMDC

Somne service officials attribute much of the variations to the unique
missions of each service that require them to use personnel differently.
For example, some Air Force officials explained that they have broad
responsibilities to safeguard U.S. nuclear weapons and believe military
security guards are more apprepriate for this mission. Other nop and
service officials in the civilian personnel and manpower requirements
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offices attribute the differences to the existing military culture, in which
officizls prefer to use military personnel instead of civilians. These
officials state that there is no reason why the services carnot be more
consistent.

Some DOD and service manpower officials explained that some of the
military positions, which otherwise cculd be civilian, are needed to
provide adequate time in the contirental United States (CONUS) for service
members rotating from tours abroad. They said that, as the United States
continues to reduce it forces overseas, the need t6 maintain large numbers
of rotation positions will also decline. Requirements officials said the
Army and the Air Force are reducing their number of positions held for
rotation purposes. They said the Navy is also adjusting, to some extent, the
number of positions held for rotation downward.

We also observed difterer.ces within the services. For example, the Navy
uses civilians in the Pacific Fleet to perform its shore personnel staffing
analyses (called efficiency reviews), while the Atlantic Fleet uses many
military personnel for the same function. According to service officials, the
Atlantic Fleet is substantially behind the Pacific Fleet in reviewing ail of its
shore facilities. Atlantic Fleet officials attribute the delays to the frequent
turnover of military personnel. Such turnover, the officials said, prevents
military members from developing the level of expertise needed to
efficiently perform the reviews. Atlantic Fleet officials explained that they
currently do not have adequate funds to hire civilians to do their efficiency
reviews and are forced to rely on available military personnel, who are
always going through a learning curve. The Pacific Fleet, on the other
hand, uses civilians who, because of longer tenures, have become more
proficient in completing the studies.

Significant differences exist between the compensation costs for

Rep lacmg Mlhtary comparable military and civilian pay grades; replacing the thousands of
Personnel With military personnel who perform civilian functions with civilian einployees
Civilians Can Save of comparable ranks can offer significant potential to save perscnnel
Pers 1 Costs d costs. Using civilians in certain support positions also provides
ersonnel LCoSts an operational advantages for poD because a greater proportion of military
Achieve ()perational strength can be devoted more directly to comtat-related functions. Some

civilians already have technical expertise that would require additional
training for military personnel to acquire, especially in areas such as
high-technology communications. Civilians also provide continuity in their

Benefits
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positions and provide institutional memory, since they are less subject to
the frequent assignment rotations associated with military personnel.

Increasing the percentage of civilians in specific occupations will free up
nidlitary positions to be used for other purposes. If, for example, all the
services adopted a 50-t0-50 ratio between military members and civilians
in personnel management—a function pob officials describe as primarily
civilian—about 5,200 military positions would be available for conversion
to civilian ones. Similar patterns exist in the areas of data processing and
disbursing. Using the 50-to-50 ratio, table 2.3 shows over 14,000 positions
within four occupational specialties where large numbers of military
personnel perform functions that civilians potentially could do.

.

Table 2.3: Number of Military Positions That Can Potentially Be Replaced With Civilians

Air Force Army Navy/Marine Corps Military positions

Military end strength WMIIitary end si'lirﬂer;gjtfh‘ - hliiﬁta;y Ve;&;t?e;g;tﬂ_ﬂ :2::;2:'3::::

Job specialty Current 50-to-50 Ratio  Current 50-to-30 Ratio  Current 50-to-50 Ratio civilian ones

Personnel 8810 €041 13,063 10,885 4884 4634 5197

Analysts 9,401 5,640 1518 1518 3519 3386 3,804

Programmers ' 3,246 1.623 1.602 801 1,139 570 2,993

Bi*é‘t;ursingm - 7A1Z’87§7 _ 990 2,737 1,986 3,366_%’_#_ : 251‘6‘M7“ h2~,m1746

Total 22,740 14,2904 18,920 15190 12,848 10,800 14,224
Difference between

current and 50-t0-50 ratio 8,446 3,730 2,048 14,224

Source: Occupational specialty data from DMDC

Some of our reports and other bob-sponsored studies show that civilian
employees generally cost the government less than military personnel. The
differences vary by pay grade, but, as table 2.4 shows, the average
difference is about $15,000 per person per year for peacetime support
functions performed in coNus.! (App. I1I provides more detail on the
components of military and civilian compensation by pay grade.)

'Several reasons account for these differences. Military personnel do not contribute to their retirement
systems or health insurance, civilians pay a portion of such expenses Military personnel routinely
receive allowances for housiug and subsistence, while civilians de not. Many service members receive
special financial incentives according 1o occupational specialty. Although training cosis are not
included in most comparisons of military and civihan costs, they are a major factor in the cost of using
military or civilian personnel
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Civilian compensation

Military compensation

Grade Pay Grade Pay Difference
0-5 $92.277 GS-14 $79,824 $12,453
GS-13 66,887 25,390

o4 76116 Gs-12. B 55,524 20,591
0-3 60,871 GS-11 47,837 15,034
- _GS-1O i 742,8213 - 130‘47

E-8 53,313 GS-8 28,370 24,943
E-7 ) B 46, 144 B i - 17,774
E-6 39,815 GS-5 25,507 14,308

Source: Based on grade comparability tables ir DCD Directive 1000.1 and cost data from DOD's
Office of Compensation.

Savings to be achieved from military-to-civilian conversions will depend
on whether poD eliminates g position from its military end strength or
retains the position and reassigns the military member to another unfilled
military-specific position. The savings may be even greater than they first
appear from table 2.4 because civilian replacements, in the past, have
sometimes been made at lower grades than the comparability table
suggests. For example, at one command we visited, two supply
management officers at the O-3 level were replaced with GS-9 civilians,
even though comparison studies show that the comparable civilian pay
grade for an O-3 officer is GS-11. On average, the replacement of just two
military O-3 personnel with two civilian GS-9 personnel would result in a
potential cost savings to the government of more than $46,000 in | year
alone, if the military positions were eliminated from the service's end
strength. (Even if the two military O-3 personnel were replaced with
civilian GS-11 personnel, the government would still save more than
$30,000.)

pon officials said civilian employees can be paid at grades lower than their
military counterparts because civilians either enter government service
with specific expertise or they deveiop more expertise ai an earlier stage
in their careers since they do not rotate as trequently. boD officials also
told us that, for similar reasons, there have been cases where one civilian
replaced more than one military memiber, thus resulting in greater savings
than a one-for-one replacement would suggest.

Page 24 GAYNSIAD-96-5 DO Force Mix Issues




Impediments Limit
the Services’ Ability to
Achieve
Military-to-Civilian
Conversions

Broad Guidance Allows
Use of Military Personnel
in Support Positions

Chapter 2

Opporturities Exist Jor More Cost-Fffective
Peacetime Ure of Military and Civilian
Personnel

oD and service officials recognize thit opportunities exist to replace
nuilitary personnei with civilian employees. In fact, bop requirements
officials have recently initiated a study that will, in part, examine the
potential for replacing military personnel with civilians within osp, Jcs, and
all defense agencies anq field activities. This study, to be completed in late
1994, was initiated after a pob task force determined that the “military
essentiality” of some positions was riot always apparent.

The Air Force has recently initiated an internal study that will examine,
among other things, opportunities to replace otficers with civilisns. During
our revi *w, data were not available to suggest how many positions raight
be affected, and a time frame for completing the study was not provided.

However, we believe that making these replacements will be difficu't
without special attention by poD officials to overcome existing barriers,
such as military culture, dowzisizing, and funding.

Although pol’s and the services’ general policies call for the use of civilian
personnel where possible, they also allow service nianagers wide latitude
in filling positions with military personnel. No single directive explains
how pop’s “Total Force” policy should be implemented or the specific
criteria to use in determining the appropriate mix of personnel. Therefore,
because of the broad nature of the guidance, tradition, and cultural
preferences, boh and the services often merely maintain the status quo on
military tncumbency.

Guidance on the mix of personnel needed 1o perform pop functions is
contained in several pop directives-- some dating back to 1954—and in
service regulations. For example, bou Directive 11004, “Guidance for
Manpower Programs,” August 20, 19564, states that civilian elnployees shall
be used in positions that do not requure military incumbency for reasons of
law, training, secunty, disciphine, rotation, or combat readiness, or that do
not require military background for successful performance of the duties
involved and that do not entail unusual hours not normatly associated or
compatible with civilian employment. pon Directive 11000, “pob Policy for
Civilian Personnel " March 21, 1983, provides little spectficily on civilian
funcions or positions,

Service nuplementing regulations expand the requirements for military

incumbency outlined in the bop directive. These regulations clearly define
personnel requirements for combat functions, since only il ey
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personnel are expected to perform such roles. For example, the Manual of
Navy Total Force Manpower Policies and Procedures, June 11, 1990,
requires rilitary members if the person must engage in or be prepared to
engage in combat.

In the case of support positions, which may be appropriate for civilians to
fill, the service regulations still tend to give greater emphasis tc military
incumbency. Army Regulation 5704, “Manpower Management,”
September 25, 1989, for example, states that all support positions will be
military if they have tasks that, if not performed, could cause direct
impairment of ~ombat capability. However, this does not reflect current
Army operations, since civilians routinely perform equipment maintenance
functions that are important to maintaining combat capability.?

Service regulations cnable officials to use military members in certain
administrative, security, and supply personnel positions simply because
they have traditionally done so. In addition, a preference for using military
personnel has often existed because the military personnel system
provides a hizh degree of management control.

Informally, DOD and service officials have often cited probabl2
deployability to theaters of uperations in wartime as a basis for
mnaintaining military incumbency. However, this position does not reflect
current practice, since thousands of civilians were deployed to the Persian
Gulf War,

poD and service officials told us they are in the process of updating and
consolidating some of these policies. They did not, however, have firm
dates for completing the updates.

Due to changes i1 the world security environment and budget constraints,
B 1 is reducing the: size of its milita'y and civilian workforces. By fiscal
year 1999, active-duty military end strengths are to be reduced by

33 percent from the 1957 peak strength. Approximately 73,000 active-duty
military personn2i reductions are currently planned in the end strength
between the beginning of fiscal year 1995 and the end of fiscal year 1999,
based on pop's 1995 budget.

“Army Maintenance: Strategy Needed (1 integrate Miitary and Civilian Personnel Into Wartime Plans
(GAQ/NSIAD-93-95, Ap:. 29, 1963).
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In theory, pop could achieve many of its military reduciions by replacing
military personnel with civilian employees. However, the simultaneous
downsizing of civilian employees works against such replacements.
Civilian end strengths, by fiscai year 1999, are to be reduced by 30 percent
from the 1987 peak strength. Over 79,000 civilians are programmed for
reduction from the poD workforce between fiscal years 1995 and 1999,
based on pOD’s 1995 budget. In addition, executive branch efforts to
reduce the number of high-gradad (GS-14 equivalent and above) civilian
positions throughout the federal government impairs attempts to reduce
or replace officers. Many officer positions, if converted, may likely be
replaced with high-graded civilians.

DoD officials explained that, especially during this period of downsizing,
their civilian personnel end strengths have been driven more by available
dollars than by requirements. Local officials said they have little, if any,
incentive to identify military-to-civilian replacements during the
drawdown. Officials see little opportunity to obtain the necessary funding
to support new civilian positions, particularly in the wake of what they
sometimes view as arbitrary cuts in end strengths and budgets. Likewise,
they expressed concern that while funding might be provided at one point,
this would not preclude subseguent reductions as part of broad guidance
to meet other reduction targets.

Many pDOD und service personnel managers identified the inadequate
integration between the process for determining civilian requirements and
the budget process that funds these requirements as a barrier against
replacing military personnel with civilians. Although local commanders
determine their civilian requirements based on estimated workloads and
request budgets to cover the costs of such requirements, budgets are
allocated from higher levels and often do not suppaort the identified
requirements. According te soree pob and service officials, constant
pressures to reduce the defense budget and personnel strengths compel
them to allocate anti~ipated reductions across all defense prograins on a
proportional basis. According to local officials, the reductions are
perceived as having been made arbitrarily, without fully considering
civilian requirements.

As a result, local officials have become reluctant to identify military
positions for conversion to civilian ones becanuse they fear they will
uitimately lose both positions. From a commander’s perspective, the
military position will be deleted from the installation’s military end
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strength because this process is centrally managed. Before civilians can be
hired, the budget may be reduced by service headquarters and the
installation will be unable to hire the civilians.

For example, at one command we visited, 2,200 military members were
identified in 1991 for replacement with civilian personnel. These
replacements were to be achieved in stages between 1991 and 1935. A
command official told us that they lost approximately 2,000 military
members, but gained no more than 800 civilians even though the command
had no change in workload. This result was attributed to the fact that
higher command levels sigrificantly reduced this installation’s budget
before the civilian positions could be filled. This official said hiring
civilians often takes 6 monthe because of the required lengthy processes of
advertising vacancies and reviewing applications.

Even when funds are allocated to replace military personnel in support
positions with civilians, the services may not be required to use the funds
for that purpose. Funds for civilian personanel are derived from several
accounts that may be used for a variety of purposes. For example, the
operation and maintenance appropriation funds the purchase of fuel,
supplies, and repair parts for weapons and equipment, and training of
military personnel, in addition to civilian personnel.

Although poD and the military services have ‘eneral policies requiring
them to use civilian personnel where possible, the services currently vary
in the extent to which they use thousands of military personne! in support
positions that, according to pob and serice officials, could be civilian. No
single answer is apt to be found to precisely identify the appropriate mix
of military and civilian personnel. However, achieving greater consistency
among the services by increasing the proportion of civilians perfrrming
data processing, personnel management, and other similar fiinctions could
free up thousands of military personnel for reassignment,

Eliminating military positinns and replacing them with civilians can save
significani personnel costs, since some cost analyses estimate that, during
peacetime, each civilian costs about $15,000 per year less than a military
person of comparable pay grade. The high degree of variation among the
services in how they use military or civilian personnel to perform similar
functions suggests a need for high-level oversight by 0sh and/or the Jcs to
ensure balanced consideration of personuel requirements across the
services.
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However, various interrelated factors discourage commanders from
pursuing military-to-civilian conversions or replacerments. These factors
range from a traditional preference for military personnel where possible,
to concerns over retaining civilian positions in the current downsizing
environment.

We recommend that the Secretary of Defense establist. a joint review
board and provide it with a mandate to work with the services to ensure a
thorough and consistent review of military support positions that may
have potential for conversion to civilian.

We also recommend that the Secretary of Defense direct the services to
identify military positions that should be replaced with civilians and
eliminate, to the extent possible, existing impediments to using civilians
when they would be less costly.

In commenting on a draft of this report, bob concurred with our findings

and recom-mendations. DOD stated that it will review the military
essentialiiy of positions in its support structure and report its results to the
Congress by April 30, 1995, in accordance with requirements of the fiscal
year 1995 National Defense Authorization Act. This review will entail
recomnmendaticns by the railitary services for converting military positions
to civilian. poD is also aware that various cost analyses acknowledge a less
costly civilian substitute for military personnel performing similar type
work. However, poD policies governing military versus civilian manpower
mix are not predicated upon the comparative cost factor alone, nor
modified based on a single conflict experience.
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DGD Used Thousands
of Civilian Emplcyees
and Contractors in
Combat Areas During
the Persian Gulf War

Table 3.1: DOD Civilians and
Contractor Personnel Deployed for the
Persian Gulf \WWar

Thousands of civilians deployed to the theater of operation in support of
1.6, military forces during the Persian Gulf War, Civilian deploymetds for
that operation revealed important admirustrative wesknesses related to
the use of civilians in such circumstances; many of those weaknesses are
now being addressed by poD or one or mare of the services. That
deplovment also demonstrated up-front operational planning problems
with the deployment of civilians that have not been comapletely resolved.

During the Gult War, the United States deployed over 14,000 civilians, both
government employees and contractor personnel,! to the theater of
operations. (About 500,000 military personnel deployed to the Persian Grudf
War.) According to nop’s April 1992 report to the Congress on the Persian
Gulf War, civilians worked aboard Navy ships, at Air Force bases, and with
virtually every Army unit. Only the Marine Corps did not employ
significant numbers of civilians in-theater. Civilians served in a wide
variety of suprort positions, including transportation, maintenance and
repair, anz other weapon system support roles. (App. IV provides a more
detriled account of the types of civilian specialists deployed in support of
the Gulf War.) pon’s April 1992 report to the Congress on the Conduct of
the Persian Gulf War acknowledges that civilian expertise was invaluable

and contributed directly to the success achieved.

The services acknowledge that they did not have good data systems to
track civilians in-theater during the Gulf War, particularly for contractor
personnel. Given thege limitations, table 3.1 shows how the numbers break
down among the services and between DoD civilian employees and
conftractor personnel.

Sl D LY

Number of civilians deployed
Type of civilian Air Force Army ' Navy Total
DOD government employees 218 2000 3000 5213
Confractor personnel © 154 3898 5126 9,178
Total 367 5,898 8,126 14,391

Source: DOD and service after-action reports on the Persian Guif War and studies by oulside
organizations under contract to the services.

DO and service data sysierns did not systematically keep track of all civilian employees and
contractor personnel who deployed to support the Guif War The estimate is arawn from available
service data and ccntractor studies.
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Historically, pob civilians and contractor personnel have served in theaters
of operations during wartime; however, the Persian Gulf War deployment
was somewhai different from scenarios expected during the Cold War.
[1.S. defense planning for the threat of war in Europe during the Cold War
era relied upon host nation support, augmented by U.S. reserve forces, to
help meet support requirements. Defense planning also relied partly on the
assumption that some civilians working for nobp in Europe would continue
1o perform their functions in time of conflict. These employees were
designated as emergency essential; as such, they were expected to remain
in the area when combat began.

U.S. military leaders now expect that, with the collapse of the Soviet
Union, future cordlicts will more likely occur against regional powers,
similar to the Persian Gulf War against Iraq. U.S. forces will be expected to
operate in areas that have little or no military support infrastructure.
Therefore, DOD officials expect that they will have to deploy more support
capability from the United States, sorme of which will be provided by
civilian ermployees and contractor personnel.

0D and service officials acknowledge that they were not adequately
prepared to process, deploy, or support civilians in the Persian Gulf
theater of operations, although a 1990 pop directive required that
emergency-essent.al civilians be identified and prepared for potential
deployment. Specifically, this directive required emergency-essential
eraployees to sign agreements stating that they accept certain conditions
of employment, including relocating to foreign areas during crisis
situations to perform their duties. The directive also required the services
to provide emergency-essential civilians with protective equipment and
work-related training.

According to the services’ after-action reports on the Persian Gulf War, a
number of problems arose in deploying civilians to the Gulf War and
caring for them in the theater. Some problems, including those described
below, covld have had serious consequences. Many of these problems
were attributed to poor planning.

Most of the civilian einployees had not been previously designated as
emergency essential.

Many civiiians were not screened 10 ensure that they were medically fit to
serve in desert conditions. Some arrived in the desert with medical and
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physical limitations, such as severe heart problems and kidney disorders,
that precluded them from effectively performing their duties.”

Some deploying civilians did not initially receive protective gear, such as
gas masks, because civilians were not included on military equipment and
supply lists. Nor were adequate efforts made to ensure that civilians were
trained in the use of such equipment.

Dental records, which are an important source of identification, were not
available for deploying civilians because dental screcnings had not been
done.

Soine civilians did not receive identification cards, provided under terms
of the Geneva Convention, to identify them as noncombatunts.

Other problems, while not as grave, also indicated a lack of preparation
for civilians in-theater.

Clear procedures did not exist to ensure that civilizns received medical
care, housing, or transporiation coinparabie o thot received by military
members.

Procedures were not in place to provide for overtire «r daiger pay in this
environment.

Questions existed concerning v-hether civilian life insurance policies
conitained war exclusion clauses that wousd have prectuded their svivivors
from re::wiving accidental death benefits had ihe civiiians been killed while
there.?

Unlike military personnel, civilians were not entiued to free muiling
privileges.*

Our discussion with representatives of several contractors who aeployed
personnel to the Persian Gulf War indicated they were delayed in getting
personnel and equipment to the theater of operations. They reported
having to arrange for their own transportation. They also rencrted
receiving little assistance from poD in helping them prepare their
employees for deployment.

2Army Maintenance: Strategy Neeced to Integra.e Military and Civilian Personrel Inio Wartime Flans
(GAO/NSIAD-93-96, Apr. 29, 1993).

*In a July 1993 leiter i.iterpret.ng existing reguliutions for the Federal Employees Group Lite "nsursace
program, the Office of Perscnnel Management—which has regulatcry oversight over
government-sponsored life insurance-—-determincd <ha* civilians who deploy wth the military are not
considered in “actual cocmbat.” Therefore, they are entit!ed (o zecidental death and dismenberraent
benefits if covered by the Federal Employees Group Life Insurar:ce. This letter did not discuss civilian
employees covered by other insurance policies or con*ractor personnel regardiess of their insurance

coverage.

*The Congress, in Public Law 103-160, Nov. 30, 1993, extended free mail privileges to civilian
employees of DOD while assigned to cverseas ureas during armed conflicts
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Civilian Deployment Problems During the
Perslan Gulf War Highlight Operational
Planning Shortfalls

Each service has modified some of its regulations to respond to the
problems identified during the Persian Gulf War. The definition of
emergency-essential civilian employees has been clarified, and
requirements for training, identification cards, and medical evaluations,
among other things, have been defined. However, these changes have not
yet been fully implemented.

The Army, in particular, has responded very extensively. For example, the
Army issued an extensive annex to the Army Mobilization and Operations
Planning and Execution System and revised its civilian mobilization
planning regulations. The Army Materiel Command has published a guide
for deploying and processing its civilians. The guide addresses the key
problems identified during the Gulf War. pDoD officials indicate that they
would like to use the Army’s deployment guide as a prototype for the other
services.

Some problems identified during the Guif War are only partially solvable
by pob and will require coordinated action with other agencies. For
example, pDoD officials acknowledge that civilians should be entitled to
danger pay when serving in hostile areas; however, specific designation of
foreign areas subject to danger pay requires a formal determination by the
Secretary of State. The Army’s Civilian Deployment Guide outlines how
such pay is to be provided and its relationship to other pay and
allowances.

Similarly, niles governing overtime pay limits are contirolled by the Office
of Personnel Management. Waivers to the pay caps may be granted by the
Office of Personnel Management when appropriate forms are completed
by the civilian employees. According to DOD and service civilian
mobilization officials, steps will be taken during future civilian deployment
processing to ensure that DOD employees are aware of tie forms and
waiver request procedures.

The above actions are oriented to pop civilians, not civilian contractor
personnel. Some officials said they believe contractor companies should
be responsible for ensuring that their employees are ready for potential
deployment, as well as caring for them while in-theater. These officials
believe, however, that pop should be responsible for ensuring the
noncombatant status of civilian contractor personnel by issuing them
Geneva Convention identity cards.
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Chapter 3

Civilian Deployment Problems During the
Persian Gulf War Highlight Operational
Planning Shortfalls

pOD and the services have not fully integrated into their wartin.. planning
systems requirements for essential wartime support that civilian
employees and contractor personnel will perform in-theater during future
conflicts. Such planning includes identifying civilian personnel
requirements, designating emergency-essential employees, and ensuring
the availability of contractor personnel for potential deployments.

Officials in DOD, JCS, and service contingency planning offices acknowledge
the importance of DOD civilian employees and civilian contractor support
to war-fighting efforts. To some extent, each also acknowledged that
adequate planning is not currently being done, and sometimes pointed to
each other’s office to take the lead in this area.

For example, hob and some service personnel officials told vs that
requirements for wartime civilian support should be identified during the
service-level operational planning for potential contingencies. During such
planning, the services examine the requirements outlined by regional
war-fighting commanders in chief in their various contingency plans, and
develop time-phased force deployment plans for meeting the regional
commanders’ needs.

Service operational planners told us that civilians were not included in
prior operational plans or force deployment plans, nor are they anticipated
to be in the future, in part, because service policies for these functions
deal oniv with military perscnnel. Moreover, these officials believe civilian
deployment issues are the responsibility of civilian mobilization planners,
not operational planners.

On the other hand, some service civilian mobilization planners told us that
civilian requirements should be included in the operational and
deployment plans to ensure that civilians will have the proper equipment,
such as gas masks. According to these officials, the major barrier to
effective planning for civilian support in military operations is a hesitation
by military leaders to fully accept (1) civilian wartime roles and (2) their
responsibility for such civilians in the combat area.

poD mobilization officials expressed the view that civilian requirements
should be integrated in joint staff and service contingency planning
processes. They do not believe civilians should be included in the
military-oriented deployment plans because these plans cover units, rather
than individuals. These officials believe that civilians should be handled
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llke éome reseﬁsts who ;ieploy as individuals father than with units. They

also believe current mobilization and contingency planning policies do not
adequately address civilian deployment issues. These officials told us they
plan to consolidate pDOD mobilization policies into a single directive, rather
than continuing with multiple directives that address only certain aspects
of the issue. These officials would like to assign responsibility to the
Chairman, Jcs, to ensure that war-fighting commanders in chief recognize
civilian wartime support functions in their planning processes, but
provided ne time frame to complete this action.

Mobilization and Training
Exercises Can Identify
Civilian Deployment
Problems

Emergency-Essential
Employees Are Not Being
Fully Identified

Two military exercises, one before the Persian Gulf War and one more
recently completed, have pointed out civilian deployment problems and
thie need for improved planning. The military exercise Proud Eagle 90 was
the first major DoD-wide exercise to recognize civilian mobilization as a
significant element. The exercise was designed to include all command
levels in testing how well plans, policies, and procedures would work in
responding to a world crisis. Many of the problems that subsequently
surfaced in the Persian Gulf War were identified during this exercise,
including vagueness in defining what constitutes an emergency-essential
civilian, absence of an accurate civilian personnel data system, lack of
clear understanding of civilian entitlements, and inadequate processing
procedures.

According to pob officials, no pop-wide exercise with a specific objective
of evaluating mobilization issues has been held since Proud Eagle 90, due
to the constraints of ongoing contingency operations. However, civilian
deployment-related issues did surface in a recent U.S. military exercise in
Egypt. An after-action report noted that emergency-essential civilian
employees were not trained in accordance with npon directives.

Once requirements for potential civilian deployments to theaters of
operations have been identified, action is then required to formally
designate such personnel as emergency essential, to better facilitate
deployment action, if and when it is required. The services have varied in
the extert to which they have identified emergency-essential personnel
and the extent tc which such designations pertained either to the potential
for overseas deployments or to peacetime contingencies in the United
States.
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Data available from pMDC shows fluctuations over time in the numbers of
civilian emplovees designated as emergency essential by the services.
During fiscal year 1987, for example, over 1,100 civilians were designated
as emergency essential. This number rose to about 2,700
emergency-essential civilians in 1990 and declined to nearly 1,900 in fiscal
year 1993. The Army has consistently maintained the largest number of
such designations and the Navy the least. The data do not show any
emergency-essential designations for the Navy until 1991.

Our review of the data showed that many administrative personnel were
d2signated as emergency essential, despite policy guidance stipulating that
such designations include only those civilians who periorm critical
combat-support functions. Many secretaries, clerks, and other
administrative personnel were designated emergency essential because
they were stationed in overseas areas and had a key role in base
operations. Service officials told us they realize these types of personnel
generally will not remain in an area during a conflict or deploy elsewhere
to a combat area to support mrilitary forces.

Other variations in emergency-essential designations also reveal some
confusion over the definition. For example, the services designated as
emergency essertial many employees who were required to work in the
United States during emergencies with no likelihood of deployment. In
other cases, emergency-essentizl designations were given to employees
who were required to report to work in the United States when other
personnel were excused for such reasons as snowstorms.

According to pop and DMDC officials, the emergency-essential designations
in their database are understated because many commands are still
implementing the 1992 guidance for identifying and reporting
emergency-essential information. Although these officials did not provide
a time frame for updating the database, they said they are working with
the services to ensure that personnel not expected to deploy to combat
areas are removed from the lists. We believe such data are likely Lo remain
understated until pon and the services fully assess civilian deployment
requirements as part of contingency planning efforts.

Various bob and service officials, and published studies, recognize a
growing dependerice on contractor personne! to support high-technolegy
military systerus. In November 1990, bon issued a policy instruction
intended to ensure the continuation of essential contractor services during
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hostilities. Yet, little has been done to develop data on persons who
perform combat-essential functions under contracts or to ensure the
continuity of such contracts. Disagreement exists among pob, the services,
and contractors as to who should be responsible for the readiness and
safety of contractor personnel performing essential waritime support.

The 1990 instruction directs the services to develop ard implement plans
and procedures that would reasonably assure the continuation of essential
services during crisis situations. Requirements of the directive include,
among other things, the following:

The services must review all contracts annually to determine which
functions will be essential during crisis situations.

The services must maintain a current, generic description of the essential
contractor service, the number of contractor employees, and equivalent
staff years required to perform the essential services.

The directive does not specify what assistance contractors can expect to
receive from DOD, other than the issuance of Geneva Convention identity
cards. Representatives of several contractors that deployed personnel to
the Persian Gulf War said they received little assistance from pop to help
them prepare their empioyees for deployment, and said such assistance
might have prevented deployment delays.

One mechanism the services use to ensure continuation of services has
been the inclusion of a “crisis clause” in contracts. At some locations we
visited, boilerplate language had been included in some of the contracts
related to essential functions. In general, this language states that the
coniractor shall be responsible for performing all requirements of the
contract notwithstanding the existence of any state of war or emergency
and states that failure to perform may subject the contractor to a
termnination of the contract for default.

However, mobilization and operational planners at iocal commands could
not tell us whether all of the command’s contracts had been reviewed for
their wartime essentiality. Neither local commands, service headquarters,
nor bob officials could provide summary data on contractor employees
performing essential combat-support functions as required by bop, or
verify whether all contracts had been reviewed. Some officials said they
did not need to know the number of personnel because contractor
companies are responsible for deploying and protecting their employees.
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rThe Dob m;i)éctor General repbrted i.nr 1988 ahd 1991 that no major

command could provide data concerning ail contracts vital to combat or
crisis operations.® According to the reports, a contributing factor was the
absence of a central poD activity with oversight over contractors with
wartime essential functions. During our review, officials in the Office of
the Under Secretary of Defense for Personnel and Readiness, who must
monitor the implementation of the poOD directive, said that oversight is still
decentralized, and, while several organizations have some responsibility,
no single headquarters organization wants to assume full control. For
example, contracting for logistics suppert of major weapon systems is
delegated to the managers of individual weapon programs in the systems
acquisition chain, while war planning associated with using these systems
rests with operational support personnel. According to the Personnel and
Readiness officials, such decentralization slows efforts to address
contractor deployability.

Although poD officials have informally cited potentizl deployment to
theaters of operations as reasons for retaining military incumbents in
selected support positions, civilians have historically deployed to combat
areas to support the military forces. The recent Persian Guif War showed
that, to the extent civilians are to be used in combat areas, improved
up-front contingency planning is needed.

The services are making progress in developing and implementing policies
to prevent problems that arose during the deployment of civilian
employees and contractor personnel te the Persian Gulf War. However,
they still have not adequately addressed civilian support requirements in
their existing war-planning processes. They have not fully identified
civiiian employees or contractor personnel who perform combat essential
functions and who might be called to deploy. Some confusion exists
among organizations involved with contractor support for military
operations on what assistance pop should provide and who should be
responsible for the readiness and safety of these personnel.

Proper identification of civilian employees and contractors would help
ensure that deploying individuals are properly trained and prepared to
enter combat areas. Many personnel officials believe recognition of

SCivilian Cortractor Overseas Support During Hostilities, Office of the Inspector General, Departaaent
of Defense (Report No. 91.105, June 26, 1991) and Ensuring Retention of Emergeney Essential
Civihans {verseas During Hostilines, Office of the Inspector General, Department of Defense (Report
Nc. 89-026, Nov. 7, 1088).
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wartime requirements for civilians must come from the Jcs before service
planners will include civilians in their operational plans.

. .- - - .. _-"“__.__ " |
Recommendations

\ N

Agency Comnients

We recommend that the Secretary of Defense and the Chairman, Jcs clarify
organizational responsibility for ensuring that civilian support to military
operations is considered during contingency planning processes. These
officials should direct operational planners to integrate civilian
requirements for npop civilian employees and contractor personnel into
appropriate plans for deploying forces to combat areas.

We also recommend that the service secretaries direct commanders of
major support organizations to establish time frames for reassessing their
needs for emergency-essential civilian employees. The commanders
shouwld expeditiously purge _xisting lists of administrative persons to
prevent unnecessary spending on training for persons who will not deploy
to theaters of operation. The comumanders should ensure that
emergency-essential civilians (1) receive appropriate training, including
basic survival skills; (2) participate in job-related pon-wide training
exercises; and (3) are otherwise prepared to deploy to combat areas when
needed.

We further recommend that the Secretary of Defense clarify the type of
assistance, such as deplcyment processing, training, transportalion,
housing, or care in-theater, that Do will provide to contractors who
perform essential, combat-support functions. The Secretary should also
direct the service secretaries to establish time fraces for identifying
contractors and the personne! who provide essential combat-cupport
services, and initiate actions to ensure that such personnel will be
prepared to deploy to combat areas, if needed.

nop concurred with our recommendations and agreed to pursue, in fiscal
year 1995, initiatives to ensure that military operational plarning inchiaes
necessary civilian support. bon also agreed ro request all subordinate
organizations to validate their requirenients for emergeacy-essential
civilian employees and contractor personnel w.d provide for required
training. Do noted, however, that deployment-related issues affecting
contractors are complex and will probably nhot be resolved over the next
fiscal year.
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Active-Duty Military and Civilian End
Strengths for Selected Fiscal Years

Army

B "~ Percentage
Fiscal year Military Civilian Totai civilian
1987 780,800 412,200 1,193,000 346
1990 750,600 380,400 1,131,000 335
1993  572.400 294,200 866,600 339
1804 540,000 293500 833,500 35.2
1995 510,000 281,000 791,000 = 355
3__959 495,000 268,800 763,800 352

Source: The Departmen: of Defense (DUD) Manpower Reauirements Reports and data from the
Office of the DOD Comptroller.

Note: All figures are rounded. Figures for 1887-1993 are actuals; those for 1994-1995 arr
projectiuns, as uf Ju',;” 1994,

Airforce

Percent~ge
Fiscal year Military Civilian Total civilian
1987 607,000 264,300 871,300 303
1990 539,300 248900 788200 G316
1993 444,400 201,700 45,100 1.2
1994 425700 201,500 627,200 321
1995 400,100 195400 595500 328
1999 | 388800 175,700 564,500 31.1

Sourne: DOD Manpower Requiremenits Reports and data trom the Office of the DOD Comptroller.

Note: All figures are rounded. Figures for 1987-1993 are actuals; those for 1934 1999 are
projections, as of July 1994

Page 40 GAO/MMNSIAD-95.5 DOD Force Mix Issuen




Appendix I
Active-Duty Military and Civilian End
Strengths for Selected Fiscal Years

Navy

N - o Percentagé
Fiscal year Military Civilian Total civilian
1087 586,800 331500 318,300 36.1
1990 582900 320,500 903,400 355
1993 510,000 267,000 777,000 34.4
1904 471,500 250,500 722,000 4.7
1995 441600 227,300 668,900 340
1970 T 203900 202,400 586,300 33.9

Source: DOD Manpower Requirements Reports and Dz from the Office of the DOD Comptroller.

Note: All figures are roundad. Figures for 1987-1993 are a.:tuals; those for 1994-1999 are
projections, as of July 1994.

Marine Corps -

Percentage
Fiscal year Military Civilian Total civilian
1987 199,500 21,600 221,100 9.8
1990 B 196,700 20,590 217,200 9.4
1993 178400 18,200 196,600 9.3
1994 174,000 17900 191,900 9.3
1995 174,000 15,000 192,000 g4
1999 174,000 17,000 191,000 8.9

Source. DOD Manpower Requirements Reports and data from the Office of the DOD Comptroller.

Note: All figures are rounded. Figures ior 1987-1993 are actuals; those ifor 1994-1999 are
projections, as of July 1994,
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-

Defense agencies

* Percantage
Fiscal year Military Civilian Total civilian
1987 ) 9,200 97,800 107,000 91.4
1990 10,00n 102,500 112,500 911
1993 76900 155800 332,700 46.8
1994 175600 159,600 335,200 476
1996 171300 151,700 323006 470
1999 h Nz?éﬁﬁable Not available Not avaﬂabfé Not available

Source: DOD Manpower Requirements Reports and data from the Office of the DOD Comptrolier.

Notes: All figures are rounded. Figures for 1987-1993 are actuals; those tor 1994-35 are
projections, as of July 1994,

Military end stren gths include personnel accounted for in the services.

The decrease n the percenlage of civilian personne! in the Defense agencies results primarily
from the transfer of common functions from the military services 1o Defense-wide agencies and
the accompanying reassignment of military personnel performing such functions. Examples
include the transfer of various medical personnei to the efense Health Program and the transfer
of DOD's comn .on transportation mission to the U.S. Transportation Command.
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Civilians Within the Military Servi

rvices as a

Percentage of Personnel by Programming

Categories

Table lI.1: Clvilians Within the Militan-

Services as a Percentage of Pargoined
by Programming Categories for Fiscal
Year 1987

Percentage of employee*: that are clvilians

Programming category Air Force Army Navy DUD-wide
Central logistics a4.2 92.2 96.5 95.2
Combat installations - 31.0 76.0 577 50.6
E‘Bmmdn|cat|ons/|nteillgence 17.1 186 17.2 229
Force support training ' 6.7 28.2 10.5 1C.0
Joint actmtles - 17.7 25.0 36. 1 2471
Medical support 185 44 .6 ' 27.5 325
Research and dé\}elopment 44.7 79.4 845 719
Service management headquarters ) u~375.1 66.8 65.17’“ - 54 4
Strategic forces o 104 25.0 13.6 11.3
Support a[,t]\/irtlec 7 553 76.3 52.6 650
Tactical/mobility 16.2 6.1 23 6.1
Training and personnel 247 28.8 13.4 27.6
Aggregate of above categories 30.3 3146 36.1 343

Source: DOD Manpower Requirements Repor:s for selected fiscal years.

Note' DOD-wide data includes civilian personnel assigned to Defense agencies, such as the

Defense Logistics Agency.

Table .1 Civilians Wlthln the Military

Services as a Percentage of Personne!
by Programming Categories for Fizcai
Year 1994

Percentage of employees that are civllluns
Program category Air Force Army Navy DOD-wide
Central logistics 869 96.2 947 941
Combat instaflations B 309 780 440 501
Comm: an catlona/mteillgenue 219 32.0 20.0 29.9
rorce oupport training 84 :25—29 _9_9 95
Joint activities 7.5 62 52,_4*_ o _W)S—’%
Medical support 14.9 505 27.6 35.3
Hesear\,h and developmem o TY 846 89.4 ) 86 7
oervtce»—azguaqerrlent headquartexrc o 39b 069 54.'7- ) e:30
btrateglc forces 229 40.0 247 243
Support activities 479 774 582 068
Tactical/mobility B 248 35 45 77
Training and personnel 36.8 352 19.4 38.0
Aggregate of above categories 318 35.0 34.3 36.2

Source: DOD Manpower Requirements Repoits for selectad fiscal years

Note' BDOD-wide aata inciudes civilian personnel assigned to Defense agencies, such as the

Defense Logistics Agency
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C. ntral loglstlcs covers prograre elements for the operation of supply
depots and centers, inventory control points, and centralized procurerent
offices. It also includes centralized repair, modification, maintenaace, and
overhaul of equipment, and activities such as industrial preparadness.

Combat instaliations contain elements for the operation and maintenance
of installations of the strategic, tactical, airlift, and sealift commands.
Functions include real property maintenance, base communications,

housekeeping, and installation administration,

Communications and intelligence include centrailly managed
communications and intelligence-gathering activities.

Force support training covers advanced flight training conducted by
combat commands, Navy training conducted at sea and ashore in direct
support of combat units, and certain Army and Marine Corps unit training
activities.

Joint activities cover billeis that are outside the control of each service.
They includes requirements for the Joint Staff, unified commands, the staff
of the Secretary of Defense, Defense agencies, and those personnel
assigned to support other federal agencies.

Medical support includes medical care ir: regional medical centers and

related research and development programs in support of medical
research, equipment, and clinics.

Research and development includes major defense-wide activities
conducted under centralized control of the Oftice of the Secretary of
Defense. Specific areas include meteorological, topographic,
oceanographic, and navigational activities.

Service managemerit headquarters includes organizations to support
service combat and support commands, such as U.S. Army, Europe and
1.8, Navy, Pacific Fleet.

Strategic forces include nuclear offensive, defensive, and control and
surveillance forces that Lave as their fundamental objective deterrence of
and defense against nuclear attack upor the United States, our military
forces and bases overseas, and our allies.
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Support activities include operation and maintenance of installations of
the auxiliary forces, research and development, logistics, and training and
administrative commands,

Tactical/mobility forces include (1) land forces of the Army and Marine

Corps; (2) air components of the Air Force, Navy, and Marine Corps such
as fighter, attack, reconnaissance, and special operations squadrons, direct
support aircraft, armament and electronics maintenance units, and
operational headquatiters for these forces; and (3} Naval forces such as
forces aboard warships, antisubmarine warfare vessels, amphibicus
forces, and forward logistical supportir.g forces, intermediate maintenance
activities and telecommnications units. Mobility forces of the Air Force,
Amy, and Navy include airlift, sealift, and land movement of passengers
and cargo. They alsc include sea port systems, traffic management, and
aerospace rescue and recovery. Special operations forces are also
embedded in this category.

1raining and personnel includes staff and faculty for formal military and
technical training conducted under centralized control of service training
commands. It also includes personnel-related activities such as recruiting,
centrally funded welfare and morale programs, and civilian career training.
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Comparison of Military and Civilian
Compensation

This appendix sets forth the principal definitions and methodology
underlying the cost estimates presented in chapter 2 arid shows cost
differentials by pay grade between military and civilian personnel (see
table I1I.1). The methodology is based in part cn a 1983 RAND Note,
prepared for the Office of the Assistant Secretary of Defense for Force
Management and Personnel.! Except where otherwis- indicated, the
estimates are based on unpublished data okttained from the: Departinent of
Defernise (DOD); figures used here represent defense-wide averages, and all
cosis are in 1994 dollers.

&

Civilian compengation

Table Ill.1: 1994 Average Cost

Comparison of Annual Miilitary and ~Military compensation i
g"""'" C;mgensgﬂc;n B'em("_:e;:ue Grade Pay Grade Pay Difference
omparable Fay Giraces in : 0-10 through $170,836  ES-6 through $141.047 $29,789
O-7 through ES-1 through through
$130,534 $113,257 $17 2:/'7
0-6 1‘.0,69?_;7 3«71577 B - 95,853 14,810
0-5 92,277 GS-14 79,824 12,453
- GS-13 - 6@7887 i 25,390
o4 76,116 7GS12 o 5L.52¢ 20,591
0-3 60,871 GS-11 45837 15,034
o o B - GS—1OV 7 428}4 18,047
0-2 48,240 GS-9 37,756 10,484
7 o S G§8 - 34953 13,287
0-1 - 736,064 GS-7 31,294 4,770
E-9 63,011 GS-6 26,370 34,641
E-8 53,313 24,943
E7 46,144 17,774
E-6 39,815 GS-5 25,507 14,508
E”-5 773”37,750 8,243
E-4 29234 GS-4 22840 6,394
E-3 24,361 GS-3 20,417 3,944
E-2 22,274 GS-2 18,720 3,554
E-1 20,163 GS-1 15,727 4,436

i

Notes: Numbers have been rounded to the nearest dollar.

Data are based on military and civilian grade level comparisons established for Geneva
Conventizn purposes (DOD Instruction 1000.1, Jan 30, 1874).

'Adele R. Palmer and David J. Osbaldeston, “Incremental Costs of Milit..ry and Civilian Manpower in
the Military Services,” A RAND) Note (July 1988), N-2677 “MP.
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Appendix I
Comparison of Military and Civilian
Compensation

All personnel entitled to active-duty compensation receive the sum of four
main elements of military compen.ation included in Regular Military
Compensation (RMC); basic pay, basic allowance for quarters (including
any variable or overseas housing allowance), basic allowance for
subsistence (or subsistence in kind), and Federal incoine tax advantage.
RMC is the basic level of compensation every service mermber receives,
directly or indirectly, in cash or in kind every payday, that is consistent
with all military personnel of a particular pay grade, years of service, and
fumily size. For the purpose of comparing military and civilian
conipensation, an additional amount is inciuded in the rRMC to account for
the nontaxibility of the allowances for quarters and subsistence. This is
known as “federal income tax advantage.” Federal income tax is computed
using the standard deduction and 1994 tax rates, including the earned
income tax credit.

Military personnel may also receive other elements of compensation,
depending on their military specialty (such as physician), where they are
stationed, the nature of their duty assignment, and so forth. For example,
some personnel may be eniitled to a variable housing allowance if they are
stationed in a high-housing-cost 7 r2a of the United States and are not
assigned to government quarters. Other personnel may receive hostile fire
(or imminent danger) pay for servir g in hostile areas that may subject
them to physical harm or imminent danger. The RMC data in this report are
applicable only to personnel in the continental Unites States (CONUS)
because they include the variable housing allowance, but not the overseas
housing allowance.

For the purpose of this report we used all cash pay grade averages for RMC
from poD’s Selected Military Compensation Tables: January 1994 Pay
Rates Report.? Table II1.2 shows the annual rMC, including retirement
benefits, received by military personnel. The retireinent benefits are
actuarially costed as a percentage (36 percent as of FY 1994)° of
active-duty basic pay. An actuarially-costed retirement benefit assumes
that if the percentage of basic pay is set aside annually in an interest
bearing account, it would accrue eno.gh principal and interest to pay off
future benefits as needed. We did not include other costs associated with
providing such benefits as medicai care, training, or unemployment
compensation.

2Department of Defense, OASD, Directorate of Cormpensation, “Selected Military Compensation
Tables: January 1994 Pay Rates,” undated publication.

3Source: DOD Office of the Actuary.
Note: The actuarially determined percentage is also known as the Normal Cost Percentage.
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Appendix iII

Comparison of Military and Civilian
Compensation

Table lIl.2: 1994 Annual Regular A R R RS T S

tiiitary Compensation, Including Retirement  Regular military

Retirement Benefits, in CONUS Military benefits (36% compensation Total (Retirement
Grade base pay of bage pay) (RMC) benetits and RMC)
0-10 $108202  $38,953 $131,883 $170,836
o9 99212 35716 122596 158,312
08 89,896 32363 112845 145,208
o7 73333 28560 101,974 130,534
06 66,364 23,801 86,772 110,663
05 53,816 19374 72,903 92,277
o4 44313 15,953 80163 76,116
03 35385 12739 48,132 60,871
02 27581 9,929 38,311 48240
0-1 20081 7218 28,846 36,064
E9 36095 12,994 50017 63011
E-8 29853 10875 42,638 53,313
E7 24993 8,997 37,147 46,144
E-6 20,983 7,554 32,261 39,815
E5 17,393 6,251 27.489 33750
E4 15137 5449 23785 29,234
E3 12,035 4333 20028 24,361
E-2 11200 4,032 18242 22274
1 9994 3598 16565 20,163

Note: Numbers have been rounded tc the nearest dollar.

ClVllla.n For the purpose of this report, civilian compensation consists of base pay,

. other pay, and benefits. Base pay is regular salaries and wages; other pay
Compensatlon includes overtime and holiday pay; and benefits include life insurance,
health benefits, worker’'s compensation, and pension and retirement
benefits. We used a 17 percent average civilian compensation adjustment
factor for other pay and regular benefits for nonwage-rate workers.* The
adjustment factor for other pay and regular benefits was multiplied by the
annual base amounts to calculate civilian annual direct costs.

*Although this adjustment factor is taken from the 1988 RAND Note, DOD officials stated that the
factor has not changed significantly in recent years. Therefore, for the purpose of this report we have
used the same adjustment factors to calculate direct costs per civil service staff year in CONUS as of
1994. Source: Adele R. Palimer and David J. Osbaldeston, “Incremental Costs of Military and Civilian
Manpower in the Military Services,” A RAND Note, (July 1988), N-2677-FMP.
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Appendix 111
Comparison of Military and Civilian
Compensation

Table II1.3 provides average adjusted basic pay for general schedule and

senior executive service positions in CONUS. The average aqjusted basic
pay is equal to basic pay plus any locality adjustment. Average adjusted
basic pay was taken from the Office of Personnel Management’s Central
Personnel Data File. The base pay for senior executive service
professionals is an average of all locality pay areas in the United States
provided by the Office of Personnel Management.

Table lIL.3: 1994 Annual Civilian
Compensation in CONUS

Adjustment factor

for other pay and Totai (base pay,

Average adjusted regular benefits other pay, and

Grade basic pay) (17% of base pay) regular benefits)
ES-6through  $120553  $20494  $141.047
ES-1 through through through
$96,801 $16,456 $113,257

GS-15 81,926 13927 95,853
GS-14 - e8226 11598 79,824
GS-13 57,168 9719 66,887
GS-12 47,456 8,068 - 55524
Gs1t 38177 6860 45837
Gs-io 36,602 6,222 42,824
GS9 - 32270 5486 37,756
Gse 29874 5079 34953
GS-7 26,747 4547 31,294
GS6 24248 4122 28,370
Gss 21,801 - g706 25507
GS-4 i 19521 3319 22,840
GS-3 17,450 - 2967 20417
GS-2 I 16000 2720 ' 18,720
GS-1 13,442 2285 15,727

Note: Numbers have been rounded to the nearest doliar
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Civilian Specialists Deployed to the Persian
Gulf War

Civilian employees Contractor personnel
Service " Number Functions " Number  Functions
- - (5o—ﬁt'rracfir{g ~ Maintenance
Trair?r;g; Transportation
Logistic3 o Logistics
~ Pumbing ' ADP support
- Food service
o Mortuary o
~ Maintenrance and ’
supply
~ Postal services
" Engineering

Quality assurance

ADP swpe0|alists

Transportation
Army Total 2,000 3,894
Maintenance/ Maintenance
equipment
""" ‘Civilengineers ~ Transportation
o Mortuary affairs Aircraft specialists
Air Force Total 213 T
Engineering Ship crews
kkkk Medical pe?sonnei
Linguists - -

Science advisors
ADP specialists
Merchant marines

Navy Total 3,000 5,126
DOD Total 5,213 9,178
Total DOD

civilian

empioyees and

contractors 14,391

Source: DOD and service after-action reports on the Persian Gulf War and studies by outside
organizations under contract to the services
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Appendix V-

Comments From the Department of Defense

OFFICE OF THE UNDER SECRETARY OF DEFENSE
4000 DEFENSE PENTAGON
WASHINGTON. D.C 203014000

SEp 27 99l

PERSONNEL AND
HEADINESS

Mr. Frank C. Conahan

Assistant Comptroller General

National Security and Intemnational Aifairs Division
U.S. General Accounting Office

‘ Washington, D.C. 20548

Dear Mr. Conahan:

This is the Department of Defense (DoD) response to the General Accounting Office
(GAO) draft report, "DEPARTMENT OF DEFENSE: Greater Reliance on Civilians in
Support Roles Could Provide Significant Benefits,” dated August 4, 1994 (GAO Code
391217), OSD Case 9755. The Departmeat concurs with the report.

The Department agrees with the GAO that civilians represent a significant
component of the DoD workforce, both in peacetime and in wartime. The Department is
also aware that various cost comparative analyses acknowledge a less costly civilian
substitute for military personnel perferming similar type work. However, DoD policies
goveming militaiy versus civilian manpower mix are not predicated upon the comparative
cost factor, alone, nor modified based on a single conflict experience.

As the draft report acknowledges, variations in assigned missions often account for
differences in manpower mix across Service organizations. Lessons learned in the Persian
Gulf War Lave caused each Service to modify their regulations and procedures pertaining
10 civilian deployment. The DoD agrees that further improvements caa be made. In
FY 1995, the Department will be conducting a review of the military essentiality of its
support structure and considuring any conversion actions that may be warranted.

The detailed DoD comments on the draft report recommendations are provided in
the enclosure. The DoD appreciates the opporwnity to comment on the draft report.

(ot (s

Albert V. Conte
‘ Principal Deputy

Enclosure:
As staied.

| G
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Now on pp. 5 and 29,

Now on pp. 5 and 29.

Appendix V
Comntents From the Department of Defense

GAO DRAFT REPORT - DATED AUGUST 4, 1954
{GAO CODE 391217) OSD CASE 9755

“DEPARTMENT OF DEFENSE: GREATER RELIANCE ON CIVILIANS IN
SUPPORT ROLES COULD PROVIDE SIGNIFICANT BENEFITS"

DEPARTMENT OF DEFENSE COMMENTS
ON THE GAO RECCMMENDATIONS

o RECOMMENDATION 1: The GAO recommended that the Secretary of Defense
establish a joint review board and provide it with a mar date to work with the Services to
ensure a therough and consistent review of mihitary support positions that may have
potential for conversion to civilian. (p. 9, p. 43/GAO Draft Report)

DoD RESPONSE:: Concur. The House Conference Report, dated August 12, 1994, on
the National Defense Authorization Act for Fiscal Year 1995, aiso dirccts that the
Department review military essentiality in the DoD's support structure. The repon
requires that the Department repont its results to the Congress by April 30, 1995, The
DoD actions to respond to the Section 347 direction will satisfy both that requirement and
the intent of the GAO recommendation.

o RECOMMENDATION 2: The GAQ recommen-led that the Secreiary of Defense
direct the Services to identify military positions that thould be veplaced with civilians and
eliminate--to the extent possible--existing impediments to using civilians when they would
be less costdy. (The GAO suggested that options might include ensuring that funding for
civilian personnel to cover the costs of military-to-civilian conversions is provided o those
officials who commend replacing military positions with civilians, provided they justfy
the actions as either cost savings or operational efficiencics. The GAO also suggested that
another action could be 10 designate certain categories of support positions that must be
civilian and require cost comparisons when officials attlempt to fill them with military
members. The GAD observed that some degree of protection is needed from across-ihe-
board personnel reductions that could negate the conversion acuons. such as ensunrg that
efforts of command officials to change requirements from military to c:viban are fully
considered when end-strength reducuons are allocawed ) (p 9. pp 43-44/GAO Dratt
Report)

Dol RESPONSE: Concur. The Department's anucipated review of military cssentanty
in the DoD support establishment. in FY 1995, wall ental recornmendsnons by ihe

Military Services for potential conversion

o RECOMMENDATION 3 The GAO recommendes . ' 15 sevretary of Defense

and the Chairman, Joint Chiefs of Staff clanty orgamizainonal responsibiliny 1or ensunng
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Now on pp. 5 and 39.

Now on pp. 5 and 39

Now on pp. 5 and 39.

Now on pp. 5 and 39

Appendix V
Comments ¥From the Department of Defense

that civilian support to military operations is considered during contingency planning
processes. The GAO further recommendad that those officials should direct operational
planners to integrate civilian requirements for DoD civilian employees and contractor
personnel into appropriate plans for deploying forces to combat areas. (p. 9, p. 62GAO
Draft Report)

DoD RESPONSE: Concur. During FY 1995, the Department will pursuc initiatives to
ensure military operaticnal contingency planning includes necessary civilian suppont.
Primary responsibility for such initiatives rests with the Joint Staff and Service military
operational planning organizations.

o RECOMMENDATION 4: The GAO recommended that the Service Secretaries
direct commanders of major support organizations to establish time frames for reassessing
their needs for emergency-essential civilian employees. The GAO recommended that the
commanders expeditiously purge existing lists of administrative persons to prevent
unnecessary spending on training for persons who will not deploy to theaters of operation.
The GAO also recommended that the commanders ensure that emergency-¢ssential
civilians (1) receive appropriate trainivg, including basic survival skills; (2) partcipate in
job-related DoD-wide training exercises; and (3) are otherwise prepared to deploy to
combat areas when needed. (p. 9, p. 62/GAO Draft Report)

DoD RESPONSE: Concur. The Department agrees that current management
information pertaining to emergency-essential civilicn positions and e.nployees can be
improved. During FY 1995, the DoD will request that all organizations review and
validate their requirements for emergency-ecsential civilians and provide for the
appropriate designation in both manpower and personne! data files. During FY 1995, the
Department will also review current guidance pertaining to deployment-related training
and 1ake what sieps may be necessary to ensure compliance.

o RECOMMENDATION S: The GAO recommended that the Secretary of Defense
clarify the type of assistance--such as deployment processing, training, tlansportation,
housing, or care in-theater--that the DoD will provide to contractors who perform
essential, combat-support functions. (p. 9, pp. 62-63/GAO Draft Report)

DoD RESPONSE: Concur. During FY 1995, the Department agrees to address DoD
responsibilities to contractors who perform essential, combat-sapport functions. This
issue is a compies legal issue and will probably not be resolved over the course of the next

fiscal year.

o RECOMMENDATION 6. The GAO recommended that the Secretary of Defense
direct the Service Secretaries to establish time frames [or identfying contractors and the
personnel who provide essential combat-support services, and inttiate actions (v ensure
that such pcrsonnel will be prepared to deploy 1o combat areas. it needed. (p. 9, p.
63/GAG Draft Report)
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DoD RESPONSE: Concur. During FY 1995, the DoD will request that all organizations
validate and decument their requirements for emergency-essential civilians and provide for
requircd training. However, docuruentation and training requirements periaining to
deployable contractots will be contingent upon the DoD's assessment of its responsibilities
in this regard. (See the DoD response lo Recomniendation 5.)
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