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Executive Summary

This report reviews the initiativcs begun by the U.S. Office of Personnel Management (OPM)
during fiscal year 1988 to improve the Government's ability to attract high-quality applicants for
Federal employment. lt also provides the LI.S. Merit Systems Protection Board's (MS PB's)
assesslert of recent proposals to modify the selection process for entry-lZ'vl jobs in P'rotessional
and Administrative Career (WAC) positions. The Board commends OPM Jor its c(,Ports to re'ital-
ire the recruiitnent process. The Board also fitds, among OPM's prcposals to streamline and
iniprove the selection process, one proposal that does not provide reasonable assurance of a merit-
based system.

OPM's initiatives to enhance the Govern- The Board commends OPM for taking the
ment's ability to attract more high-quality lead in efforts to revitalize the Federal
applicants include: recruitment process. The Board also makes

note of several obstacles which still must be
-- The expansion of student hiring programs dealt with if the Federal Government is to be

such as the Presidential Management viewed as an employer of choice for more
Intern Program and the Cooperative individuals. For example:
Education Program.

--The development of professional recruit- N Potential applicants are often discouraged
ment materials under the theme of "Career by the confusion they experience when
America " trying to understand how to get a job with

A a the Federal Government.

-- An effort to modernize the means through N OPM and the agencies must work more
which potential applicants can obtain in- coperatively to change the image of the
formation about employment in the Government as an employer. Agencies
Federal Government through the develop- need to be better integrated into the
menit of automated telephone response development of OPM recruitment initia-
systems and "user friendly" computers. tives and need to better understand their

-- Proposals designed to accelerate and role in the recruitment process.
improve the selection process for entry- N As suggested by a number of the Federal
level jobs formerly included in the Profes- agencies we contacted during our review,
sional and Administrative Careers cate- insofar as some jobs are concerned, even
gory. the best information systems may not be

able to overcome the barrier to attracting
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more highly qualified applicants created a Based on the available research, the
by the lack of comparable compensation relationship between college grades and
with the private sector. job success is not strong enough to justify

the use of an across-the-board direct-hireDuring FY 1988, OPM also developed several authority based upon grade point aver-

new proposals designed to streamline and

improve the selection process for entry-level ages when tools possessing much greater

Administrative Careers With America validity exist. Furthermore, the division of

(ACWA-formerly termed PAC) positions. college graduates into two groups--those

These initiatives include: with a GPA of 3.0 or above and those
below this cut-off--introduces a new and

-- The development of six new written arguably non-job related barrier into any
occupationally specific tests which to- recruitment effort.
gether cover all ACWA occupations. N If it is shown that the Government is

-- The development of a biographical inven- unable to recruit or hire qualified persons
tory called the Individual Achievement in certain occupations using the more valid
Record to assess ea,_l applicant's qualifica- selection instruments, then it is appropri-
tions based upon his or her experiences ate for OPM to grant agencies direct-hire
and successes. Applicants for covered authority for these occupations. If a direct-
positions will be evaluated based on their hire authority is granted, agencies should
combined scores on the appropriate consider using a combination of alternative
written test and the Individual Achieve- selection tools which might include GPA,
ment Record. although GPA should never be used as the

--A proposal to create an alternative selec- sole criterion for selection.

tion procedure which gives Federal * OPM should work with the various
agencies "direct hire" authority for Federal agencies in developing better alter-
applicants who have a college grade point native selection procedures that can be
average at or above 3.0 on a 4.0 point used in conjunction with direct-hire
scale--i.e., if the applicant has the requisite authorities. Procedures for monitoring the
grade average, agencies would be able to use of these authorities should also be in
hire that applicant into a permanent place to ensure that the selections are
competitive service position without made in accordance with the merit system
further competition. principles.

OPM's proposals have been generally well OPM should also continue its work to
received by Federal agencies since they have streamline the process by which applicants
the potential to increase the timeliness of the are certified as eligible for administrative and
selection process. In addition, the combined professional positions using the occupation-
written examination and Individual Achieve- ally specific examinations and the Individual
ment Record offer a formal selection process Achievement Record. For maximum effec-
for many positions where none has existed tiveness, OPM should make it as easy as
for several years. possible for an applicant to arrange to take an

exam in a timely manner with results avail-
On the issue of the use of college grade point a horly ater

averages as a selection device, MSPB finds able shortly thereafter.

that:

2 I !



Introduction

The U. S. Government (excluding the Postal Similar concerns about the ability of the
Service) currently employs over 2.1 million Government to recruit and retain high-
people in a myriad of civilian jobs. People in quality employees have been voiced by a
these positions are responsible for ensuring variety of sources outside the Government. In
the success of virtually every Government fact, the National Commission on the Public
program, from medical research to the Service, chaired by Paul Volcker, former
exploration of space to the distribution of Chairman of the Board of Governors of the
social security payments and support of the Federal Reserve System, was organized in
national defense. Without capable and 1988 to review this and other related issues.
motivated people in these positions the In its report, the commission concluded that:
efficient operation of these programs would Government faces an enormous challenge in
be impossible. recruiting America's top college graduates.
Unfortunately, as discussed in several reports On the one hand, outstanding students
issued by the Merit Systems Protection Board doubt that the public sector can fulfill their
during the last few years, there has been dreams of meaningful, challenging careers.
ducresing h e r lastfe art there h eents On the other hand, they find the Complexity
increasing concern about the Government's of entry makes public sector jobs among the
ability to recruit and retain high-quality toughest to get.3

employees. In a 1988 report on attracting top-
quality college graduates to the Federal Compounding the problem is the fact that
Government, the Board concluded that: "the competition for highly qualified younger
Government is not perceived as an 'employer workers is increasing while their numbers are
of choice' by many graduates of some of the decreasing. As described in a report on the
country's most highly rated academic future of the Federal civil service, released by
institutions."' Furthermore, based upon a the Office of Personnel Management in 1988:
survey of knowledgeable officials at a variety The national work force will grow more
of highly rated colleges and universities slowly than it has in recent years, and the
across the Nation, the study found that: number of young workers will decline. * * *
"There is little disagreement that the Federal As a very large employer, particularly of
Government needs to be concerned about its entry-level workers, the Federal government
ability to attract its share of well-qualified may face a particularly difficult time innew college graduates.'  hiring able and motivated workers in this

environment.

'U.S. Merit Systems Protection Board, "Attracting 'National Commission on the Public Service,
Quality Graduates to the Federal Government: A View "Leadership for America--Rebuilding the Public
of College Recruiting," June 6, 1988. p. vii. (Subsequent Service," Wash., DC, April 1989, p. 26.
references to this source will identify it as "Attracting 'The I ludson Institute, "Civil Service 2000," research
Quality Graduates.") report prepared for the U.S. Office of Personnel

2!1, p. 27. Management, Wash, IDc tine 1988, p. 17.
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According to this report, the Government's This report is a departure from earlier MSPB
inability to hire the "cream of the crop" from reports in that it reviews proposed or recently
American colleges and universities is a undertaken initiatives rather than programs
challenge that must be addressed without that have actually been implemented for a
delay. Since the competition for well-quali- substantial period of time. We decided to
tied workers will become more intense look at these initiatives before actual (or in
during the 1990's: some cases complete) implementation for

Private employers will undoubtedly several reasons. First, the initiatives represent
respond to this changing labor market with important attempts to solve the problems ot
higher entry-level wages, more recruitment how to attract highly qualified people for
and training of nontraditional workers, Federal vacancies and how to select from
more flexible benefit packages, and other among applicants for certain entry-level
adjustments. Unless Federal agencies are professional and administrative positions.
able to respond in similar ways, some of For this reason, they were identified by the
them will be unable to compete successfully agencies as issues they felt should be in-
with the private sector, and may find it eluded as part of MSPB's annual review of
much harder to recruit and keep good OPM's significant actions. Moreover, since
cmplovees'? these procedures may well have a significant

Actually, the abilitv of an organization to and long-lasting impact on the operation of
obtain high-quality personnel depends upon the civil service, it is appropriate to determine
two separate but related processes: getting their potential ramifications as soon as
high-quality applicants to apply for vacan- possible. Finally, as discussed below, the
cics and selecting the best candidates from initiatives relating to the selection process
among those who apply. To improve the were not developed in a vacuum. OPM
(overnment's ability to attract applicants for formulated them in response to a variety of
all types of positions and hire high-quality problems assciated with earlier selection
appiiu~nia for certain professional and procedures for PAC positions. Accordingly,

administrative positions, (PM has devel- one of the purposes of this report will be to
oped several initiatives which encompass attempt to see how well the proposed initia-
lL.th aspects of the Government's hiring tives address problems identified with the
practices. earlier procedures.

[his report specifically looks at proposals ro accomplish its objectives, this report will
made by OPM during 1988 to modify the describe several of OPM's related initiatives
C w0%ernment's approach to entry-level and discuss whether the various Federal
rcCruitment and its hiring procedures for agencies and MSPB believe these initiatives
poitions that were formerly included in the will enhance the ability of agencies to attract
grouping called Professional and Administra- top-quality applicants and hire highly
tive Career positions. OUM's new name for qualified personnel for these entry-level
this category of jobs is Administrative positions. In addition, the report will provide
Careers With America. This report is part of a MSIB's assessment of the strengths and
series of reports issued by the Merit Systems weaknesses of each of OPM's initiatives.
Protection Board during 1990 which, as re- Since the new procedures for attracting
(Iiir('Cd by the Civil Service Reform Act of highly qualified applicants are directed
19)78, review the significant actions taken by toward all entry-level hiring, while the hiring
1(1)I'0.6 initiatives affect only persons being consid-

ered for ACWA positions, these two aspects
']bkt, p. 30{ of the recruitment process will be covered

I U.S C 1204(a)(3) and 121wi -eparately in this re-
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Attracting Highly Qualified Applicants

Background Commission on the Public Service, told

Over the years, the responsibility for attract- Congress:

ing applicants for positions in the Federal Not so long ago, talented people from the

Government has been shared hy OPMand private sector * * * could be recruited rather
the various Federal agencies. Although OP easily into the public service. As a general

rule, government service no longer attract-
and its predecessor, the Civil Service Con- the same caliber of talent that it did in year,
mission, have often served as a focal point for gonc by. Worse yet, the Nation is now
Federal recruiting programs, from the early clearly ambivalent about whether top talent
1980's until the announcement in june 1988 belongs in the public service. Amazingly
of the proposals or initiatives discussed in * * * the whole concept of excellence in G1,-
this aeport, OPM placed little empha-is on ernment has come under suspicion.'
most recruitment programs. In fact, as a This problem was also recognized by former
result of job information center closings and OPM Director Constance Horner, who said:
staff reductions during the 1980's, OPM for
several years placed virtually all of the The years ahead will, no doubt, be difficult
responsibility for recruitment on the various ones for the Federal civil service. Attracting
Federal agencies, which have varied in the and retaining skilled and talented employ-

emphasis they-, in turn, have placed on ees in a tight labor market will require
innovative strategies and strong personnel

recruiting. At the same time, as discussed i practices on the part of the Office of Person-
an earlier MSPB report, 7 the image of the nel Management 9

Fcderal Government as an en-m,,Iyer waM

declining and there were increasing questiuns Similar views were also expressed by the 20
about the comparability of Federal compen- largest Federal agencies when they were
sation with the private sector. recently asked by the Board whether they

were experiencing a problem finding quali-
Probably each of these factors contributed to

what some have termed the "quiet crisis"
that is facing the Government because of a
perceived inability to hire top-quality person-
nel from outside the Government. For ex-
ample, Harry L. Freeman, former Executive

S'Statement before the Subcommittee on the Civil
Vice President of American Express and a Service, Committee on Post Office and Civil Service,

founder and board member of the National U.S. I touse of Representatives, Hearings on Excelloce
in Government, Mar. 24, 1988. The bill under discussion
was IR. 2882, 100th Cong., lst sess.--Excellence in
Government Management Act of 1987.

'Statement made on Dec. 22, 1988, in r. sponse to a
draft copy of a report on OPM prepared by the National

'Op. cit., "Attracting Quality Graduates," pp. 1-2. Academy of Public Administration.
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tied applicants for entry-level positions." In over the 18-month period, while visiting an
response to this question, every agency average of 253 schools each. Although
ex\ept the Department of State reported agencies may have used different criteria in
riblems attracting well-qualified candidates deriving their estimates, clearly these agen-

tor certain positions. Almost every agency cies invested considerable resources in college
cited the same reason for this problem--lack recruiting. Even so, there was a wide range
Of l'deral pay comparability with private among agencies in both the number of
iidut, trv. schxl×s they visited and the number of staff

years expended to visit those schools. For
example, the Department of Health and
I luman Services (II IS) indicated it used 3.1
staff years to visit 1,1 3 schools. In contrast,

A- mentioned earlier in this report, in order to the Department of Housing and Urban
-,tal in organization with high-quality Development (I UI)) used only .1 staff year

ers-onnel it is first necessary to attract highly in attempting to reach students at 15 schools.
a t,111fied lpplicants. In the case of entry-level Significantly only one agency, the Depart-

,li ninistrative and professi,'n-,! positions, the ment of Education, said it had done no
priuw target group--in addition to current recruiting, indicating that "recruitment was
cdcral enplovees--is recent college gradui- virtually nil" during our study period. The

ito. fo find out what the various Federal Departrent noted that the lack of recruit-
a t,'icies are doing in this area, MSIPB asked ment activity will continue unless the Depart-
each of th, 20 largest agencies two questions ment allocates funds specifically for college
, onc erning their efforts to attract recent recruiting trips.
kollege graduates to apply for positions with Although we obtained no information
their organizations. The first question con- concerning the success of the agencies'
k crned the number of staff years spent on recruitment efforts, OPM believes that some

a ruises recruiting college stu~den ts be- agencies are making extra efforts that will
t'Cen lanuar 1, 1S7 as d unso 1988. The help them to attract qualified applicants. For

,,d uestion asked agenIcies to tell us h1OW ~exalple, OPM noted that the Internal
uunv colleges their recruiters had visited. Revenue Service is moving toward a more
Additionally, we asked OPM whether it centralized recruiting program and that the
knew Of any innovative recruitment efforts on General Services Administration and the
the part of the agencies. Department of Transportation are taking

I i re'spornse to these questions, six agencies significant steps to revitalize their college
11ic Lted that their recruitment activities recruiting programs. Although it is not part
, Cre decentralized and they, therefore, did of the executive branch and therefore not

not know how many staff years were dle- under its jurisdiction, OPM also indicated
%oted to recruiting. '\mrong the 14 agencies that the General Accounting Office has made
thait were able to provide this information, on extra efforts to recruit highly qualified college
the, average, each agency estimated they graduates.
d ,\Oted 5 statf years to (nsite recruitment

lh-i-w, no!d, data ihir r',jrt wOPM'S Initiatives for Attracting
,'ithr,'d frm O' 20 Irgo,'t Federal agcni ' ll Hig-Quality Appicants

,'., ,.,tO I lornial Ifl trillhitIl reqpui"-I '.vni 1y M rsou ce111.11, tho n w 1'iniKr in5foration reqeti I'nn 1,v iii I iuman resource management is a responsi-to, themn in --,etctnl"r IL)SN For d co'mlplclt' h'.hng( of ite

,,':,, WI, d ,,, I bility shared by OPM and individual Federal

h
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agencies. Nevertheless, leadership from OP l will help take the mystery out of how to
in the recruitment arena is needed if the find a job with the Government.
Federal Government is to remain competitive At the same time, in response to concerns
with the private sector. A recent MSPB study about both the cumbersome nature of the
noted that: selection process and the need to replace a

Although much of the responsibility for special Schedule B appointing authority (ex-
effective on-camp,, s recruitment necess arilv plained later in this report), OPM also
and properly falls on the individual Federal proposed new procedures to rate, rank, and
agencies with the positions to be filled, there select applicants for entry-level administra-
is still a need for Governmentwide coordina- tive and professional positions. These propos-
tion and centralized recruitment-r- t ated ini- als are discussed later in this report. Whe
pative as one component of the larger used together, OPM believes that these
picture.'' initiatives will revitalize Governmentwide

Additionally, in spite of their efforts to attract recruitment efforts and assist agencies in
high-quality college graduates, agencies still selecting highly qualified applicants. 2 In
sav they are having significant recruitment OPM's view, these initiatives represent
problems in many occupations. As indicated innovative steps to streamline and modernize
earlier in this report, similar concerns have recruitment activities to better help agencies
also been voiced by groups such as the meet the challenge of recruiting talented
National Commission on the Public Service. individuals for Federal Service.

In response to this problem, OPM initiated a According to OPM, the new recruitment
new recruitment program designed to initiatives are designed to encourage more
augment agency recruitment activities. This high-quality applicants to apply for positions
program was announced on June 23, 1988, in the Government by improving the image
and contained these three principal elements: of the Federal Government as an emplover

OPM also hopes that this program will lead
1. Development of "Career America," a to bettcr communications with college

collection of recruitment pamphlets placement directors and will increase their
targeted at several potential sources of knowledfe about the Federal hiring system
new hire; which promote the attractive- and career opportunities. It is hoped that this,
ness of Federal so;', ice; in turn, will improve the ability of Federal

agencies to carry on effective college relations
2. Expansion of several student hiring and recruiting programs.

programs including the Cooperative
Education Program and the Presidential
Management Intern Program; and OMs Recruitment Portfolio:Career America

3. Modernization efforts including devel- As a first step in reaching potential recruits,
opment of an automated telephone OPM during 1988 developed a new package
response system that provides job of brochures which promote careers in the
information and a computer-based civil service. Called "Career America--The
nationwide job information system that U.S. Government, Find Out Why It's Becom-

"rhese initiatives are describes in the June 23, l9SS,
OPM I landout "New Program to Fill (S-5 and 7 EntrY

'Op. cit, "Attracting Quality Graduates, p. 28 Level Jobs."
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ing the First Choice," the package consists of in school. These programs include the Coop-
eight separate glossy pamphlets which erative Education Program (Co-op), the
describe Federal employment in positive, Federal Junior Fellowship Program, and the
upbeat language and style. The pamphlets Stay-in-School Program. The Co-op program
were intended either to be used alone or as enables high school and college students to
companion pieces to agency-specific recruit- get hands-on training and experience in their
ing materials, chosen career field, while at the same time

The Career America package was designed to paying them a salary during the period of

serve several purposes. The main purpose their work assignment. Students in the Co-op

wstprsveinpurmioss Tto persons program may chose from a variety of pos-
was to prvide informationt. pecons sible work schedules such as alternating full-
seeking Federal employment. A secondary time work experiences with full semesters of
purpose was to encourage persons who tivascolr

study at school or working part-time with
influence students in making career decisions woknIat-iewt
tosuee students ansiderng career parallel periods of study. The Federal Junior

sgeith the Federal Go'ement. A third Fellowship Program allows part-time em-

purpose was to provide a readily available ployment of college students who were
source of information about opportunities nominated by their high schools, are cur-
with the Federal Government for a variety of rentlv pursuing a bachelor's degree, and

constituencv groups. meet financial need criteria. The Stay-in-
n r- School Program allows agencies to employ

Although OPM designed the Career America high school or college students on a part-time
campaign in an effort to make Government basis while schxol is in session and full-time
employment more attractive to all potential during vacations so they can afford to
applicants, three of the eight available continue their education.
pamphlets are targeted at college students. As part of its effort to revamp Government-
The pamphlets targeted at this group of As rtcofitset tocrem overnment-ap:lcnsare "Student Programs," "Presi- wide recruitment procedures, OPM simpli-
applicants afied the process which allows for the noncom-
dcnt.il Management Intern," and "College petitive conversions to permanent positions
Reruitment." of high school and undergraduate students

In announcing the release of the materials, from accredited schools who have success-
then Director of OPM Constance Horner fully participated in the Co-op program. The
stated that OPM needs ". * to do more than Co-op and Stay-in-School programs were also
simply examine the issues concerning the simplified to permit agencies to hire students
future work force. Promoting the Federal civil under these programs more easily. Modifica-
service is also an important role for OPM. tions to these programs included a waiver of
With our new Career America employment w.itten test requirements; a reduction in
brochures, we have made a major statement manual reporting requirements; provisions
about the value we place on Federal employ- for movement, reappointment, and conver-
ment." sion among Federal agencies to retain stu-

dents in Federal service; and development of
Expanded Student Hiring Programs new qualification standards and job classifi-

cation series. OPM also revised the Federal

One way in which many people become Junior Fellowship Program so that agencies
acquainted with the opportunities that exist could increase the number of students in this
for employment with the Federal Govern- program.
ment is through programs which hire stu- Another employment program which was
dents on a part-time basis while they are still designed to bring highly qualified people

8designed to b hihl qualified people



Attracting and Selecting Quality Applicants for Federal Employment

into the Government is the Presidential four major areas: commuiication, interper-
Management Intern (PMI) Program. This sonal skills, group behavior, and planning
program was established by executive order and organizational culture.
in 1977 to attract to the Federal service
outstanding individuals who have an interest Automated Recruitment Tools
in a career in public service. It is open to
graduate students nominated by their school In an effort to bring Federal agencies and
who are interested in such a career. Nomi- applicants together using modern technol-
nated individuals undergo a competitive ogy, OPM has undertaken a project that it
screening process and, following their hopes will reduce the confusion that can
graduation, persons selected are given the occur when a person first attempts to find a
opportunity for challenging assignments job with the Federal Government. Funda-
including rotational responsibilities, men- mental to this project is the installation of
toring, and attendance in development several automated recruitment tools, some of
seminars. Once participants successfully which are already operative. These tools
complete the program they can be converted include telephone numbers for obtaining
to a permanent Federal position. Over the specific job information and enhancement of
years, many persons hired through the PMI the job information that can be provided
program have moved into senior managerial using personal ccmputers in Federal Job
positions with the Federal Government. Information Centers. A description of both

Competition for admission to the PMI initiatives is provided below.

program has been keen and, because the * Job Information 2000. This is an auto-
program was limited to 200 positions mated telephone voice-activated response
Governmentwide each year before 1989, system designed to provide job and
many qualified applicants could not be hired. application information over the tele-
For this reason, and because the program has phone. The system includes several
been successful in attracting high-quality "hotlines" which link job seekers who cal
individuals, groups such as the National these numbers to Federal employment
Commission on the Public Service have information specialists and to agencies
recommended expanding the number of with job opportunities. The hotlines, which
perso, s in the program. As a result of (PM will be phased in sequentially, include:
efforts, an executive order was issued to - General Jobline--a voice-activated tele-
expand the use of the program to 400 posi- phone response line for obtaining
tions each year beginning in 1989. general job information. This system

OPM has also attempted to strengthen the provides callers with a description of
PMI program in two other ways. In order to jobs that are available, their location,
increase the number of graduate schools and where interested individuals can
participating in the program, OPM has apply. This system will likely be piloted
developed a new recruitment strategy, in the Atlanta OPM region by the end of
Additionally, OPM has developed a new fiscal year 1990;
"dual track" curriculum. Under this ap- - Career America College Hotline--a
proach, agencies are responsible for training voice-activated telephone response line
in technical areas such as procurement, geared to recent college graduates or
budget, and personnel, while OPM is respon- those soon to graduate who are looking
sible for providing training for the manage-
rial track. This latter track includes training in for information concerning entry-level

9
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jobs. This line also provides information Agency Opinions of OPM's
concerning student employment Recruitment Initiatives
programs for those still in college;

- Career America Connection Recruiting Career America
Line--a voice-activated telephone
response line used to forward calls of When OPM released the materials that make
applicants looking for jobs in shortage up the Career America portfolio, Director
occupations to agencies having vacan- Homer made it clear that promoting the
cies. Work on this system will begin Federal civil service is an important role for
after the General Jobline and the College OPM. According to the Director, with the
Hotline are fully operational; release of this material, OPM had made a

major statement about the value that OPM
Career America Connection Application places on Federal employment. Furthermore,
System--a voice-activated telephone she indicated that OPM felt that the portfolio
response line that connects applicants had been enthusiastically received by Federal
who call this number with a staffing agencies as an excellent step in enhancing the
assistant who helps the applicant over image of the Federal Government.
the telephone in completing an applica-
tion which is then entered directly into When MSPB asked agencies about the Career
the main computer; and America material, they indicated that they

were indeed impressed with the style and
eStatus Line--a voice-activated telephone content of the portfolio. In fact, we received

response line which will help applicants only positive comments concerning the
find out where their applications are in quality of the material. Several agencies said
the process. they were pleased that OPM was taking

0 Federal Job Information Center Touch steps to try to improve the image of Federal
Screens. As discussed later in this report, employment and indicated that they would
OPM is attempting to improve the service use OPM's recruitment material along with
provided by its Federal Job Information their own. The following comment from the
Centers. One way in which OPM is at- Environmental Protection Agency was
tempting to do this is by providing center typical of those received:
visitors with the opportunity to obtain job The Career America products are very
information through the use of "user professional and attractive. The content ***
friendly" computers. These computers will is clear and understandable. They go a long
permit visitors to use "touch screen" way in breaking down the stereotypical
technology which is designed to lead the image of Government.
user through a menu of choices without A similar comment came from the Depart-
requiring the use of a keyboard, which ment of Agriculture:
may intimidate some applicants. The
intent is to provide a listing of locally The Career America material will be helpful
available Federal jobs and information when used in combination with agency
about how to file an application. If the specific material. OPM's material is well

that is currently being conducted laid out, colorful and well thought out andpilot test teye-catching. Using Career America will
is successful, plans are eventually to assist us when used with our own material.
provide touch screen capabilities at all
Federal Job Information Centers. Unfortunately, despite this universal praise

about the quality of the material, many
agencies do not plan to make extensive use of
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the Career America package. In fact, only 6 of Fortunately, by January 1989 the actual cost
the 19 agencies that expressed an opinion in of the Career America materials was $4.16
response to an MSPB inquiry said they and as of May 1989, when the materials were
thought this package would help them in their third printing, the cost had fallen to
recruit highly qualified candidates. $1.85 per package. Hopefully, agencies will
Agencies basically had two problems with not consider the current costs to be prohibi-
thCaene bAsica hatwoi. poles weih tive and will find a way to use the Career
the Career America materials. Some agencies Amenica materials in conjunction with their

were skeptical about the glossy materials'

ability to compensate for the Government's recruiting efforts.

lack of competitiveness with salaries offered
in private sector employment. These agencies Expanded Student Hiring Programs
felt that OPM's promotional material doesnot address the issue of inadequate Federal When asked, agencies were typically enthusi-

astic about the Co-op, Stay-in-School, andcompensation and, therefore, will not en- Presidential Management Intern programs.

hance the ability of agencies to attract and In their view, these programs are key ele-
hire highly qualified applicants. For example, ments in both their recruiting efforts and their
the Department of the Treasury said: efforts to meet affirmative action goals.

Slick packages do not make the Government NASA, in particular, was unequivocal in its
more attractive to high quality candidates, support of these programs:
Money, profit-sharing, child-care centers,
etc., are factors in career shopping for The Cooperative Education Program plays a
today's quality job market. Private sector significant role in our recruiting, screening
provides these for the most part; we do not. and subsequent conversion of many entry

level persons into administrative positions
Unfortunately, even if they thought the * * *. The Co-op program is also part of our
Career America material could be helpful, a scientific and engineering intake effort. It
number of agencies indicated that they has yielded some important dividends * * *
would not use it because they could not and may become even more important in
afford it. At the time agencies were asked the future as the changing profile of the

about whether they planned to make use of work force makes recruiting more difficult.

the Career America materials, estimates were Virtually every agency shared the view that
that a complete Career America package programs which involve hiring students for
would cost approximately $5.20. Apparently part-time work are a great success. For
some agencies thought that they could not example, HUD said these programs play a
afford this expense when their outreach significant part in its recruiting efforts and for
efforts may be directed at thousands of this reason, "HUD actively engages in all of
potential applicants per year. For example, these programs. Many of our managers view
the Department of the Interior said, "Due to these programs as positive recruitment tools
the expense of these materials, we will likely and expect that trend to continue."
use them very little." For this reason andbecause they do not believe that the materials Several agencies also praised OPM's changes

becase heydo nt bliee tat te mterals in the guidelines, saying that the modifica-
address the issue of inadequate compensa- in he ieline the moifica-
tion, of the 20 agencies surveyed by MSPB, 12 tions have improved the programs considera-
said they planned to make little or no use of bly and made them even more attractive to
the Career America materials in conjunction
with their recruiting efforts.

11
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agencies. A statement from the Department demand on its own staff resources and
of Energy makes this point clearly: provide better service to the general public."

fSeveral other agencies expressed similarThese programs wvere ongoing before the

recent changes, however, the recent guide- views that this kind of program would be
lines have made it easier to qualify these useful, especially if it could be adapted to
candidates. Many students find college costs include agency-specific information. In fact,
,q) prohibitive that employment is necessary. there was a general consensus that these
Positive working relationships developed enhancements would be most useful if they
through these programs often result in included information about local agency
former program participants accepting employment opportunities. In general,
positions following graduation. agencies which had not made use of these

Additionally, 17 out of 20 agencies indicated high-tech tools indicated they had not done
that the Co-op, Stay in School, and PMI so because they did not know they were
programs play a major role in their affirma- available.
tive action initiatives. In general, each of these Among agencies who have made use of the
agencies felt that the student hiring programs new recruitment technologies, the Depart-
provide an excellent opportunity to target ment of Energy said that "this type of
hiring of minorities, women, and disabled technology gives us consistency, efficiency,
persons. According to the Department of the and streamlining of the information for-
N\avy: "Use of these recruitment programs at warded to large numbers of applicants. Such
predominantly minority or female schools svstems promote efficiency in the use of
has proven an effective way of increasing so otffi n u

ipstipersonnel staffs."
representation in targeted professions." Three agencies said they did not plan to use

the new automated technologies. One of

Automated Recruitment Tools these throe, HHS, said: "While modern

Since MSPB was also interested in agencies' technological systems may improve recruit-
opinions concerning OPM's effort to auto- ment efforts, we are concerned about their
mate the recruitment process, we asked the lack of efficiency and non-human image
agencies to tell us to what extent they had projected to a public that already has a
made use of OPM's recruitment-related negative perception of Government."
"'modernization efforts" (such as the Job
Information Center's touch screen computer
technology or its telephone-based computer- MSPB Perspectives on OPM's
i/ed job information system). We also asked Recruitment Initiatives
if they would want greater access to these
OPIM programs. Overall we believe that each of OPM's

Although most agencies (14) said they have recruitment initiatives should have a positive

made little or no use of OPM's "high tech" effect on the ability of agencies to attract

computer methods, they also said they would qualified applicants. As discussed earlier in
this report, attracting qualified applicants is ause this kind of electronic assistance in theirrepniltyhamutbsaedyte

future recruiting efforts. A response received responsibility that must be shared by the
from the Department of Veterans Affairs various Federal agencies and OPM. Based

(VA) was typical. Although VA had not used upon the initiatives described above, OPM

these new systems, the Department believes deserves credit for taking the lead in this

that "telephone-based computerized job area. Unfortunately, as will be discussed
information had the potential to lessen below, there are indications that the initia-

tives undertaken by OPM will not be suffi-
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cient to fully address the problem of attract- program have been converted to permanent
ing quality applicants, positions. Since there are about 12,0(X)

MSPB believes that the Career America students in the Co-op program it would

materials have the potential to positively certainly appear that this program is a

influence the Government's ability to attract valuable source for recruiting qualified

high-quality applicants. When used in students for permanent positions.

conjunction with agency efforts to reach Based upon evidence that is available, we
potential applicants for Federal employment, believe that student hiring programs provide
they should help promote Federal service, good opportunities for students to see what
Although some agencies indicated that they working for the Government is like and, thus,
did not plan to use the Career America are good vehicles to encourage them to
materials because of their original high cost, consider a career in public service. For this
these costs have fallen dramatically. As reason, OPM's efforts to streamline the Co-
mentioned above, hopefully, the agencies will op, Federal Junior Fellowship, and Stay-in-
no longer view the current costs as prohibi- School programs and expand the PMI
tive. By their own estimates, agencies spend program may indeed help the Government
an average of about 5 staff years recruiting at attract qualified applicants.
colleges. This, by itself, is a significant The use of automated technologies to en-
expenditure. The amount an agency might hance the recruitment process is probably
spend for the Career America materials also a worthwhile effort. Being able to more
represents only a small fraction of this total, alsokayworthil ffortin abem ore
especially given the new reduced costs. If quickly obtain information c pncerningavailable openings, application procedures,
these materials can be used to get the mes- and the status of applications may help
sage across that there are exciting and reduce the frustrations experienced by some
rewarding opportunities in the Federal rons experi enc by soeGovernment for qualified applicants, they persons considering employment with the

velrepeent orqualid investmntf the Government. Based upon agency comments,
may well represent a good investment for the however, it appears that many agencies
various agencies. For this reason, agencies know very little about OPM's planned
should critically review their recruitment automated enhancements. Moreover, as will
plans to see if the Career America materials be discussed below, personnel specialists at
can be used as a cost-effective tool to aug- some agencies believe that these tools may
ment their efforts. provide applicants with the wrong impres-
OPM's effort to expand student hiring sion of the Government.
programs is also a valuable initiative. Clearly Concerns about the efficacy of OPM's efforts
the agencies believe that these programs are to attract high-quality applicants were raised
extremely useful in attracting students to in a hearing on June 19, 1989, on the issue of
Federal careers. While MSPB agrees that Federal recruitment policies and practices
these programs have great potential, for the that was held before the Subcommittee on
most part we have only limited evidence to Federal Services, Post Office, and Civil
support this belief. Work done by RobertGuporenkfft th eneoral Aoin g Obert Service of the Senate's Governmental AffairsGoldenkoff of the General Accounting Office

does indicate, however, that approximately
one-third of the persons in the PMI program
would not have chosen work in the Federal "Robert Coldenkoff, "That the Best May Serve:
Government if not for this progra M.13 Addi- Methods of Recruiting and Retaining Federal Entry-

Level Personnel," report submitted to the National
tionally, OPM has found that historically Commission on the Public Service by the U.S. General

about 68 percent of the students in the Co-op Accounting Office, Sept. 1, 1988, p. 15.
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Committee. At this hearing numerous situation. A 1988 survey of 3,500 personnel
witnesses testified about concerns they had specialists throughout the Federal Govern-
with OPM's effort to attract qualified appli- ment revealed that 53 percent of these
cants for Federal positions. Senator David individuals believe that OPM was ineffective
Pryor, Chairman of the Subcommittee, or very ineffective in providing information
presented testimony from interns who and assistance to the public concerning the
worked for him who had posed as job availability of Federal employment. More-
applicants seeking information about Federal over, in written comments, a number of these
employment. According to these interns, same personnelists said that the reduction in
getting information from OPM or the person- the numbers of OPM job information centers
nel offices of several Federal agencies was and the use of computer-based job informa-
both confusing and frustrating. 14  tion systems had a negative impact on

This problem is, at least in part, the result of recruitment and selection efforts. 16 These

an apparent lack of agreement as to where personnel specialists felt that the automated

applicants should go to get information about telephone hotlines were frequently busy and

job opportunities with the Federal Govern- that potential applicants could receive a

ment. As has been mentioned several times in negative impression of the Federal Govern-

this report, the responsibility for attracting ment as a result of having no one to answer

applicants is shared by OPM and the Federal their questions. As noted by Senator Pryor:

agencies. Unfortunately, each of the respon- "Nothing can be more discouraging and

sible parties appears to be relying on the frustrating to a young job seeker than finding

other to fulfill this need. no one able or willing to answer questions
about Federal job opportunities and the

According to OPM's Career America bro- application process."'7

chures, interested individuals should contact While this concern is real, society is in the
either the personnel offices of the agencies in proess co n g orea n ore com-
which they are interested or the nearest OPM process of becoming more and more com-
Area Office. However, it is not uncommon for putere e and the acceptance of auto-contctig aences t berefrre tomated response systems and computer
persons cassisted information retrieval systems is
OPM and for persons going to OPM to be increasing. As prospective applicants become
told to contact the agencies. This apparently mrea i ar As te ue a p utrs in
occurs because applications for employment more familiar with the use of computers in
are usually made through OPM, while the
announcement of actual vacancies is made by
the agencies. According to one noted re-searcher in this area: "Almost all potential isTestimony of Patricia W. Ingrahm, Associate

Professor of Political Science at the State University ofapplicants have difficulty finding out what New York at Binghamton and Project Director of the
jobs are available, where they are, and how to Task force on Recruitment and Retention for the

get them."' 5  National Commission on the Public Service, before the
Federal Services, Post Office, and Civil Service Subcom-

There is also reason to believe that the use of mittee, Governmental Affairs Committee, U.S. Senate,
OPM's automated Job Information 2000 June 19, 1989, p. 2.
hotlines may not markedly improve this "U.S. Merit Systems Protection Board, "Federal

Personnel Management Since Civil Service Reform: A
Survey of Federal Personnel Officials," November 1989,
p. 18.

"Testimony of interns employed by Senator David "restimony of Senator David Pryor, Chairman,
Prvor, Chairman, Federal Services, Post Office, and Federal Services, Post Office, and Civil Service Subcom-
Civil Service Subcommittee, Governmental Affairs mittee, Governmental Affairs Committee, U.S. Senate,
Committee, U.S. Senate, June 19, 1989, p. 4. June 19, 1989, p. 3.
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their everyday life, automated tools such as effective manner with agency recruiting
those proposed by OPM will have a greater efforts.
role in augmenting agency efforts to recruit While MSPB believes that each of the recruit-
qualified applicants for Federal positions. ing initiatives discussed in this report has

In recognition of the role the Federal Job merit, we also agree with the position voiced
Information Centers play in shaping the by some agencies that these efforts cannot
public's views of Federal service, OPM is fully compensate for the higher pay anI
attempting to improve service. In order to do benefits that are available for many positions
this, OPM is conducting a client survey of in the private sector. Although it is certainly
persons using the centers. The intent of the helpful to portray public service in a positive
survey is both to determine the public's light, agencies cannot expect that large
expectations of the centers and to assess numbers of potential employees will seek
OPM's effectiveness in meeting these expec- jobs in public service if they are offered
tations. Based upon the findings of the substantially less pay for doing them. For this
survey, OPM plans to address any problems reason, OPM sh,-ild continue to seek ways to
identified in hope that better quality service improve the manner in which compensation
will ultimately encourage top-quality appli- for Federal employees is determined.
cants. At the same time, OPM should continue to
Additionally, the solution to the problems expand upon its initiatives to attract qualified
discussed above involves greater cooperation applicants and work with the agencies to
between OPM and the various Federal publicize the benefits of public service. The
agencies. Potential applicants should be able initiatives begun by OPM may well help to
to obtain concise and accurate information revitalize the college recruitment process.
about Federal employment and available However, more work needs to be done in
jobs from either OPM or agency personnel conjunction with agencies to get the message
offices. Employees of both OPM and the to a wider segment of the national work force
various Federal agencies should be apprised that the Federal Government offers attractive
of the importance of providing assistance to career opportunities.
potential applicants and be better trained to
respond to their concerns.

The fact that agencies have been unaware of Additional OPM
OPM's Job Information 2000 hotlines and Recruitment Initiatives
were concerned about the initial high costs of
the Career America materials indicates a During 1989, OPM also undertook several
need for better coordination between the additional initiatives which are designed to
agencies and OPM. Part of the reason for this enhance the Government's ability to attract
lack of communication is that OPM has been high-quality applicants, but which MSPB has
reluctant to fully publicize these automated not had the opportunity to review. These
systems until they are completely opera- initiatives include:
tional. While some of this reluctance is
understandable, if OPM is to be the leader in 1. A Federal Career Directory which is
the effort to attract quality applicants for intended to serve as a resource -1jide for
Federal employment, it will need to work persons seoinq Frderal "-r-er and em-
closely with the agencies to ensure that ployment information. Included in the
recruiting materials such as the Career Directory are descriptions of the mission
America brochures and the Job Information and functions of 177 Federal agencies
2000 hotlines can be integrated in a cost- and departments. The Directory will
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also contain information concerning 5. Sponsoring or co-sponsoring Federal Job
entry-level occupations, student em- Fairs with other Federal agencies. The
ployment opportunities, a section on purpose of these fairs is to bring appli-
how to get a Federal job, and personnel cants and Federal employers together.
contacts. OPM is also advocating agency partici-

pation in school career days and college
2. Development of a new Automated Re- fairs.

cruiting Information System designed to
facilitate agency recruiting efforts by 6. Development of a pilot training course
providing listings of educational to help college placement directors
institutions, community and constitu- better understand Federal employment
ency groups, and media sources. procedures and opportunities.

3. Establishment of Electronic Bulletin 7. Preparing a national "Recruiting
Board systems at all OPM regional Study" which is intended to help OPM
offices through which applicants and develop an agenda to assist both OPM
schools can access job opportunity and the Federal agencies in future
listings using personal computers recruiting efforts. In conducting this
equipped with modems. study OPM collected information about

the state of agency recruiting efforts and
4. Production of a generic recruiting video perceptions of colleges and universities

called "Career America--The Next Step" about Federal programs.
in partnership with the Departments of
the Navy and Agriculture, and the
General Services Administration. This
video will attempt to market Federal
career opportunities to college students.
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Hiring Procedures for Entry-Level
Administrative and Professional Positions

Background cants must complete. For example, Health
and Human Services (HHS)--an agency with

About 11 different occupations currently a very aggressive college recruiting pro-
comprise those positions categorized by OPM gram--said the current Federal hiring process
as Administrative Careers With America (i.e., is an arduous maze for potential applicants.
formerly PAC). Included are such diverse According to HHS:
occupations as highway safety specialists, The completion of the SF-171 is time con-
custom inspectors, computer specialists, suming and confusing and overwhelming;
economists, and historians. Over 28,600 infrequent scheduling of civil service exami-
persons were hired to fill entry-level, GS-5 nations, development of registers, and the
and GS-7 vacancies in these occupations certification process result in several months'
during 1987. Historically, most of these delay between identifying prospective
placements are drawn from either the ranks candidates and making job offers * * *
of recent college graduates or current mem-
bers of the Federal work force who enter Actually the problems described by the
these fields through internal placement agent ies result from the fact that, while for

programs. During 1987, over 10,000 persons the most part the agencies have been respon-

were selected to fill the entry-level adminis- sible for publicizing vacancies, applicants are

trative positions from outside the Govern- often required to submit applications through

ment, while approximately 18,000 entered OPM. OPM, in turn, determines applicant

these professions through internal place- eligibility and refers highly qualified candi-

ments. dates to the various agencies for final selec-
tion. This bifurcation of the recruitment

In addition to the problem of attracting process often results in a lengthy delay
qualified persons to apply for positions with between the time individuals apply for a
the Federal Government, the various Federal position with the Federal Government and
agencies have expressed concern with the the time they are offered a job. During this
procedures that must be followed in order to interim period it is not surprising that some
select and hire persons to fill vacancies in of the would-be selectees take jobs with other
administrative and professional occupations. organizations.
Every agency contacted by the Board agreed
that the Federal hiring process is a labyrinth The primary reason OPM has, for the most

of lengthy and confusing procedures that part, retained control of the ranking process is

result in the Government losing applicants to to ensure that valid rating and ranking

jobs in the non-Federal sector. procedures are used so that only the best
qualified applicants are referred for selection.

One major complaint frequently cited by

agenciefs is the amount of paperwork appli-
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This is in conformance with merit system discriminate against minorities. Until these
principle 1, which states: new tests could be developed OPM, under

Recruitment should be from qualified the consent decree, was allowed to continue
individuals from appropriate sources in an to use PACE to rate and rank applicants for
endeavor to achieve a work force from all PAC positions.
segments of society, and selection and Although it had not yet developed the
advancement should be determined solely replacements, OPM announced the abolish-
on the basis of relative ability, knowledge, ment of the PACE on May 11, 1982, and
and skills, after fair and open competition established a new Schedule B appointment
which assures that all receive equal opportu- established t be Sedwle panent
nity. 8  authority- to be used while pemanent

replacements for the PACE were being
This is not to say that the only way to ensure developed. The Schedule B authority allowed
adherence to merit principle I is to use agencies to select persons without competi-
centralized rating and ranking procedures. tive examinations for entry-level PAC
However, over the past 20 years a variety of positions if they could demonstrate that there
mostly centralized procedures, which have were no qualified candidates for these
required that agencies obtain OPM certifica- positions already in their work force. Since
tion of applicants' eligibility before they can selections made under this authority did not
be hired, have been used in an attempt to involve competition, individuals selected for
ensure both the best possible selections of these jobs were placed in positions in the
entry-level personnel and adherence to the excepted service." Individuals selected in this
rierit principles. Until 1982, OPM used a way were required in most circumstances to
nationwide written examination to rate and compete for competitive positions to advance
rank applicants for entry-level vacancies in to the GS-9 level. If they were selected for a
PAC occupations. 9 The occupations included GS-9 vacancy after competition with other
in the PAC grouping were originally those qualified candidates they were placed in
determined to be administrative in nature. positions in the competitive service.22

Other occupations were added to this cate-
gory over time if scores on the written test In conjunction with its annual reports on the
were shown to be significantly related to job significant actions of OPM, MSPB has re-

performance. viewed the operation of entry-level PAC
hiring including the use of Schedule B

During 1981, as a result of a suit filed in appointments. In each of these reports MSPB
Federal court alleging test bias, a consent
decree was negotiated between the plaintiffs
and the Department of Justice which required
OPM to discontinue the use of the examina- "Schedule B applies to positions, not of a confiden-
tion that was then being used, the Profes- tial or policy-determining character, for which it is

sional and Administrative Career Examina- impractical to hold competitive examinations.

tion (PACE), and replace it with a series of "The "excepted service" is a term defined by section

job-specific written tests which did not 2103 of title 5, United States Code. It applies to all
positions in the executive branch that are specifically
excluded from the competitive service by proper
authority, and that are not in the Senior Executive

U.S C. 2301 (b)(1). Sorvice.
'For a more complete discussion of the history of "2The competitive service consists of most of the

()PM ,election procedures for entry-level PAC positions positions in the executive branch except for those
',ee U.S. Merit Systems Protection Board, "In Search of exempted by statute. Selections for positions in the
Merit: I firing Entry-Level Federal Employees," Sept. I competitive service are governed by regulations
19ST7. contained in section 2102 of title 5, United States Code.
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has expressed concern that use of the Sched- For each of the above reasons, MSPB's overall
ule B appointment authority may not always evaluation of the Schedule B authority was
have resulted in selections which are consis- that it "should be eliminated as soon as
tent with merit principle 1 since the sources of possible by implementation of competitive
recruitment and methods of selection were examination procedures." ' This determina-
left to the agencies, with little or no oversight tion was made despite the fact that the
by OPM. This autonomy was allowed under agencies using the Schedule B authority
the Schedule B authority since appointments generally rated it as "very good" or "good"
were in the excepted service and, thus, in its ability to meet their entry-level PAC
exempt from procedures governing selection needs.
in the competitive service. With the advent of On February 27, 1987, in response to a suit
Executive Order 12596, on May 7, 1987, brought by the National Treasury Employees
appointments made under the Schedule B Union, the U.S. District Court for the District
authority could be noncompetitively con- of Columbia ruled that OPM had acted
verted to the competitive service based upon improperly in deciding to place in the ex-
proven performance. cepted service all job categories formerly

MSPB's concern that selections made under covered by PACE and in deciding to abolish
the Schedule B authority were not always the PACE ahead of schedule when no alterna-
based on fair and open competition should tive examinations were available. The judge
not be seen as a general indictment of at- in this case also ruled that OPM failed to
tempts to decentralize the rating and ranking prove that the cost of developing and imple-
process. Rather, we were primarily concerned menting validated alternative examinations
with what we believed to be inadequate is prohibitive. Although a stay was subse-
guidance and oversight of the proxess on the quently granted from the original order that
part of OPM. In addition, we questioned the gave OPM 6 months to implement a competi-
wisdom of relying so heavily on a policy that tive examination and permanently enjoined
required the extensive use of internal selec- them from using the Schedule B authority, it
tions. In order to make an appointment under was clear that OPM would need to develop a
the Schedule B authority, agencies were replacement for the Schedule B authority.
required to first certify that there were no
qualified candidates for these positions in
their work force. "3 OPM's Proposed Hiring Procedures
MSPB's reports also expressed concern about for Entry-level Administrative and
OPM's efforts to develop replacement tests Professional Positions
which covered all occipations formerly
covered by PACE. Through 1987, OPM had In an attempt to respond to concerns about
developed 16 tests which, by OPM's esti- both the cumbersome nature of the selection
mates, covered only about 60 percent of all process and the need to replace the Schedule
anticipated PAC hiring. As noted in our 1987 B authority, OPM also announced, on June
report, apparently little work had been done 23, 1988, new proposed procedures to rate,
up to that time to develop examinations to rank, and select applicants for entry-level
cover the remainder of the PAC occupa- administrative and professional positions (for
tions."  purposes of this report, occupations included

"Op. cit., "In Search of Merit: I tiring Entry-level

Federal Employees," p. 4.
'Ibid., p. 19. ?slbid , p 12

I K



A Report by the U.S. Merit Systems Protection Board

in the Administrative Careers With America are to succeed, the Federal hiring process
Category--i.e., formerly PAC positions--will needs to be drastically expedited, stream-
be termed administrative and professional). lined, and simplified. OPM has attempted to
fhe'-,e propols included: do this by providing two alternative methods

for selecting entry-level personnel: selecting
I Giving additional delegated authority on the basis of their grade point average

to agencies to directly hire students who (GPA), or having the applicant complete a
have a grade point average of 3.0 or written test.
above on a 4.( point scale;

2. Development of six new written tests lirect-Hire Authority Based on GPA

coverig the ful range of administrative The first method of selection proposed by
and professional o ocupations; and OPM would authorize an expansion of what

has been termed the "outstanding scholar
1 De\'eloipmen t of the Individual Achieve- provisions." 11he outstanding scholar provi-

ment Record, a biographical inventory sions were accepted as an alternative selec-
which is intended to a&sess merit based tion procedure under the original consent
upon an qpplicant's accomplishments in decree when the use of the PACE was

vanetv of settings. Scores on this challenged. Whereas these provisions granted
Inve'ntorv will be combined with scores agencies the authority to directly hire stu-
on the oCIpationally specific job tests dents with a grade point average of 3.5 or
to rate and rank job applicants, above (on a 4.0 scale) without certification

It 1,, interesting to note that OPMO's first from OPM, the new procedures would allow
It po issimia to suesttonMs made byagencies to direct-hire any college graduate

with at least a bachelor's degree and anthe various Federal agencies when we asked overall average of 3.0 or above. Applicants
them what could be done to improve the meeting this standard could be hired imme-
'-,,.tev tion prowess. in response to this q ii(stion,,t erl said that one way to streamline iet diately and would not be required to take

% ld e v to mre any of the written job tests. OPM's intent is to
lrtx t.'t d it to delegate agehiring reduce the time required to hire an applicant,
auhority directly to individual agencies. [or while at the same time providing a tool for
ott rpk, the Departnent of Agricuilture making merit-based selections.
',talti'd.

t 11V 1 rIT 1'er Ot a pp t u ti ig t1lortic couldIn explaining this propos l CI'M noted that

N, reduced and more direct hire ituor titi" - * (PA is assumed to bt a reflection of

proid ied. [he merit proce,, shotuld be overal! accomplishment and achievement,
in.l ihf ied to t-ie more r,,ponie to Potential and its uISe will afford closer assessment of

ki nrdidates, and tInprT>vc tt' Federal (ov- the total person including such factors as self-
crnment', cornprttis, with private in- discipline, perseverance, and ability to work
I utrv, ctx~peratively with others.'" Furthermore,

\ctilallv it is not surprisi,,g t,,at agci'c., according to OPM, the expanded use of GPA

hold this view given the finding in the MSI'B
rcp irt "In Search of Merit: I finng Entry-l.evtl
I edt'ral Fmployees' that agencies were
ten rally positive about the greater auiton- " Of f Pr'ont Nia i genie t. Report o

onrv they had in making ,elections inder the ti . ffe .[> rrmn t'n'posed E, n rinI I IjuI i Itt
, ilt I ut-,-vami T, IJorru'r on I 'ro poiwd 1: xanmning!+

chL'd tile B appointmc'nt authority. Many ->v-t'ni for I'AC (cuipatu on." Offic of vt' niinel

agencies believe that if their recruiting efforts RK-.archi and 'x-,vihIpnicnt, Augu-t 1INS, P 13
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is expected to help ensure equitable hiring in the following occupational categories: (1)
among minority and majority groups in the Health and Environment, (2) Writing and
applicant population, since both groups have Information, (3) Business and Program
typically been well represented in the high Management, (4) Human Resources and
CPA range.27  Administration, (5) Examining and Adjudi-

OPM also stated that the use of CPA as a cating, and (6) Investigation and Inspection.

selection device will signif'cantly accelerate There is also a seventh category which
thechiiong prcess and usincasy a ate includes 16 occupations for which there arethe h iring proc ess and th us increase thesp cf c e u a i n o ex r e ce eq r -
number of highly qualified college graduates specific education or experience require-who will accept employment with the ments. Persons applying for positions in
Federal Governemment nwpi , c e occupations in this latter category will not be
Federal Government. In its opinion, college required to take an occupationally specific job
graduates with high fPA's receive numerous test, but will instead be rated on the basis ofattractive job offers from the private sector training and experience. (For a listing of
and are, therefore, unlikely to be willing to train an e ence oris of
take written tests in order to obtiin a job with occupations by all seven categories, see
the Government. By giving them direct-hire appendix 2.)
authority, OPM believes agencies will be able OPM believes that the written tests are useful
to recruit more aggressively and better and appropriate because research has shown
compete in what they believe will be a tight that "certain abilities such as verbal and
labor market in the coming decade. As will be reasoning abilities are essential for perform-
discussed later in this report, however, MSPB ance in the jobs to be covered by the new
does not find evidence to support all of these exami-- ions."2 Additionally, tests allow all
conclusions, individuals interested in Government service,

not just those who have completed college, to
New Written Tests compete for positions. As described by OPM,

"the questions on each skills test will fre-
The second method of entry involves a series quently use actual job materials or will be
of job-related competitive examinations, directed toward activities performed on the
These exams would be given to applicants job."29 However, since applicants are being
who either do not have a 4-year college evaluated for entry-level positions for which
degree, do not have a GPA of 3.0 or more, or they will receive training, the questions on
were not selected by agency officials. Unlike each test will not require applicants to
the first 16 examinations developed as PACE possess knowledge or experience which can
replacements, the new written examinations only be acquired on the job.
will cover virtually all of the occupations
formerly covered by PACE. The Individual Achievement Record

Instead of the 16 previous tests, OPM has Although written tests have been used before
developed six "occupationally specific" tests tou te sts he been ud f
that will be given to entry-level professionals to evaluate applicants, the current OPM

proposal incorporates an additional compo-

"Ibid., p. 10.
2 tatement of Constance I lorner, then Director, U.S

Office of Personnel Management, before the Subcom-
2 7Constance I lorner, then Director, U.S. Office of mittee on Civil Service, Committee on Post Office and

Personnel Management, Address to Career Entry Civil Service, .I.S. House of Representatives, Hearing on
Recruitment Conference, June 23, 1988, p. 1. OPM's Alternative Hiring Proposal, July 12, 1988, p. 15.
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nent which is new. According to OPM, this Agency Opinions of OPM's
additional component "elicits information on Proposed Hiring Procedures
self-discipline, leadership qualities, and
problem solving. It is, in short, a measure of a Overall, agencies expressed very positive
candidate's character."3 This second compo- reactions to all aspects of OPM's hiring
nent, which is termed the Individual Achieve- proposals. Almost without exception, the
ment Record (IAR), contains a series of agencies were pleased that OPM has taken
questions about a person's experience and initiatives they believed would result in a
individual success in academic, employment, more coherent, streamlined hiring program.

organizational, and interpersonal endeavors. The proposal to provide agencies with direct-

OPM describes the IAR as asking questions hire authority for college graduates with a
similar to those that might be asked in a GPA of at least 3.0 was particularly well

personal interview. The difference is that the received. Agencies felt that this authority
IAR uses a multiple choice format and is would give them the means to successfully
machine scored. compete for some of the high-quality college

The AR is a form of what has been referred graduates that they had been losing to the

to as a biographical survey. Similar types of private sector.

surveys have been used to provide informa- Several agencies also felt that the ability to
tion for employment decisions in the private hire college graduates immediately would be
sector. One of the reasons they have not such a positive change that it would mitigate,
previously been used in the public sector is to at least some degree, the problem of lower
that they have frequently included questions Federal pay. For example, according to the
that some might consider to be an invasion of Department of Commerce:
privacy or that the average applicant might Enabling agencies to make immediate, on-
otherwise find inappropriate. In developing site employment offers to quality students is
the JAR, OPM attempted to eliminate ques- highly desirable. While most entry-level
tions that would be unsuitable for the public Federal salaries are not competitive with
sector while at the same time retaining most private industry, we expect that being able
of the validity, to make on-site job offers will greatly

improve the effectiveness of our recruiting
OPM intends to combine each applicant's efforts since for many students a job offer in
score on any of the occupationally specific job the hand is worth two in the bush.
tests with his or her score on the JAR, with
each score being weighted equally. According When questioned by MSPB as to whether the
to OPM, this combination will provide a proposed procedures would increase themore balanced measure of the qualities that potential for merit systems abuses, 17 of 20
are needed in public servants. As was the agencies indicated that they thought there
are neededwi pubi erans. referee ns was little likelihood of increased abuses and
case with PACE, veterans' preference points the remaining three agencies said it was too
will be added to the aggregate score assonttelInhiviteDpamntfrequired by law, 3' and the individual will be soogn to tell. In this vein, the Department of
placed on a civil service indifor review by the Interior noted that any system has the
heregister fr potential for abuse, while the Environmental
the agencies. Protection Agency said:

The potential for merit system abuse would
be lessened with the proposed program
because agencies will be able to hire
qualified candidates without trying to beat

'Ibid., p. 16. the system. All candidates must meet the
113 U.S.C. 3309.
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stated criteria to qualify and requirements the validity of this portion of the written test
for hiring relatives would still apply. We was, however, raised by the National Federa-
believe that agencies would continue to tion of Federal Employees (NFFE) in testi-
ensure adherence to merit considerations,. mony before Congress. NFFE said that it had

Nevertheless, one agency, the Department of qualms about how the test was developed
State, did note: and about what it could show about prospec-

The absence of certification from 01'M will tive employees. According to the testimony:The bsece f cetifcaton fom PM ill"We remain unconvinced that what appears
increase the possibility for non-merit related to bea uharactr thav a tru

considerations. Agency personnel offices to be a 'character' test can have any true

will be vested with more latitude and more correlation with job performance." In NFFE's

responsibility. OPM may want to review opinion:
existing regulation on nepotism and There are only three factors that can be used
strengthen them. legitimately to indicate potentially success-

Agency comments concerning the develop- ful job performance, and they are education,
ment and use of new written tests were experience, and skill. All three may be

mentsuand eseirfcnewywrihtenAtestsswere
almost as favorable as those towards the measured empirically. The IAR measures

none of these, and its measure.nent must be
delegation of hiring authority. Several normative, or subjective. 3 2

agencies did, however, have some concerns
about certain aspects of the proposed pro-
gram. Two agencies, the Departments of the
Air Force and Labor, had reservations about MSPB Perspectives on OPM's
once again using written tests as a qualifying Proposed Hiring Procedures
device for entering an administrative or
professional position. Air Force believes that
"* * * students will find it more difficult to the hiring process for entry-level administra-

compete for Government positions since there tive and professional positions, we believe

will be six separate examinations to be that the proposals represent a conscientious

considered for the same number of positions attempt to deal with a very difficult issue.

previously available under one PACE There is no simple solution to the problem of

examination." what procedure is best to use to select from
among available applicants. While written

Even so, most agencies agreed with the vicw tests have the highest validity, they can be
expressed by the Department of Justice that: costly to develop and administer. And, as the

To date * * * there has been no examining case with the PACE, tests can sometimes be
vehicle to which to refer most candidates for used in ways that result in hiring of relatively
entry-level professional positions. The fewer minorities. Additionally, written tests
employment process has changed considera- are often used in conjunction with centralized
bly in the last 2 years. We are encouraged processing procedures which may result in
that OPM is continually updating and delays due to the time required to process
streamlining procedures, and developing and rank applications. Even so, a decentral-
new programs to assist in strengthening the ized process such as the Schedule B appoint-
work force. ment authority provided increased potential

Interestingly, agencies made no comments
either positive or negative concerning OPM'sproposal to include the IAR as one part of the "Tlestimony of James Pierce, President, National
writtenlexainaludtin prss Conernaothe Federation of Federal Employees, before the Subcomnit

tee on Civil Service, Committee on the Post Office and
Civil Service, U.S. I louse of Representatives, July 12,
1988, p. 3 .
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for merit system abuses because of inade- is usually easy both to collect and verify. Un-
quate OPM oversight and lack of guidance to fortunately, the extensive research that has
agencies regarding the development of been conducted in this area has consistently
competitive selection procedures including shown that, at best, the relationship between
valid selection instruments. Moreover, even CPA and job performance is quite small.
when agencies are delegated direct-hire Although GPA may have some limited utility
authority, there is no assurance that they will A o A my hae se li titmak epomndeiinquclin a few narrowly defined areas such as the
make employment decisions quickly, particu- hiring of law school graduates by law firms,larly if they are considering applicants from avariety of schoolsa this does not mean that CPA is a particularly

good predictor of job success in other areas. In

In general, however, MSPB believes the the case of law school graduates, for example,
initiatives proposed by OPM are a step in the the pool of applicants has already been
right direction. In particular, the development winnowed to a group of highly qualified
of occupationally specific written tests should individuals by both the law school admis-
improve the overall quality of selections by sions process and 3 years of law school
allowing for the appropriate ranking of classes. Moreover, these graduates must pass
applicants in terms of their relative ability, a qualifying test, the Bar Exam, before they
assuming that the newly developed examina- are admitted to practice law. The differences
tions are indeed valid. It should also greatly among law school graduates who pass the
reduce the potential for merit system abuses Bar, therefore, are likely to be far less than the
inherent in the Schedule B appointment differences among college graduates holding
authority. Additionally, considering recent bachelor's degrees in any of a variety of
advances in OPM test processing capabilities, college majors, Additionally, it can be argued
written tests have the potential to be among that performance in law school classes
the most efficient and least expensive ways of mirrors the work done by law firms more
making selections, at least when hiring a closely, for example, than the performance of
large number of employees from among a an English major in college mirrors the work
large number of applicants, of a management analyst or a personnel

On the other hand, we do have several specialist.

reservations concerning two aspects of the Even more to the point is the fact that a high
OPM/l hiring proposal. The most important GPA can be obtained in a variety of ways
concern is with the proposal to provide which have little bearing on how the person
agencies with a blanket authority to hire any will perform in a job. Schools vary in the
college graduate with an overall GPA of 3.0 caliber of their students, and an individual's
or above, grades may reflect a comparison with other

students in his or her classes, not necessarily

Direct-Hire Authority Based on GPA students in other schools. Within a given
school, a student's field of study, selection of

Actually, the idea behind the use of CPA to courses, or even selection of instructors may
rate job applicants is based on the assump- have a significant effect on his or her GPA.
tion that persons with higher GPA's are more Additionally, some students may do well in
likely to be successful employees than courses requiring memorization but have
persons with lower GPA's. This assumption difficulty performing a job that requires the
is usually based on the belief that students ability to conceptualize or deal with complex
with the higher GPA's have obtained them relationships. Conversely, some people who
either as a result of greater intelligence or a had lower GPA's in college may have had
willingness to work hard. Additionally, GPA other demands on their time, such as sup-
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porting themselves through college, which researchers to estimate the true relationship
may have interfered to some degree with between GPA and job success based upon the
their work in school. Still others with lower results of all of the separate studies.3 5
GPA's may simply be motivated to do betterwork inmay rea ly ork envir ent Thustere It is, in fact, one of these studies that OPM
work in a real work environment. Thus, there apparently used as the empirical basis for its
are many reasons to explain the fact that the proposal to grant agencies direct hire author-
research has found that GPA is a poor ity based upon possession of a minimum
predictor of job success. GPA of 3.0. In this study, the researchers

OPM, itself, was not always so positive found the existence of a statistically signifi-
concerning the efficacy of hiring based on cant relationship between GPA and job
GPA. In fact, in 1980, OPM released a report performance. According to their report,
that states "the empirical evidence seems to overall GPA has an average validity coeffi-
indicate that undergraduate grades exhibit cient of about .18.36 While this does indicate
only a small relationship with measures of the presence of a statistically significant rela-
occupational success. 3 3 The report further tionship, what is not discussed in this report
explained that a number of things can affect is that there is an important distinction
the validity of the GPA as a predictor of between statistical significance and meaning-
success. For example, grades from different fulness in terms of utility for selection pur-
institutions may not have the same meaning, poses.
or there could be different grading standards Although OPM's research has shown that
between schools, or some schools could be GPA is statistically related to job success, its
experiencing grade inflation. OPM reported usefulness as a predictor is simply much
at the time that: "All these factors tend to lower than other measures such as written
mask true differences in academic proficiency tests. This is important since the goal of
and limit the usefulness of grades as predic- researchers developing selection procedures
tors of job success."34  is to find predictors that are "both practically

At least 50 studies were reported in the important and statistically significant."37

research literature between 1917 and 1983 Taken in total, what the research shows is
which looked at the relationship between that while there is a statistical relationship
GPA and job performance. These studies
involved a variety of performance measures,
were based on sample sizes ranging from 20 "Two recent studies which use meta-analvtic

to 10,000, and used a variety of statistical approaches to summarize the findings from various

techniques to look at the relationship between studies which attempt to relate GPA to job success are:

GPA and performance. In many ways, the "A Review and Meta-analysis of Education as a

findings of these studies have been difficult Predictor of Performance," David A. Dye and Martin

both because the results were Reck, U.S. Office of Personnel Management, April 1989;
to interpret, band "College Grade Point Average as a Predictor of
sometimes contradictory and because the Adult Success: A Meta-Analvtic review and Some

procedures used were different. Several Additional Evidence," Robert D. Bretz, Jr., in Public

researchers have recently attempted to Personnel Management, vol. 18, No. 1 (Spring 1989).

reconcile the findings of these studies using 3 David A. Dye and Martin Reck, "A Review and

which allow the Meta-analysis of Education as a Predictor of Perform-
ance," U.S. Office of Personnel Management, April
1989, p. 17. (The authors point out that the opinions
expressed in this paper are their own and do not

"U.S. Office of Personnel Management, "Grade Point necessarily reflect those of OPM).

Average as an Indicator of Occupational Success: an "1Marvin D. Dunnette, "Personnel Selection and
Update," August 1980. Placement", Wadsworth Publishing Co. Inc., Belmont,

"Ibid., p. 1 CA., 1966, p. 155.
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between CPA and job success, the usefulness OPM's proposal, however, provides face
of CPA as a predictor of job success is mini- validity for the use of CPA as a selection
mal. In effect, using GPA as a basis for criteria and, in doing so, may cause selecting
selection will only slightly improve the officials to look no further for valid selection
quality of those selections over what would procedures. In the long run, this could have
have been obtained if applicants were chosen negative consequences for the civil service
at random. 8  when there are alternative procedures which

This same point is made by Robert Bretz, will result in better selections. Since selecting

who concludes that the use of CPA as a someone with a CPA above a minimum

predictor of job success is not advisable threshold is not nearly as effective as select-

because, "Even though it (GPA) is signifi- ing on the basis of performance on a valid
cantly related to the criteria in a few in- test, an overreliance on the use of selectionscanty rlate tothecritriain afewin-based on CPA must ultimately result in a
stances, there are other variables that are far

better predictors of later success, regardless of lowering of the quality of the Federal work

how success or achievement is defined."3 9  force.

Furthermore, in his opinion: In our opinion, by proposing to grant agen-

If an organization wishes to make selection cies across-the-board authority to direct-hire
decisions on the basis of general intelligence college graduates with CPA's of at least 3.0,
or cognitive ability, measures specifically OPM is, in fact, giving up too much in terms
designed for that purpose are available, of making quality selections in order to
GPA is too subject- and situation-specific to facilitate the hiring process. Although to the
be a valid and reliable predictor of job casual observer it may seem that CPA is all
success.4

0 that needs to be considered to ensure a good

The point is that the extensive research in this selection, the research in this area proves
area shows that performance in an academic otherwise. It is apparent, however, that

setting does not predict to any great degree contrary to the evidence, many people still

how a person will do in a subsequent job. believe that CPA is a good predictor of job
success. This belief and OPM's proposal
make it likely that at least some agencies
would hire on the basis of CPA alone, believ-

"%tatistically, it is possible to determine the amount

that a predictor contributes to the prediction of an ing that they have done all that is necessary
expected outcome by squaring the validity coefficient, to ensure that they have made a good selec-
Performing this calculation shows that GPA measures tion. Unfortunately, given the minimal
only about 3 percent of what accounts for job success. By relationship between CPA and job success,
contrast, although no information is available concern- agencies hiring on this basis would be far less
ing the validity of the six new occupationally specific
tests developed by OPM, according to a 1983 OPM likely to make a good selection that if they
report, the average validity of written tests of ability is had relied on better selection tools such as
about .53. This means that performance on written tests written tests.
typically accounts for about 28 percent of the prediction
of job success. Practically, this means that using GPA as Actually our concern about the utility of CPA
a basis for selection when there are many applicants as a selection tool extends to its current use
with a wide range of skills and abilities will result in under the outstanding scholar provisions
many more inappropriate selections than would occur if mentioned earlier. These provisions allowed
selection were based upon performance on a valid
written test. agencies to hire college graduates who

"Rob-rt D. Bretz, Jr., "College Grade Point Average obtained a CPA of 3.5 or higher on a 4.0 scale
as a Predictor of Adult Success: A Meta-Analytic review or who stood in the upper 10 percent of their
and Some Additional Evidence," in Public Personnel graduating class on the basis of these qualifi-
Management, vol. 18, No. I (Spring 1989) pp 18-19. cations alone. Unfortunately, given the

"Ibid., p. 20.
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research discussed above, there is no evi- In fact, the following statement made by
dence that suggests that persons achieving OPM concerning the Schedule B appointment
even a GPA of 3.5 or greater are much more authority could apply almost as well to
likely, based on that fact alone, to be more OPM's proposal to grant authority to direct-
capable employees than those with lower hire persons possessing a minimum GPA:
GPA's. This is important to note since use of "* * * while agencies have generally ex-
the outstanding scholar provisions to make pressed satisfaction with candidates em-
selections has grown dramatically in recent ployed under these arrangements, there has
years. From 1982 to 1985 only six appoint- been no overall quality control on the proc-
ments were made under these provisions. By ess. "42

1986 this number had risen to 237. Since 1987 Respondents to a recent MSPB survey of
the use of these provisions had increased 3,500 Federal personnelists expressed similar
even more dramatically as 855 people were concerns about direct-hire authorities in
appoitited under this authority during that general. Among these individuals, who haveyear. Similarly, during 1988, 972 persons a unique perspective on the hiring process, awere hired in this manner. frequent comment was that the misuse of

The use of a general across-the-board direct- direct-hire authorities has resulted in serious
hire authority based upon possession of a abuses of the merit system.
minimum GPA, regardless of whether the In addition to the fact that OPM believes that
minimum is 3.0 or 3.5, is fraught with many GPA is an adequate predictor of job success,
of the same concerns as was the Schedule B OPM has stated that using this method of
appointment authority. Under OPM's selection will expedite the hiring process and
proposal, agencies will make their own eliminate the adverse impact on the selection
decisions as to where they go to recruit and of minorities and women that occurred under
the basis on which they will make selections PACE. While MSPB concurs in these objec-
from among those candidates with GPA's tives, we are unconvinced that an across-the-
above the minimum. For example, an agency board direct-hire authority based upon
may restrict the universities visited, and thus possession of a minimum CPA is the best orapplicants considered, based upon the pseso famnmmGAi h eto

even an effective method of achieving thesepreferences of the recruiter. goals.

This same concern was expressed by the Obviously, the selection of applicants for jobs
President of the National Treasury Employ- in the Federal Government should be made
ees Union when he said: in a manner which is not discriminatory.

From a pool growing at an estimated rate of There is, however, no evidence that the
300,000 college students graduating each delegation of hiring decisions for entry-level
year with a 3.0 or above GPA, agency administrative and professional positions
officials can recruit and hire on any basis based upon possession of a minimum GPA
that serves their political or personal will facilitate this goal. Although OPM
interests.4' believes that allowing the agencies to direct-

hire on the basis of possession of a minimum
GPA will permit the agencies to continue the

"Testimony of Robert M. Tobias, National President, "Testimony of Constance I lorner, then Directr, U.S
the National Treasury Employees Union, before the Office of Personnel Management, before the Subcom-
Federal Services, Post Office, and Civil Service Subcom- mittee on Civil Service, Committee on the Post Office
mittee, Governmental Affairs Committee, U.S. Senate, and Civil Service, U.S. I louse of Representatives, July
June 19, 1989, p. S. 12, 1988, p. 12.
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success they have achieved in terms of program shows that this use of a selection
minority hiring using the Schedule B hiring process based upon GPA did nothing to
authority, there is an important difference improve the hiring of minorities. In fact,
between the two approaches. The Schedule B during 1988, only 8 percent (81) of the 972
hiring authority allowed agencies to consider hires were black and only 4 percent (35) were
all college graduates as candidates for hiring Hispanic. By comparison, blacks and Hispan-
under the authority. By contrast, under ics made up 25 percent of all entry-level
OPM's new proposal, only those students hiring during that year. This pattern of hiring
with GPA's of 3.0 or greater will be able to be occurred despite the fact that one purpose for
hired without having to take the written tests the outstanding scholar provisions of the
and the IAR. Thus, students with GPA's of consent decree was to increase the intake of
3.0 or higher will be much more likely to be minorities. Although these statistics are not
hired than those with lower GPA's despite necessarily the result of discrimination, use of
the fact that the relationship between GPA OPM's proposed procedure could lead to
and job success is small. If there is a differ- similar results if there are disproportionate
ence between minorities and nonminorities in numbers of minorities and non-minorities
terms of the likelihood of obtaining a high obtaining GPA's at or above 3.0. OPM's
GPA, OPM's proposal could actually result in proposal would also give selecting officials
the establishment of a new barrier to the tremendous latitude for exercising their own
hiring of minorities, biases. Rather than ensuring that the selection
This is a pimportant concern since, procedure is valid and nondiscriminatory,
accordin particularlyment oncatin, OPM, through this proposal, is simply
according to the Department of Education,passing this responsibility to the agencies.
there is no reliable information currently
available on the distribution of GPA's among In terms of expediting the hiring process,
college graduates. It may be that the distribu- even if agencies are given the authority to
tion of GPA's varies by either race or gender. make on-the-spot job offers, it is questionable
If this is the case, establishing a procedure whether they should or will do so. Presuma-
based on GPA could result in a dispropor- bly, agencies that are making a concerted
tionate number of qualified candidates effort to hire the best applicants will be
within some groups, which was the very recruiting at a large number of colleges. As
situation which led to the abolishment of the discussed earlier, agencies on the average
PACE.43  conducted recruiting activities at 253 schools

The best information available on the pos- during an 18-month period. In occupations

sible effect of a direct-hire authority based where there are a large number of students
upon cPA on the hirin of minorities comes interested in positions with the Government,
upon it is likely that hiring decisions will be made
from a review of hires made under theoutstanding scholar provisions (i.e., direct only after agency officials have the chance to

oftstdnsiholar CP p iofs 3. orae), review the applications of candidates from a
hires of students with a GPA of 3.5 or above). number of schools. A delay in the hiring
An analysis of the hires made under this decision is, therefore, likely whenever there is

a surplus of applicants. A similar situation
occurs in the private sector, where companies
often review an applicant's qualifications in

'"Although information is not available concerning comparison to other applicants before

the distribution of CPA's among minority and non-

minority college students, an article in the Dec. 20, 1989, making an offer of employment.

edition of the Washington Post reported that in the It should be noted, however, that in our
Prince George's County Public School System black high
school students had lower CPA's than white students. opinion OPM is correct in saying that the use
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of a direct-hire authority would in some applicants for available positions or when
instances appropriately accelerate the Federal there are few qualified applicants who are
hiring process. This, in turn, may help willing to accept a job with the Federal
agencies successfully hire applicants in a Government. Rather than grant blanket
competitive labor market. For this reason, we direct-hire authority for all administrative
lelieve there are circumstances under which and professional entry-level positions, OPM
agencies should receive direct-hire authority, should periodically determine in what types
Agencies most need direct-hire authority of jobs the number of applicants are low
when the number of vacancies in the agency relative to the number of vacancies and grant

is high relative to the number of qualified agencies direct-hire authority for these

applicants. When this situation occurs, the specific jobs. When this occurs, agencies may
apisubcos. oe ts getutin ured need to consider using a combination of
issue becomes one of getting qualified alternative selection tools including perhaps
applicants to accept positions with the GPA or the IAR, although it is doubtful that
agency. In this case, agencies should be given GPA should ever be the sole criterion for
direct-hire authority and it may be appropri selection.44
ate for them to consider the use of a selection
tools of lesser validity such as GPA when Since we recommend that written test
making selections under these conditions. procedures be used to rate applicants when

When the number of applicants is much the number of applicants is large relative to
than the number of vacancies, how- the number of expected vacancies, we also

larger believe that OPM should continue to make
ever, the emphasis shifts from simply itiing efforts to streamline the rating process. Tests
any qualified applicant to making the best should be administered as often as is practi-
possible selections within reason. We, there- cal, and registers of qualified applicants
fore, believe that when the number of quali- should be frequently updated. To expedite
fied applicants is much higher than the the hiring process, OPM might consider
number of vacancies, selection tools possess- allowing the agencies to hire any applicant
ing the highest degree of validity, such as scoring above an empirically determined
written tests, should be used instead of threshold. This threshold could be set high
simply delegating direct-hire authority to the enough to assure that only highly qualified
agencies. This assumes that the process of applicants are selected. OPM already has the
qualifying applicants using the written tests authority to allow agencies to direct-hire
and the IAR can be streamlined and admini- applicants scoring above a predetem-iinedstered in a fashion that allows agencies to apiat crn bv rdtrie

score on the written test when there is a
make decisions on applicants in a timely shortage of well-qualified eligibles.
fashion. If, however, the process of qualifying
applicants using the written tests and the IAR Many of the problems associated with the use
is too time consuming and results in too few of a centralized rating system are exacerbated
qualified candidates who are willing to by the legally required "rule of three,"4

accept employment with the Federal Govern- which restricts selection to the highest three
ment, it may also be appropriate to grant
agencies direct-hire authority for these
positions. "For more information concerning the views of the

Practically, this means that OPM should Board on the use of direct-hire authorities and delega-
selectively grant agencies direct-hire author- tions of examining authorities see U.S. Merit Systems

Protection Board, "Delegation and Decentralization:

ity for entry-level administrative and profes- Personnel Management Simplification Efforts in the

sional positions when there are rplatively few Federal Government," October 1989.
"5 U.S.C. 3318.
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names available from among a properly The principal unknown is the extent to which
ordered list of eligibles. Elimination of this the IAR will prove useful in differentiating
requirement would provide agencies with between potentially successful and unsuc-
greater flexibility in their hiring since they cessful applicants. Preliminary work has
could tell applicants that they will be offered shown validity coefficients in the neighbor-
a job if they attain a certain score on the hood of .32, which indicates the existence of a
occupationally specific job test and the moderate but useful relationship between the
IAR.46 If this requirement is eliminated, OPM score on the IAR and job performance.
should consider allowing agencies to admini- Unfortunately, OPM has not yet completed
ster and score both the occupationally specific work to determine if this degree of validity is
job tests and the IAR. This would also allow found when the IAR is used to rate an actual
agencies to make job offers more quickly to group of applicants. When developing a new
highly qualified applicants scoring above the instrument like the IAR, it is standard
predetermined threshold. In our opinion, the practice to use a group of current employees
use of valid test procedures would provide to initially determine the relationship be-
sufficient quality control of the process to tween response to test items and the behavior
prevent most merit system abuses. to be predicted (concurrent validation). Often

when the instrument is given to a second
The Individual Achievement Record group of persons the validity coefficientdecreases. This occurs because the initial

As discussed earlier, the use of biographical validity estimate may capitalize on relation-
surveys is an accepted practice in the private ships occurring randomly in the data and,
sector and the instrument proposed by OPM thereby, overestimate the true relationship
could augment the validity of the selection between the instrument and the behavior to
process. We are, however, concerned that be predicted. This can occur even when using
insufficient work has been completed to a strategy of cross validation such as the one
determine how this instrument can best be used by OPM in developing the original
used. According to OPM's response to the validity estimates.
plaintiffs in the case of Luevano v. Horner,47  The validity of the IAR may also decrease
which was brought to court to force OPM to because of the nature of the questions being
eliminate the Schedule Basked. The developmental sample used by
develop replacement tests for the PACE, OPM was composed of current entry-level
OPM will continue to conduct research into o yes comostrrend profevel
the most appropriate ways to use the IAR. employees in administrative and professional
We believe this to be the correct approach positions. Since these peole already hold
since there are a number of unknown aspects positions and have nothing to gain, they had
in the use of this new instrument, no reason to inflate their accomplishments.

By contrast, applicants do have something to
gain and review of the sample items pro-
vided by OPM reveals that they will not have
to be exceptionally perceptive to realize
which answers are likely to increase their

According to the "Legislative I listory of the Civil chances of being hired. Since it would be
Service Reform Act of 1978," Committee on Post Office difficult, if not impossible, to verify the
and Civil Service, U.S. House of Representatives, Mar.
27, 1979, vol. 1, pp. 944-946, an amendment that would responses of applicants to the IAR, there is
have eliminated the rule of three was proposed in and little reason to believe that some applicants
defeated by the Ilouse of Representatives.

"Civil Action Number 79-0271, United States
District Court for the District of Columbia.
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will not exaggerate their accomplishments to equally, we believe a decision as to how best
portray themselves in the best possible light, to combine the two scores should be made
If this occurs to any great degree, it may empirically. It is quite possible that if the IAR
markedly reduce the validity of the IAR as a demonstrates validity, scores on it will
selection tool. correlate highly with those obtained on the

Fortunately as mentioned above, OPM is occupationally specific job tests since both
c c rwere developed to predict the same thing.

conducting research to look at both of these For this reason, it may not be optimal for
issues. At some point in the future we will rating and ranking purposes to combine the
have more definitive information as to the ticg an equally esgt c on.degree to which the IAR is in fact useful in two scores in an equally weighted fashion.
dereletfom amowhaichathe isint fact usedel Rather, the method of combination should beselecting from among applicants for Federal determined using appropriate statistical tools
jobs. (e.g., multiple regression techniques) so that

In addition to questions discussed above the validity of the combined scores can be
concerning the true validity of the IAR, MSPB maximized. To this end, OPM hbs indicated
is concerned with how scores on this instru- that it will be conducting research in this area
ment will be combined with those obtained and will consider the possibility of differen-
on the occupationally specific job tests. tial weighting when combining an appli-
Although OPM has indicated that the scores cant's score on the IAR and the written job
on the two measures will be weighted tests based upon the results of this research.
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Conclusions and Recommendations

Conclusions ity to agencies should be limited to those
occupations for which agencies experience

OPM should be commended for taking the difficulty in recruiting or hiring qualified
lead through its efforts to revitalize the applicants. To this end, OPM should identify
recruitment process and improve the selec- those occupations where there is a shortage of
tion process for entry-level administrative applicants and work with the affected
and professional positions. To some degree, agencies to develop alternative selection tools
its efforts should increase the number of which could include the use of tools such as
qualified applicants for these positions. In GPA or the IAR. For occupations where there
particular, the Career America material is an adequate supply of applicants, the
developed by OPM may be useful in improv- emphasis should be placed on improving
ing the image of the Federal Government as timeliness of the competitive examination
an employer, especially if integrated into process.
agency recruitment efforts. Nevertheless, as
suggested by a number of agencies, the MSPB believes that OPM is making a consci-

ability of any program to attract qualified entious effort to improve the Government's

individuals to jobs in the Federal Govern- ability to compete for qualified personnel.

ment may be limited by the lack of comp!- Given the- proiected work force demographi-

rable compensation for many positions. ics, which suggest that it will become increas-
ingly difficult to recruit from a shrinking pool

OPM's initiatives to improve the selection of qualified entry-level candidates, it is
process are also noteworthy. The develop- particularly important that this effort con-

ment of occupationally specific job tests and tinue.

the Individual Achievement Record are
significant accomplishments. Once validation
studies have been completed and an optimal
method of combining scores on the two Recommendations
instruments has been determined, their use
should improve the Government's ability to 1. OPM should continue to work with the
make good selections. We believe it is inap- agencies to determine how the Career
propriate, however, to grant agencies across- America material can best be used to
the-board authority to direct-hire college enhance their recruiting efforts. OPM
graduates solely on the basis of possession of should also assist agencies in their
a GPA of 3.0 or above. The relationship efforts to contact college placement
between GPA and job performance is simply offices and expand the number of
too small to justify its use as the primary or colleges that are included in Federal re-
sole criterion for selection, when tools exist cruitment activities. In the future OPM
which have much higher validities. Instead, should consult with the agencies in the
we believe delegation of direct-hiring author-
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development of recruitment strategies Governnent. When these authorities are
and continue to work with the agencies granted, selection tools of lesser validity
so that the programs can be most such as GPA may have a place as one
effective, part of the overall selection process.

Across-the-board direct-hire authority
Additionally, OPM should continue to should not be granted on the basis of
review its role in providing information possession of a minimum GPA. The re-
to the public concerning possible lationship between GPA and job
employment opportunities. Potential performance is simply too small for it to
applicants should not be discouraged be used as the sole or even primary
because of discourteous service, or selection tool when selections tools
failures on the part of OPM or the having much greater potential utility
agencies to nieet their need for informa- can be used effectively.
tion. OPM should continue to work with
each of the Federal agencies to develop 4. OPM should try to streamline the
effective recruitment strategies. process of rating and ranking the

candidates who take the occupationally
2. OPM should continue to experiment specific job tests, in order to place

with automated enhancements to qualified individuals on the appropriate
augment the recruitment process. As register as soon as possible. Where
these systems are developed, OPM possible, OPM should consider allowing
should do more to promote their use agencies to administer and score both
among the various Federal agencies. the written occupationally specific job
Training in the ways in which these tests and the IAR so that agencies will
systems can be modified to support be able to offer jobs to any applicant
agency needs should also be provided, scoring above a certain threshold. OPM
To the extent possible, enhancements should also consider proposing legisla-
should be developed that can be easily tion that will replace the "rule of three"
adapted for use by local agency offices. with an approach which will provide

greater flexibility to agencies.
3. OPM should grant direct-hire authority

to agencies for those occupations where 5. OPM should continue to work to refine
there are relatively few applicants or in the IAR so that it can effectively be used
instances where it can be demonstrated to augment the validiy of selections
that the centralized referral system made using the scores or. the occupa-
based upon the written tests and the tionally specific job tests.
IAR is not meeting the needs of the
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Appendix 1

The following departments and independent agencies contributed to this report by
responding to MSPB's information requests sent in September 1988:

1. Department of Agriculture 12. Department of the Interior

2. Department of Commerce 13. Department of Justice

3. Department of the Air Force 14. Department of Labor

4. Department of the Army 15. National Aeronautics and Space
Administration

5. Department of the Navy
16. Small Business Administration

6. Department of Education
17. Department of Transportation

7. Department of Energy
18. Department of the Treasury

8. Environmental Protection Agency
19. Department of Veterans Affairs

9. General Services Admi ,istration
20. Department of State

10. Department of Health and Human
Services

11. Department of Housing and Urban
Development
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Appendix 2

ACWA Occupational Series Listed by Job Grouping

Series Title Series Title

Group 1--Health and Environment 1101 General Business and Industry

018 Safety and Occupational Health 1102 Contracting
Management 1103 Industrial Property Management

023 Outdoor Recreation Planning 1104 Property Disposal

028 Environmental Protection Specialist 1130 Public Utilities Specialist

673 Hospital Housekeeping Manage- 1140 Trade Specialist
ment

685 Public Health Program Specialist 1145 Agricultural Program Specialist

1715 Vocational Rehabilitation 1146 Agricultural Marketing

1149 Wage and Hour Law Administra-
tion

Group 2--Writing and Information 1150 Industrial Specialist

011 Bond Sales Promotion 1160 Financial Analysis

1001 General Arts and Information 1163 Insurance Examining

1035 Public Affairs 1165 Loan Specialist

1082 Writing and Editing 1170 Realty

1083 Technical Writing and Editing 1171 Appraising and Assessing

1147 Agricultural Market Reporting 1173 Housing Management

1412 Technical Information Services 1176 Building Management

1421 Archives Specialist 1910 Quality Assurance

2001 General Supply

Group 3--Business and Program 2003 Supply Program Management
Management

106 Unemployment Insurance 2010 Inventory Management

2030 Distribution Facilities and Storage
346 Logistics Management Management
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Series Title Series Title

2032 Packaging 501 General Accounting Clerical and

2050 Supply Cataloging Administrative

2101 Transportation Specialist 560 Budget Administration

2110 Transportation Industry Analysis

2125 Highway Safety Group 5--Examining and Adjudi-
cating

2130 Traffic Management 105 Social Insurance Claims Examining

2150 Transportation Operations 120 Food Assistance Program Specialist

187 Social Services
Group 4--Human Resources and 526 Tax Technician
Administration

142 Manpower Development 950 Paralegal Specialist

201 Personnel Management 962 Contract Specialist

205 Military Personnel Management 965 Land Law Examining

212 Personnel Staffing 967 Passport and Visa Examining

221 Position Classification 987 Tax Law Specialist

222 Occupational Analysis 990 General Claims Ex-mining

223 Salary and Wage Administration 991 Worker's Compensation Claims
Examining

230 Labor-Management and Employee 993 Social Insurance Claims Examining
Relations

233 Labor Relations 994 Unemployment Compensation
Claims Examining

235 Employee Development 996 Veterans Claims Examining

244 Labor Management Relations 997 Civil Service Retirement Claims
Examining Examining

246 Contractor Industrial Relations

301 General Clerical and Administrative Group 6--Investigation and Inspec-

334 Computer Specialist (Trainee) tion

341 Administrative Officer 025 Park Ranger

343 Management Analysis 080 Security Administration

345 Program Analysis 132 Intelligence

393 Communication Specialist 249 Wage and Hour Compliance

570 Financial Institution Examining

1169 Internal Revenue Officer
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Series Title

1810 General Investigating

1811 Criminal Investigating

1812 Game Law Investigating

1816 Immigration Inspection

1831 Securities Compliance Examining

1854 Alcohol, Tobacco, and Firearms
Inspection

1864 Public Health Quarantine Inspec-
tion

1889 Import Specialist

1890 Customs Inspection

Group 7--Minimum Education or

Experience Requirements

020 Community Planning

101 Social Science

110 Economist

130 Foreign Affairs

131 International Relations

140 Manpower Research and Analysis

150 Geography

170 History

180 Psychology

184 Sociology

190 General Archeology

193 Archeology

1015 Museum Curator

1420 Archivist

1701 General Education and Training

1720 Education Program
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Appendix 3
OPM's Associate Director for Career Entry and Employee Development was given the opportunity
to review a draft of this report before it was published. The comments provided by OPM were
taken into consideration in the preparation of the final report. The text of the letter received from
OPM is shown below.

United States
Office of

\Personnel Management Washington. D C. 20415

DEC 2 1 1989 k R, m RO,, 
Y

!s. Evanqeline W. Swift
Director, Policy and Evaluation
U. S. Merit Systems Protection Board
1120 Vermont Avenue, N.W.
Washington, D. C. 20419

.:c ate pleased by NISPB's laudatory comments commending the
Office of Personnel Management for "its efforts to
revitalize the recruitment process."

lie also appreciate your support for our use of logic-based
reasurerent examinations and the Individual Achievement
Record as part of the Administrative Careers With America
Program (formerly the PAC Prograrr). Regarding your concern
at-out the use of the GPA hiring option, that is part of
that program, it is true that current data indicate greater
technical validity in relating test scores to performance
and precisely ranking candidates with those scores. Far
more data exist from years of testing experience than from
GPA tiring, although we currently know that the college GPA
has a level of validity superior to other more traditional
nontest selection :,rocedures. 1,e expect our recently
initiated workforce quality research to shed more light on
the issue of GPA effectiveness, as we shall be examining
quality differences across a variety of selection
processes.

But we cannot attract the rost competitive graduates with
both unattractive pay and a glacially slow hiring process
built solely upon scheduled tests, central lists, referral
to unknown employers and uncertain hiring prospects. Per-
sonal campus contacts and quick job offers by a Federal
employer who can discuss his or her programs succeed best.
Without that, we are left with the satisfaction of having
precisely ranked those who will wait.

The National Commission on Public Service and others have
strongly recommended that without an effective college
recruitment program the Federal Service will be unable to
coixipete for the best and the brightest. The courts have
authorized direct hiring based upon GPA as a method of
overcoming racial imbalance resulting from the PACE exam.
To respond to those compelling needs, we have proposed
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lowering the current court authorized direct hiring of
quality graduates from 3.5 to 3.0. We believe the result
of that authority will more closely approximate the success
agencies have had with the Schedule B hiring authority that
increased our minority hiring success from 8 percent (with
the PACE exam) to 26 percent.

We hope you will support us in our efforts to permit
Federal agencies to compete successfully for the very best
talent available.

There have been a number of new developments in the
recruiting and staffing areas, as well as the publication
of several documents outlining our accomplishments (see
attachments). We hope that you will consider including
these new programmatic initiatives in your final report to
provide a full and complete picture of our work in these
important areas. Our discussion of these initiatives is
organized in the attached comments, with comments on the
MSPB recommendations preceding comments on the report
text. This latter section also provides suggestions for
alternative wording to correct a few inaccuracies.

Please let us know if you have any questions regarding
these materials. We shall be looking forward to the
publication of the final report.

Leonard R. Klein
Acting Associate Director

for Career Fntry and
Employee Development

Enclosures
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