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Executive Summary

Section I. Executive Summary

Contract number D11PD40426 provides support to the United States Department of the Interior (DOI,
Interior, the Department), Office of the Assistant Secretary - Indian Affairs (Indian Affairs) through the
preparation of a multi-phase evaluation relating to the administrative support structure for the Bureaus of
Indian Affairs (BIA) and Indian Education (BIE). Bronner Group, LLC (Bronner), a woman-owned small
business with nearly 25 years of past performance supporting the public sector was selected by the
Department for this engagement in June 2011.

This final report represents Bronner’s recommendations for the Indian Affairs Support Services organization.
The recommendations contained in this report, as requested by the government’s statement of work, are
based on a comprehensive analysis of peer agency best practices and the adaptability of said practices to
Indian Affairs.

TASK ONE: August 2011 TASK TWO: September 2011 FINAL REPORT: March 2012
e Track 1999 NAPA e Identify Service Delivery e Present Recommendations, Based Upon
Recommendations Options 0 Peer Agency Best Practices
e Evaluate DAS-M Structure e Report Best Business Practice O Adaptability to Indian Affairs
e Develop Baseline Options e Brief Senior Indian Affairs/DOI Leadership
Background

The Department of the Interior has a unique responsibility among federal agencies to administer a broad
array of programs and services for American Indians and Alaska Natives. Under treaties signed by the United
States of America, Tribal Nations are entitled to the services and resources administered by the Department
through the Bureaus managed by the Assistant Secretary - Indian Affairs.
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Similar to other federal agencies, the organizational structure of | gpe organizational change that continues
Indian Affairs has changed and evolved over time. Tribal to generate substantial debate was the
Leaders reported that some of the government’s changes have decision in 2004-2005 to centralize the
resulted in more responsive service to the Tribes, while others management of Indian Affairs

have resulted in the creation of additional challenges. One administrative support services in the
organizational change that continues to generate substantial Headquarters Office.

debate was the decision in 2004 to centralize the management
of Indian Affairs administrative support services in the Headquarters Office. Resources that were previously
managed by the BIA Regional Directors were, at the time of the centralization, realigned into a new
organization led by a Deputy Assistant Secretary for Management (DAS-M). The DAS-M organization was
created, according to interviews with DOI and Indian Affairs personnel, to mitigate a lack of internal controls
that existed under the earlier de-centralized model. Conversely, many Indian Affairs employees suggest that
the centralization needlessly created a new bureaucracy that restricts information sharing and reduces the
efficiency of support to Tribal Nations.

In early 2011, senior Department officials concluded that an impartial analysis of the DAS-M organization
was necessary to determine the appropriate series of “next steps” for the Indian Affairs organization. A team
of executives from within Indian Affairs was established to oversee the analysis and monitor the performance
of the independent contractor, Bronner.

During the first phase (task) of the independent analysis conducted by Bronner, a baseline of DAS-M
operations was prepared for the Department’s review. In addition, feedback was sought from key groups
regarding the structure and performance of administrative support services in Indian Affairs. Those groups
included:

= Tribal Leaders
= Senior Department Officials
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= BIA and BIE Executives, Managers and Employees
— DAS-M Executives, Managers and Employees

It is significant to note that, while external feedback was provided from a range of sources, much of that
feedback was related to an overall frustration with the federal resource environment and not to the
organizational structure of support services within Indian Affairs. Internal feedback, however, revolved
around the following core themes:

PROGRAM-SUPPORT DISCONNECT LACK OF COMMUNICATION POOR INITIAL IMPLEMENTATION
Organizations within Indian Affairs — Whether due to organization Regardless of its present
including DAS-M, BIA and BIE - do structure or lack of infrastructure, effectiveness, the centralization of
not coexist and coordinate effectively. Indian Affairs does not circulate support services into DAS-M was
information effectively. poorly executed.

These themes were particularly emphasized during interviews with BIA and BIE personnel, many of whom
articulated a strong frustration with the perceived “overreaction” that fueled the centralization and creation of
DAS-M. The Directors of BIA and BIE each articulated a need for greater control over administrative support
services in order to maximize the effectiveness of programs and services administered in American Indian and
Alaska Native communities.

The DAS-M employees also offered a range of feedback, much of which illustrates an organization frustrated
by many of the same federal rules and regulations that confront all agencies equally, including Interior and
Indian Affairs. While the baseline analysis uncovered a series of “growing pains” and related challenges
within DAS-M, it also revealed progress being made on some issues, including better responsiveness to
financial questions and some improved internal controls.
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Overall, the first phase report presented the Department with a clear statement concerning the current
organization of support services: it is not the ideal solution for Indian Affairs.

Recommendations and Next Steps

With a completed baseline analysis and initial conclusions that alternative options should be considered for
the administrative support structure, Bronner’s review included the examination of peer agency best
practices. To give senior Department officials a range of established options for support services, the following
organizations were reviewed:

GEALTy
a%% Indian Health Service

'%s S \a‘f’

Fish and Wildlife Service

Executive Office for the United States Attorneys

National Park Service

Forest Service

In addition to peer agency best practices, Bronner’s team of federal administrative support experts leveraged
feedback from senior Department officials, including the Deputy Secretary, the Assistant Secretary — Indian
Affairs, as well as from Indian Affairs executives, managers and employees. A clear point of emphasis
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emerged that should govern any contemplated changes to the Indian Affairs organization: the “all or nothing”
approach that governed the initial establishment of DAS-M must be avoided. To the extent changes contained
in this report are contemplated by Department officials, the changes should be implemented carefully to avoid
the confusion and frustration that resulted from the DAS-M centralization.

In the context of recommended alternatives outlined in this report, Bronner’s team has concluded that the
recommend end-state of support service operations for Indian Affairs should capitalize on the strengths and
weaknesses of the two most recent models: complete decentralization and complete centralization.
Accordingly, a balanced organizational approach is recommended for Indian Affairs moving forward.

I'/' Original Organization \

= AR
ONE EXTREME:
REGIONAL Total BIA Regional Management w

Lack of Internal Controls Bal dA
Disparate Service to BIA + BIE Balanced Approach

*Shared Responsibility
*Central Policy Oversight
*Regional Staff Supervision

[ DAS-M D_rganizaﬁnn

.r"_ T .

*Mew Policies, Procedures
ﬁ ANOTHER EXTREME: *Better Communication
Total DAS-M Management CENTRALIZED *New Focus on BIE Needs
Perceived Program Disconnect \ //
No Organizational Identity

J
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This final report establishes, on a functional basis, a series of recommended alternatives and next steps for
the support services organization within Indian Affairs. The recommended theme for the potential
realignment — “A New Day for Indian Affairs” — is intended to illustrate the Indian Affairs’ interest in moving
the entire organization forward, having the benefit of lessons learned from the centralization and, originally,
from decentralization. Several key points should be emphasized in reviewing the alternative
recommendations contained in this report:

& Thoughtful, Effective Implementation is CRITICAL. A defining element of multi-faceted criticism of
the DAS-M centralization is the manner in which the centralization took place. Tribal Leaders and the
BIA and BIE Regional Directors, who serve in sensitive positions closest to the Tribes, were not properly
consulted nor briefed on the transition and its implications. As a new round of reforms and changes
are contemplated by Indian Affairs, it is critical for those changes to be carefully documented,
communicated with Indian Affairs leadership and Tribal Leaders, and implemented in order to achieve
maximum sustainable benefit to the organization.

& Address Organizational Issues across Indian Affairs. Similar to other federal agencies, Indian Affairs
does not presently maximize the management and administrative tools available. Communication
between divisions within Indian Affairs is inconsistent and needs to be improved, as does the clarity of
individual roles and responsibilities for senior executives and managers. Any successful changes to the
administrative support organization will depend on the organization’s overall success in fostering a
collaborative environment.

& Carefully Coordinate Organizational Changes with Department Initiatives. The Department of the
Interior is held to administrative and management performance standards by the Office of Management
and Budget (OMB). Indian Affairs should ensure that all contemplated changes are consistent with the
administrative priorities established by the DOI Secretary and the Deputy Secretary in order to ensure
limited resistance from OMB or other sources.
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£ Do Not Sacrifice Long-Term Success for Immediate-Term Progress. Interviews with Indian Affairs
employees has revealed that many have served in federal civil service positions for decades and most
possess a deep commitment to enhancing the quality of life in American Indian and Alaska Native
communities. Accordingly, Indian Affairs has a unique opportunity to begin a transition process toward
a more balanced and effective administrative support organization. It may take the organization several
years to fully implement the localization of support services changes in the most effective manner.
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Section II. Background, Approach, and Assessment

In June 2011, the Bronner Group, LLC (Bronner), a woman-owned small business with nearly 25 years of
past performance supporting the public sector, was selected by the United States Department of the Interior
(DOI or Department), Office of the Assistant Secretary - Indian Affairs (Indian Affairs) to conduct a three
phase evaluation relating to the administrative support structure for the Bureaus of Indian Affairs and Indian
Education.

Background

In 1999, the National Academy of Public Administration (NAPA) conducted a study of the Bureau of Indian
Affairs (BIA) administrative support services. For purposes of this report, the term “support functions”
includes accounting/finance, budget, acquisitions/contracting, property management, safety management,
human resources, information technology, as well as
engineering and facilities management. NAPA’s
recommendations and the corresponding actions taken by employees expressed appreciation for some
Indian Affairs remain a topic of considerable interest and of the many challenges confronting support
disagreement amongst Tribal leaders, DOI leadership, and | function emplovees on a dailv basis.

Indian Affairs employees. In particular, employees within

the two primary operating divisions of Indian Affairs, the BIA and the Bureau of Indian Education (BIE),
possess very strong and experience-based views concerning the 1999 study and the current organizational
structure for support functions.

Despite strong opinions concerning support
function operations, Indian Affairs

Although NAPA recommended the centralization of some support functions, in 2004-2005, Indian Affairs
leadership realigned all support functions from a decentralized delivery model to a centralized model. This
restructuring was not implemented smoothly and continues to generate intense interest amongst Indian
Affairs employees and the Tribal Leaders. This report will present and analyze a wide range of feedback about
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the support function centralization. Additionally, it will highlight and discuss additional elements that have
been reported by employees and managers within Indian Affairs or by the Tribal Leaders directly. These
additional elements reveal a number of factors that Bronner’s project team believes are interrelated with any
analysis of the 1999 NAPA study and the present day support function organization. Some of these elements
include:

e Indian Affairs employees reported that during the period spanning the late 1990s and the early 2000s,
Indian Affairs experienced considerable turnover in appointed leadership positions, including the
position of the Assistant Secretary — Indian Affairs.

e The period of time covering the transition of support functions (early 2000s) runs parallel to a broader
cultural change across the federal sector — a culture which placed considerable emphasis on
efficiencies, controls and accountability.

e Despite strong opinions concerning support function operations, Indian Affairs employees expressed
appreciation for some of the many challenges confronting support function employees on a daily basis.

e As is routinely the case in examinations concerning the efficiency and effectiveness of federal agency
support functions, there is considerable confusion and lack of appreciation for the many systematic
controls and delays that apply to (and equally frustrate) all federal agencies.

e The BIA and BIE are dramatically different from both mission and operational perspectives. As a result,
points of view concerning support function effectiveness do not necessarily originate from a similar
organizational culture or mindset.

Approach

Indian Affairs provided strong and responsive oversight and guidance concerning the performance of this
initiative by Bronner’s project team. Weekly project management meetings were convened by the Office of the
Assistant Secretary — Indian Affairs to ensure that the project team had access to the information and the
individuals necessary for the completion of a comprehensive, fair, and open evaluation.
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The project team assigned by Bronner, to support the Department and Indian Affairs, included a range of
senior professionals with deep experience in the management and administration of support functions for
federal agencies. The team’s Project Manager, a retired member of the federal Senior Executive Service (SES),
provided day-to-day project management and guidance to the mix of Analysts, Consultants and Subject-
matter Experts who participated in the effort.

Bronner’s project team conducted a variety of activities to ensure that feedback from all concerned parties —
particularly from Tribes and Indian Affairs employees — would be incorporated in the report. Those efforts
included:

e Tribal Leader Consultations The Office of the Assistant Secretary
» August 2, 2011 in Bar Harbor, Maine established a clear goal that this
» August 3, 2011 in Scottsdale, Arizona particular review would be based on
» August 9, 2011 in Hinckley, Minnesota extensive internal and external feedback.

e Tribal Leader Interviews!
Bronner interviewed 21 members of the Tribal/Interior Budget Council.

e Employee Surveys
Two separate surveys were administered to Indian Affairs employees from August 8-19, 2011. The
first survey was to solicit responses from Deputy Assistant Secretary — Management (DAS-M)
employees only. The second survey was to solicit responses from all other Indian Affairs employees
(Non-DAS-M employees).

! The list of Tribal Leaders interviewed by Bronner is included in Appendix A.
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¢ Management and Employee Interviews?2 Focus Group
To achieve maximum clarity on the nature of existing Location L
support function operations, the project team
conducted interviews or focus groups with more than Phoenix, AZ June 2011
200 Indian Affairs personnel, including the Principal Albuquerque, NM July 2011
Deputy Assistant Secretary, Chief of Staff, the
Directors of BIA and BIE, and a range of DAS-M, BIA Catoosa, OK August 2011
and BIE managers and employees. Seattle, WA August 2011

e Department Leadership Interviews
In order to gain insight into the Department’s perspective, the Project Executive and Manager
interviewed the DOI Deputy Secretary and the Chief of Staff to the Secretary. In addition the Project
Manager interviewed executives from the DOI Performance, Management and Budget Office. In
February 2012, the Project Manager facilitated a Leadership Roundtable with the Deputy Secretary,
Indian Affairs executives, the Directors of the National Park Service and the Fish & Wildlife Service,
the Deputy Directors of the Bureau of Ocean Energy Management and the Bureau of Safety and
Environmental Enforcements and executives from the DOI Performance, Management and Budget
Office.

¢ Regional Office Feedback
Given the historical involvement of Indian Affairs BIA Regional Offices in the provision and
management of support functions, special effort was made to conduct focus groups and interviews
with Regional employees and managers.

2 The Managers and Employees interviewed by Bronner are included in Appendix A.
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Evaluation of the1999 NAPA Recommendations

The NAPA 1999 report, entitled Study of Management and Administration: The Bureau of Indian Affairs,
contained a wide range of findings and recommendations relating to human resources, budget, property
management, internal controls, performance management, and organizational structure.

Bronner assessed the current status of each NAPA recommendation.3 Many of the recommendations
contained in the report have been accepted and acted upon. Other recommendations, such as more
centralized policy guidance, were expanded to include the full centralization of administrative services. In
many cases, implementation of the NAPA recommendations by Indian Affairs has improved underlying
conditions that were cited in that same assessment. However, there are a number of actions taken by Indian
Affairs, in response to the NAPA recommendations, which are deemed more aggressive.

One area of ongoing debate relating to the 1999 recommendations is the full centralization of support
functions. Before the centralization in 2004-2005 of support functions to the new Deputy Assistant Secretary
for Management (DAS-M) organization, support functions were organizationally housed and managed by the
BIA. Bronner’s evaluation finds that the centralization of support functions, while addressing some issues
contained in the 1999 NAPA report, created a new and different set of organizational challenges within Indian
Affairs. The centralization was marred by a poor communication

plan as well as incomplete descriptions of roles, responsibilities, The full centralization of support
and policies. functions unnecessarily altered many

positive characteristics of the earlier
The new system, despite the diligent efforts of support function organizational model.

managers and employees, is not structured in a fashion that
facilitates or encourages collaboration with BIA and BIE field sites. The support function structure does not
aid the efforts of support function employees and managers, most of which have frequently resigned to
transactional relationships with their BIA and BIE counterparts.

® A complete analysis of the NAPA recommendations is described in Appendix B.
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Indian Affairs relies on personal relationships, rather than organizational structure, to complete
administrative tasks. One constant refrain offered to Bronner’s project team from Tribal Leaders and Indian
Affairs employees was, “when the system works today, it works in spite of the system.” This
acknowledgement is consistent with Bronner’s overall evaluation of the current support function structure:
sole management of support functions and support function employees under the DAS-M organization is not
the most effective and efficient solution for Indian Affairs. The full centralization of support functions
unnecessarily altered many positive characteristics of the earlier organizational model (namely the close
coordination with program and service delivery through the BIA and BIE).

Centralization of certain support functions, however, has resulted in better and more effective management of
Indian Affairs resources. Budget and financial management, for example, have undergone considerable
improvement in the accountability and compliance framework as a result of support function centralization.

Overview of the Current Deputy Assistant Secretary for Management Organization

In 2004-2005, the support functions were centralized in a new organization under the DAS-M. Prior to the
centralization, support functions for both BIA and BIE were organizationally housed and managed by the BIA.
The DAS-M organizational structure, comprised of approximately 653 full-time federal employees, provides
services in the following administrative areas: accounting/finance, budget, acquisitions/contracting, property
management, safety management, human resources, internal controls, performance management,
information technology, along with engineering and facilities management. The various offices within the
DAS-M structure are charged with two core responsibilities: providing transactional support to the operating
units of Indian Affairs (primarily the BIA and BIE), and maintaining Indian Affairs’ compliance with federal
administrative requirements in each of the respective support areas.

As a general statement, Bronner’s project team was favorably impressed by the commitment, professionalism
and capabilities of the support function employees. The support function management team extended
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unlimited cooperation to the project team during this evaluation, including the submission of countless
documents and reports that were requested at the project’s outset.
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DAS-M Approved Organizational Chart

The DAS-M Approved Organizational Chart depicts the official and approved organizational structure of DAS-M.

Deputy Assistant Secretary
Management

. Office of Facilities,
Office of the Chief Office of Planning Offlczzf ::a: man Environmental & Office of the Chief
Financial Officer & Policy Analysis Manapement Cultural Information Officer
9 Resources
Office of Budget Division of Information
Management Policy
Office of Acquisition & Division of Information
Property Management Planning
] . - Division of Information
Office of Financial -
Management AfCh'Fec“‘Fe &
Engineering
Office of Audit and Division of Information
Evaluation Security & Privacy
Division of Information
Development
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DAS-M Operational Organization Chart

The following DAS-M Operational Organization Chart depicts how DAS-M is operationally structured (not
approved).

Freedom of
Information Act

Deputy Assistant Secretary
Management

Indian Affairs Office of the Chief Office of Planning Office of I_nternal Office of _Human Offlc_e of Facilities Office of I_—|ome|and
; N ; N & Performance Evaluation & Capital Environmental & Security and
Information Financial Officer .
Management Assessment Management Cultural Resourcesg Emergency Services
Technology
Information Office of Budget
—| Security & Priority[[ —| Management
Information Office of
—| Development Acquisition &
= Property
Management
Program
| || Management&
Business Services Office of Financial
—| Management
Operations

||| Special Projects

Process &
Efficiency &
Improvement
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Demographics

The DAS-M is comprised of 653 full-time employees— including 6 Senior Executive Service (SES) employees* -
who are divided into nine offices. Of the 653 DAS-M employees, a majority occupy GS-12, 13, and 14
positions:

12 116 17.8%
13 112 17.2%
14 114 17.3%

Unfortunately, the support function structure shows many signs of a typical federal organization that was
created hastily and without a proper transition plan. The structure lacks critical metrics by which to
measure its activities and effectiveness (leaving its image across Indian Affairs highly susceptible to anecdotal
judgment). And perhaps most significantly, the structure is poorly served by a wholly inadequate
communications and coordination program, rendering meaningful long-term collaboration with its customers
virtually impossible.

Survey Overview

Two separate surveys were electronically administered to Indian Affairs employees from August 8-19, 2011.
The first survey was to solicit responses from DAS-M employees only. The second survey was to solicit
responses from all other Indian Affairs employees (non-DAS-M employees). These surveys were intended to
measure employee sentiment, satisfaction and other feedback about the existing DAS-M organizational

* The employee count and distribution is based on data provided as of July 15, 2011.
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structure. Notably, 46.7% of DAS-M employees and 23.7% of non-DAS-M employees participated in one of
the online surveys, a decrease from the typical 52.2% participation rate for federal workforce surveys.’

The responses to certain survey questions proved to be valuable in validating the observations of the project
team about the existing organizational structure.

Tribal Leader Input

The purpose of the Tribal Leader Consultation sessions and Tribal Leader interviews was to ensure that the
views and perspectives of Tribal Leaders are a primary driver of this independent assessment, particularly as
many Tribes have registered concerns over the historic efficiency of administrative service delivery by federal
agencies, including the Department. Bronner’s project team posed a series of broad questions to participants
in the Tribal Leader Consultation sessions to derive the extent to which the current support structure has
aided or impeded services across American Indian and Alaska Native communities.

Comparison of Peer Agencies

To present a well-rounded and thorough view of peer agencies and alternative options, Bronner’s project team
participated in a range of activities:

e Peer Agency Interviews: Bronner’s project team convened dozens of interviews with federal managers
from other federal agencies to understand organizational structures and business practices.

e Best Practice Analysis: Bronner’s project team reviewed a range of publications, white papers, and
government reports that outline organizational strategies and best practices.

The federal agencies with the best administrative support offices are unified in their commitment to both
mission accomplishment and internal and external customer service. The federal agencies that experience

> In the 2010 Federal Employee Viewpoint Survey, government-wide response rate was 52.2%. The response rate of the Department of the Interior was 58.8%.
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challenges with delivery of support services have either lost sight of their mission, or do not value efficient and
effective customer service. Bronner reviewed support service delivery options in five peer agencies: the
Indian Health Service, the U.S. Fish and Wildlife Service, the Department of Justice Executive Office for the
United States Attorneys, the National Park Service, and the U.S. Forest Service.

In addition to describing the support service delivery model for each of the five agencies, Bronner analyzed the
2010 and 2011 Best Places to Work in the Federal Government rankings.¢ The Federal Employee Viewpoint
Survey (formerly the Federal Human Capital Survey), upon which the Best Places to Work rankings are based,
was updated to gather more useful data to assist federal agencies improve the workplace and increase
productivity. The survey, now conducted annually, focuses on employee perceptions that drive job
satisfaction, commitment, engagement, and mission accomplishment.

For the purpose of this analysis, Bronner chose to benchmark Indian Affairs and the five peer agencies
against five categories in the Best Places to Work survey for both 2010 and 2011. These categories were used
to quantify the effectiveness and fairness of each agency’s leadership, the culture of teamwork, and the
availability of training and development for the workforce. The following table provides the description of the
categories.

® The Best Places to Work in the Federal Government® rankings draw on responses from more than 263,000 civil servants to produce detailed rankings of
employee satisfaction and commitment across federal agencies and subcomponents. The Partnership for Public Service uses data from the Office of Personnel
Management’s Federal Employee Viewpoint Survey to rank agencies and their subcomponents. Agencies and subcomponents are ranked according to a Best
Places to Work index score, which measures overall employee satisfaction, an important part of employee engagement and, ultimately, a driver of organizational
performance. In addition to this employee satisfaction rating, agencies and subcomponents are scored in 10 workplace categories such as effective leadership,
employee skills/mission match, pay and work/life balance.
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Best Places to Work

Category Description

The Leadership - Leaders category measures the level of respect employees have
Effective Leadership — for senior leaders, satisfaction with the amount of information provided by
Leaders management, and perceptions about senior leaders' honesty, integrity and ability
to motivate employees.

The Leadership - Supervisors category measures employees' opinions about their
immediate supervisor's job performance, how well supervisors give employees the
opportunity to demonstrate leadership skills, and the extent to which employees

feel supervisors support employee development and provide worthwhile feedback
about job performance.

Effective Leadership -
Supervisors

The Leadership - Fairness category measures the extent to which employees
believe arbitrary action and personal favoritism is tolerated, and if employees feel
comfortable reporting illegal activity without fear of reprisal.

Effective Leadership -
Fairness

The Teamwork category measures the extent to which employees believe they
Teamwork communicate effectively both inside and outside of their team organizations,
creating a friendly work atmosphere and producing high quality work products.

The Training and Development category gauges the extent to which employees
Training and Development | believe their development needs are assessed and appropriate training is offered,
allowing them to do their jobs effectively and improve their skills.
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Overall Rankings: 2010 and 2011 Best Places to Work in the Federal Government

2010 Overall Rankings 2011 Overall Rankings
Executive Office of US Attorneys 8 Executive Office of US Attorneys 17
Fish and Wildlife Service 39 Fish and Wildlife Service 37
National Park Service 139 National Park Service 163
Indian Health Service 177 Indian Affairs 189
Indian Affairs 179 Forest Service 194
Forest Service 203 Indian Health Service 209

Across years 2011 and 2010, Executive Office for U.S. Attorneys’ (EOUSA) ranking is the best when
compared to the peer agencies observed in this report. The Fish and Wildlife Service (F&WS) and the
National Park Service (NPS) ranked second and third — respectively — when compared to the peer agencies
and Indian Affairs. Indian Affairs experienced some improvement in 2011 compared to the peer agencies;
however, Indian Affairs’ ranking dropped when compared to all federal sub-agencies. The Forest Service
experienced improvement in its overall ranking. The Indian Health Service (IHS), on the other hand, landed
in last placed in 2011 — when compared to the peer agencies observed for this study.
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The tables below show the rank and scores of Indian Affairs and the five peer agencies in the focus areas
assessed by Bronner. A discussion of the results follows.

Best Places to Work - Rankings

. Fish and Executive .
Category Indian Affairs e I-.Iealth Wildlife Office of US Natlona.l — Fore.st
Service . Service Service
Service Attorneys
2010 2011 2010 2011 2010 2011 2010 2011 2010 2011 | 2010 | 2011

Overall Ranking

Effective Leadership —

Leaders

Effective Leadership -

Supervisors

Effective Leadership -

Fairness

Teamwork

Training and
Development

*Rank is based off a total of 224 federal sub-agencies surveyed in 2010 and 228 sub-agencies in 2011.
*Ranks 1-75 highlighted in green
Ranks 76-151 highlighted in yellow
Ranks 152-224 highlighted in red
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Best Places to Work - Scores

Fish and Executive
Indian Health Nati 1 Park F t
Category Indian Affairs | o0 €8 wildlife Office of US atioma Far ores

Service . Service Service
Service Attorneys

2010 | 2011 | 2010 | 2011 | 2010 | 2011 | 2010 | 2011 2010 2011 | 2010 | 2011

Overall Score 59.9 58.3 60.0 56.4 72.2 70.9 79.3 74.3 63.7 61.0 56.3 58.1

Effective Leadership —

40.4 41.3 42 .4 40.6 50.4 46.5 64.6 61.4 43.8 44.0 37.7 39.6
Leaders

Effective Leadership -

. 56.2 53.0 54.5 50.7 67.0 65.7 70.8 68.1 62.2 59.9 63.8 63.6
Supervisors

Effective Leadership -

) 41.4 39.9 43.9 41.6 55.9 55.4 62.2 59.8 48.7 49.8 51.6 52.4
Fairness

Teamwork 54.1 51.5 52.1 49.8 65.0 64.5 71.9 68.1 59.6 58.4 63.3 63.1

Training and

56.5 53.7 55.9 52.2 69.0 67.3 4.7 70.3 53.3 50.9 59.0 60.2
Development

* Scoring is based on a scale of 1-100, with 100 being a perfect score.

In all the categories examined by Bronner, Indian Affairs failed to score higher than 59 in either 2010 or
2011. In the category Effective Leadership — Fairness, Indian Affairs scored 39.9 out of 100. The Indian
Health Service had scores similar to Indian Affairs.
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The Fish and Wildlife Service (F&WS) ranked the highest of all the DOI agencies in the 2010 Best Places to
Work list. However, in 2011, the F&WS fell to second place behind the DOI Office of the Inspector General,
who took first place. Compared to Indian Affairs, the F&WS employs a similar number of employees. Also,
both organizations have a nationwide presence. Even though each organization’s mission is very different, the
Best Places to Work rankings focus on employee satisfaction, an important aspect of employee engagement.

In the categories of Effective Leadership, Teamwork, and Training and Development, the Fish and Wildlife
Service scored higher than Indian Affairs.

The Best Places to Work ranking included employees in both the Executive Office for U.S. Attorneys
(EOUSA) and the U.S. Attorney Offices. As such, 10,625 employees were included in the survey. In 2010, the
EOUSA scored 79.3 and ranked number eight among all 224 federal agencies and sub-agencies included in
the survey. In 2011, however, the EOUSA dropped in its ranking with a score of 74.3 and ranked 17. Butin
contrast with Indian Affairs, the EOUSA still scored significantly higher in the areas of Effective Leadership,
Teamwork, and Training and Development.

In 2010, The National Park Service (NPS) ranked 139 out of 224 in the 2010 Best Places to Work list. In
response to the results of the 2010 Best Places to Work rankings, the NPS took aggressive steps to address
their weaknesses. The NPS engaged a consultant to assess the causes of their low scores, and the reasons
their ranking continued to decrease since 2002. Through focus groups and interviews, the consultant
determined that the primary issues were hiring, leadership, workplace enrichment, and career advancement.
The NPS instituted a number of changes to address these issues in FY 2011. However, this year has been
met with much economic uncertainty. The federal workforce was under a hiring and pay freeze. There was
also less resources to fund training and development. This dissatisfaction is reflected in the 2011 survey for
all federal agencies. The NPS, despite its aggressive efforts to improve the workplace, dropped to a ranking of
163 and a score of 61.0, and did not achieve significant improvements in the categories assessed by Bronner.

While Indian Affairs ranked 179 in the 2010 Best Places to Work list, the Forest Service scored 56.3 with a
rank of 203 out of 224 federal agencies and sub-agencies included in the survey. However, in 2011, the
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Forest Service was able to increase its ranking to 194 — with a score of 58.1. Both the Forest Service and
Indian Affairs recorded low scores in Effective Leadership - Leaders and Teamwork over both years surveyed.
However, the Forest Service recorded significant improvement in its Training and Development score in 2011.
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Section III. Findings, Range of Delivery Options and Recommendations

The Assistant Secretary — Indian Affairs, in seeking a comprehensive review of support services within the
organization, asked Bronner to provide external findings about organizational weaknesses and areas of
opportunities to improve the delivery of support services. In addition to the findings themselves, Indian
Affairs sought detailed analysis concerning: 1) Tribal Leaders’ feedback relating to individual challenges; 2)
Indian Affairs employee feedback relating to work-place challenges; 3) a presentation of options utilized by
peer agencies to address similar challenges; and finally 4) recommendations for how Indian Affairs can move
forward with organizational improvement.

The Assistant Secretary — Indian Affairs, in seeking a comprehensive review of support services within the
organization, asked Bronner to provide external findings about weaknesses or opportunities to improve the
delivery of support services. In addition to the findings themselves, Indian Affairs sought detailed analysis
concerning: 1) Tribal Leaders’ feedback relating to individual challenges; 2) Indian Affairs employee feedback
relating to work-place challenges; 3) a presentation of options utilized by peer agencies to address similar
challenges; and finally 4) recommendations for how Indian Affairs can move forward with organizational
improvement.

This chapter - Findings, Range of Delivery Options, and Recommendations — has been designed to meet
Indian Affairs’ expectations as outlined above. It is written with a heavy focus on presenting operationally
viable alternatives that will support the Department’s and Indian Affairs’ goal of providing more responsive
programs and services to the American Indian and Alaska Native community. The chapter is organized by
functional area in the following order:

A. Budget and Financial Management

B. Acquisition and Contract Management
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Property and Facility Management
. Human Resources

Safety

Internal Controls

Homeland Security and Emergency Services

T 0 W ® U O

. Information Technology

p—

Communications

For each functional area, Bronner presents: 1) findings as related to Indian Affairs’ operational efficiency and
effectiveness; 2) a range of options to mitigate the identified findings; and 3) the recommended course of
action with an implementation plan.

Bronner’s approach for developing options and alternatives is
to highlight the most critical findings affecting the delivery of
support services to Indian Affairs’ programs. Bronner utilizes
a risk-based approach to develop options for improved
administrative services. This risk-based approach balances
consideration of effective program delivery and efficiency.

DEVLEOPMENT OF OPTIONS - CONSIDERATIONS
e BUDGET
e STAFFING
e EFFECTIVE AND EFFICIENT DELIVERY
e RESOURCE GAPS
e ROADBLOCKS
In developing each option, Bronner took into consideration
budget and staffing models, as well as gaps in resources for
improved service delivery. For each option, Bronner identifies
roadblocks, in addition to current ineffective, duplicative processes and practices. Moreover, Bronner
identifies gaps in staffing capacity and capability, and resource constraints. As part of the narrative
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discussion, Bronner also assesses the information technology tools, business processes currently in place,
and any additional tools and processes needed to implement an option.

It is critical to emphasize that Bronner’s presentations of options is based on independent judgment along
with the feedback received from Tribal Leaders, Indian Affairs employees, Indian Affairs management team,
and DOI leadership. Consistent with direction from the Office of the Assistant Secretary — Indian Affairs that
this initiative be highly collaborative, Bronner’s project team approached this project with the express
commitment of providing sound management recommendations that empower all employees to chart a course
for the future.

Within the recommendations section, Bronner presents an implementation plan, or “next steps”, which is
categorized into immediate (1-6 months), intermediate (7-12 months), and long term (13 months and beyond)
actions. Based on Bronner’s evaluation, all “immediate next steps” may be implemented under a very limited
administrative cost structure and without disruption of programs and services to the Tribes.

A guiding principle of this support function initiative is that all Indian Affairs offices and employees play a
critical role in delivering programs and services to American Indians and Alaska Natives. While the BIA and
BIE employees serve on the frontlines and are highly visible to Tribal communities, support function
employees play an equally important role. The federal government is dominated by rules, regulations, policies
and procedures that govern the distribution and management of federal resources. Support functions
perform a highly complex and challenging role: interpreting and maneuvering within those regulations in
order to ensure successful delivery of programs and services. These options and recommendations are
intended — first and foremost — to improve the quality of life for American Indian and Alaska Native
communities by fostering a culture of results and continuous improvement for Indian Affairs and all of its
dedicated employees.
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A. Budget and Financial Management

Finding: The Indian Affairs Budget Formulation Process Is Reactive

Current State

The assessment of the budget formulation process at Indian Affairs demonstrated that changes could be made
to improve effectiveness. Ideally, the Indian Affairs budget formulation process is collaborative with
leadership provided by the Deputy Assistant Secretary — Management (DAS-M). The specific budget guidance
and direction is supplied by the Chief Financial Officer (CFO), Office of Budget Management (OBM), to the
BIA, BIE, and the Office of the Assistant Secretary — Indian Affairs. The process should culminate in a
thoughtful budget submission that is factually supported and submitted timely to the DOI Office of Policy,
Management and Budget (PMB).

The Budget Analysts in the OBM are generalists, performing both budget execution and budget formulation
duties. The skills for each of these tasks, however, are very different. Budget formulation is the primary
process in the budget cycle by which federal agencies identify the resources, dollars and personnel (full-time
equivalents (FTEs)), necessary to effectively carry out their objectives. Budget formulation requires an in-
depth knowledge of the goals, funding history and performance of the programs.

Three major budget submissions are produced each year for three different stakeholders. Generally, Indian
Affairs submits a budget to senior DOI leadership in June; the DOI submission to the U.S. Office of
Management and Budget (OMB) is completed in September; and the President submits the budget to
Congress in February. Once the proposed budget is submitted from Indian Affairs to DOI it is embargoed
from dissemination to Tribal Leaders.

Budget execution is the process for implementing Indian Affairs’ budget. The allocation of resources within
appropriations available to Indian Affairs is a critical funds control element. The budget execution process is
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continuous. Two fiscal years appropriations are being executed during each fiscal year (appropriation
accounts are available for obligation for one or two years). In addition, some Indian Affairs appropriations are
available until expended (“no year”) accounts. In addition to allotting funding by appropriation, the Budget
Analysts ensure that the established funds controls to cover the resources issued are maintained and monitor
the use of the funds.

Currently, the OCFO does not actively lead the budget formulation effort during the early stages. The OBM
does not organize and implement a front-end budget formulation process by providing BIA, BIE, or the Deputy
Assistant Secretary for Policy and Economic Development (DAS-PED) with specific budget formulation
guidelines, templates or deadlines. This lack of direction causes last minute data calls to BIE, BIA, and DAS-
PED with the responses often lacking the specific data and support requested by PMB.

In formulating the budget, Indian Affairs currently employs a disorganized leadership decision process that
convenes close in time to the required submission to the PMB, Office of Budget. This group decision process,
called the “smack down,” is a two-day meeting where the leadership discuss programmatic budget needs and
reach “deals” on funding levels. Many participants described the “smack down” meeting as “chaotic.” During
this group discussion, the OBM staff serves more of an observational than advisory role. At the conclusion of
the meetings, the participants reach a consensus and then the OBM staff prepares the proposed budget
request.

Program performance information is not an essential factor in Indian Affairs’ budget formulation.
Furthermore, the OBM staff does not have the responsibility for developing the performance metrics required
by the Government Performance and Results Act (GPRA). The programmatic performance management
program is overseen by the DAS-M Office of Planning and Performance Management (OPPM). Staff from
OPPM attend the “smack down” and, only when asked, provide information to the BIA, BIE, and DAS-PED
leadership concerning those programs that are meeting or falling behind their programmatic performance
targets.
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After the “smack down,” the proposed Fiscal Year (FY) budget is presented to the Tribal/Interior Budget
Council (TIBC) which provides input into programmatic priorities, which may change the leadership’s
recommendations. Finally, the OBM presents the proposed budget to the Assistant Secretary. The Assistant
Secretary, in consultation with the BIA and BIE Directors, may require additional information or revisions
before the proposed FY budget request is submitted to the Department. Indian Affairs’ budget submission is
routinely late and incomplete.

Tribal leaders, particularly members of the TIBC, expressed general frustration with a perceived failure of
Indian Affairs to act on their previous complaints about the budget formulation process. Although, the TIBC
members appreciated that the current Assistant Secretary listens and is responsive to their expressed
programmatic needs.

Emplovee and Tribal Leader Feedback

SURVEY RESULTS:

Satisfaction with the clarity of communications regarding Budget
policies and procedures

Non-DAS-M Survey Results DAS-M Survey Results

26.0% - very unsatisfied /unsatisfied 28.1% - very unsatisfied /unsatisfied
35.3% - neutral 26.7% - neutral

38.7% - very satisfied/satisfied 45.1% - very satisfied /satisfied

BRONNER

The Business of Government




Findings, Range of Delivery Options and Recommendations

EMPLOYEE FEEDBACK:

“Reduce the layers of management.”

“Budgets are created by programs and not the
Regions.”

“Ultimate responsibility for budget formulation should stay in
Washington, DC because you have to stay in close touch with
OMB.”

“The “smack down” budget formulation meetings are chaotic.”

TRIBAL LEADER FEEDBACK:

“Allocations need to be fair.”

“We need information about how programs are performing to make
funding recommendations.”

“Ensure that OMB staff attends TIBC meetings.”

“Transparency is critical.”
“Indian Affairs needs to find a better way to do budget
development - look to Indian Health Service.”

(13 2
There is a lack of transparency with the distribution of carry-over funds.

“Provide budget information to TIBC in advance of the meeting.”

BRONNER

The Business of Government




Findings, Range of Delivery Options and Recommendations

Peer Agencies

The DOI Fish and Wildlife Service (F&WS) utilizes a hybrid delivery model for administrative support
services. The F&WS’s administrative functions are managed by the Deputy Director for Operations.

Reporting to the Deputy Director of Operations are: 1) the Assistant Director for Budget, Planning and Human
Capital, 2) the Assistant Director for Business Management and Operations, 3) the Assistant Director for
Information Resources and Technology Management, and 4) eight Regional Directors. Each Regional Director
has an Assistant Regional Director who functions as a chief operating officer. The Assistant Regional Director
is responsible for budget, finance, human resources, and the other administrative functions in the Region.

The F&WS Headquarters Division of Budget works closely with the Regions. The Division of Budget is
responsible for the formulation, justification, coordination, and execution of the budget. The Budget Division
directs and manages the budget formulation process by preparing policies, procedures, and controls while
ensuring compliance with statutory requirements and OMB objectives. The Division of Budget provides
Regions with budget formulation guidelines, templates, and timelines. The budget formulation process is a
coordinated and collaborative process that enables F&WS to submit its budget request timely and with well-
written justifications.

Similarly, the Executive Office for the United States Attorneys (EOUSA) uses a hybrid delivery model for
the delivery of administrative support. Each United States Attorney’s Office (USAO) has administrative
support staff. The administrative staff in the USAO report through their supervisors to the U.S. Attorney.
Thus, the administrative staff’s performance is rated by their superiors in the USAO.

The EOUSA Headquarters staff provides budget and finance assistance and guidance to the 94 USAOs.
EOUSA Headquarters staff track, provide, and analyze data related to the work of the USAOs in the
development of budget and strategic priorities. The EOUSA Headquarters Budget staff provides the USAO
budget analysts with budget formulation guidelines, templates, and timelines. Budget input from the USAOs
is collected and analyzed by the EOUSA Budget staff. The Washington, DC Budget staff is responsible for the
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submission of the budget to the U.S. Department of Justice. In addition, each USAO has financial analysts
who verify invoices and make payments for services received.

The National Park Service (NPS) also utilizes a hybrid delivery model for its administrative support. While
each park has administrative staff that supports the day-to-day operations of the parks, the Headquarters
operational offices are responsible for development and dissemination of NPS-wide policy and procedures.

The Office of the Comptroller has operational control of the Accounting Operations Center, the Budget Office,
and Property and Space Management. Additionally, the Comptroller’s Office retains operational control of
budget formulation. The Budget Office has approximately 30 employees and is responsible for budget
formulation and execution. Previously, the performance management staff was in a separate office, but it is
now a unit within the budget formulation branch. By integrating the performance management staff with the
Headquarters Budget staff, the NPS has found that their budget submission is stronger. The communication
among the budget formulation, performance management, and program staff is critical to the organization’s
success. There are frequent telephone conferences and email exchanges. The NPS Budget Office views the
budget formulation process as a collaborative process between the program staff and the budget analysts.

The Comptroller also allocates funds to each Park Operations and Management account. This account is used
to pay salaries, training, awards, maintenance and utilities. NPS and DOI utilize prudent workforce
management and not FTE controls. Unlike some federal departments, OMB does not control DOI’s FTEs. A
Park Superintendant makes hiring decisions based on the budget and with the approval of the Region.

The Accounting Operations Center has 130 employees. The Accounting Operations Center is responsible for
payments, the quarterly and yearly financial statements, the Government Accountability Office (GAO) and
Office of the Inspector General (OIG) audits, coordination with the independent auditors, and compliance with
OMB Circular A-123 (Management’s Responsibility for Internal Control).

In contrast, the Indian Health Service (IHS), within the U.S. Department of Health and Human Services
(HHS), has a decentralized administrative support model that relies on staff in Area Offices. The Deputy
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Director for Management Operations is responsible for providing management direction to the IHS program
offices, including implementing IHS agency goals and mission; providing overall organization management to
improve agency performance; developing strategic plans; and planning, directing, and evaluating the
operations of the Headquarters functions, authorities, and responsibilities in support of the Director.
Although there is no line authority from Headquarters to any of the Area Offices, a majority of the
Headquarters program and support staff hold monthly conference calls to share information and discuss
issues that need to be addressed. The staff in Management Operations provides the Departmental budget
and finance guidance to the Area Offices. The Budget staff and management in the Area Offices formulate
their own budget.

Conversely, the Forest Service generally utilizes a centralized delivery model for administrative services. The
Forest Service, within the U.S. Department of Agriculture, employs a larger workforce than Indian Affairs —
approximately 30,000 permanent employees. The Forest Service’s primary mission to operate the National
Forests is executed through nine Regional offices. In the early 2000s, the Forest Service centralized the
operations of three major business services: budget and finance, human resources management, and
information technology. However, the Forest Service retained some budget staff in field units to carry out
transactional budget and finance duties and act as liaisons with the employees in the centralized budget and
finance office. This model is working well for the Forest Service.
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Options to Improve the Budget Formulation Process

OPTIONS

Develop a protocol whereby the Office of Budget Collaborate with the Tribal Interior Budget Council (TIBC)
Management (OBM) leads a front-end budget formulation prior to the issuance of the budget formulation guidelines to
process by establishing and disseminating budget formulation | align Tribal needs with Indian Affairs budget templates and
guidelines, templates, and timelines to programmatic directors | timelines

and the TIBC
Analyze the effective utilization of prior year funds and the
utilization of “no-year” carry-over funds
Assign OBM budget formulation staff to service a specific Realign the OBM from an office within the Office of the
program area; train staff on their respective program areas Chief Financial Officer (OCFO) to an office that reports

directly to the Deputy Assistant Secretary — Management
while retaining the collaborative working relationship
between budget and finance.

Move the programmatic performance management function
from the Office of Policy and Performance Management to the
Office of Budget Management

Eliminate the "smack down" Create three divisions within the Office of Budget
Management: Formulation, Performance Management, and
Execution. Reassign staff from the Office of Planning and
Performance Management to the Office of Budget
Management.

Institute a timely, thoughtful final budget decision meeting
with key leadership
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Currently, Indian Affairs’ budget formulation process is reactive. No one interviewed by Bronner valued the
two-day “smack down” meeting utilized by Indian Affairs to establish fiscal year budget priorities and funding
levels. Because the budget formulation process is unstructured, Indian Affairs is routinely late on its budget
submission to the Department. In addition, Indian Affairs has a reputation for providing fiscal year budgets
with funding levels that are not fully justified.

In contrast, the peer agencies, where Budget Offices coordinate the formulation process and collaborate
closely with program offices, produce fiscal year budget requests on time and with well-written justifications.

Recommendations

To improve the effectiveness of Indian Affairs’ budget process, Bronner recommends that the Office of Budget
Management (OBM) be realigned from an office within the OCFO to an office that reports directly to the
Deputy Assistant Secretary — Management. Within the OBM, Bronner recommends creating three divisions:
Formulation, Performance Management, and Execution. Staff from the current Office of Planning and
Performance Management (OPPM) would be reassigned to OBM. Most peer agencies, who utilize best
practices, incorporate programmatic performance management into their Budget Offices because federal
budgeting is performance based. There would be no cost to move the employees in OPPM to OBM. Further,
this restructuring would result in a more comprehensive budget formulation process.

Once the OBM is reorganized into three divisions, Bronner recommends that the Formulation Division Budget
Analysts be assigned specific programs so that they develop an in-depth knowledge of the goals, funding
history and performance of the programs. The Indian Affairs budget formulation process will improve when
the Analysts gain a comprehensive understanding of BIA and BIE programs and work collaboratively with the
performance management analysts. Similarly, the Budget Analysts in the Execution Division would develop
expertise in their assigned areas which would improve effectiveness and efficiency.

At no cost to Indian Affairs, BIA and BIE programmatic staff could provide seminars to the Formulation
Division Budget Analysts. The Budget Formulation Division could consult with the TIBC to understand their
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concerns with the formulation process and obtain their assistance on the guidelines and templates. From
this strong programmatic grounding, the OBM could lead an organized front-end budget formulation process
by providing BIA, BIE, DAS-PED, and the TIBC with specific budget formulation guidelines, an analysis of the
effective utilization of current funds, an analysis of “no year” carry-over funds utilization, budget formulation
templates, and submission deadlines.” Armed with this data, the two-day budget leadership meeting and
subsequent meetings with the TIBC would result in a budget that is well-reasoned and supported with data.

IMPLEMENTATION PLAN

* Realign the Office of Budget Management (OBM) to an office within the Office of the CFO to
an office that reports directly to the Deputy Assistant Secretary - Management

* Realign OBM into three Divisions: Formulation, Execution, and Performance Management

* Assign OBM budget formulation staff to service specific program areas; train staff on their
respective program areas

* Prior to the issuance of budget formulation guidelines, collaborate with the Tribal Interior
1_6 Budget Council (TIBC) to align Tribal needs with Indian Affairs budget templates and timelines

* Develop a protocol where OBM leads a front-end budget formulation process by establishing
and disseminating budget analyses of current programs, budget formulation guidelines,
templates, and timelines to programmatic directors

* Reassign the programmatic performance management function and staff from the Office of
Policy and Performance Management to OBM

" An example of a pro-actively managed three fiscal year budget process is included as Appendix C.
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MONTHS
7-12

Eliminate the “smack-down”

Institute a timely, thoughtful final budget decision meeting with key leadership, e.g. Assistant
Secretary, Principal Deputy Assistant Secretary, DAS-M Deputy Assistant Secretary and the
Directors of BIA, BIE, and DAS-PED based on a thorough analysis of financial and program
performance data

Change the Indian Affairs organizational chart to reflect the realignment of OBM and the
reassignment of the staff from the Office of Policy and Performance Management to OBM
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Finding: Financial and Budget Management Would Benefit from Local Supervision of
Field Employees

Current State

The Chief Financial Officer (CFO) is the principal advisor to the DAS-M and the Assistant Secretary on
matters involving fiscal policy guidance and control of funds.

Financial Management

The Office of Financial Management (OFM) reports to the OCFO. The OFM is responsible for the following:

. All financial reporting

. Correction of audit findings

. Obligations and deobligations (delivered versus undelivered orders)
. Receivable reporting

. Loan reporting

. Non-trust fund processing

. Collections

. Disbursements of non-trust fund and trust fund accounts

. Execution of expired funds

In recent years, the independent financial auditors, KPMG LLP, conducted a consolidated audit of DOI. In
both FY10 and FY 11, KPMG did not find material weaknesses with the financial position of Indian Affairs.
Indeed, Indian Affairs contributed to the DOI’s achievement of an unqualified or “clean” audit opinion. The
improvement of its financial position has been a tremendous achievement for Indian Affairs.

In addition to the preparation of the financial statements, the Headquarters staff in the OFM has an
important role in ensuring financial data integrity. Both the Financial Reporting and Analysis Division and
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the Division of Financial Systems are involved in ensuring that financial reports are accurate so that officials,
both within and outside the Department, may rely on the information to make decisions. To ensure the
integrity of financial data, it is imperative that requests for ad-hoc financial reports are controlled by the
OCFO management, rather than informal requests to staff members. This procedure will ensure proper data
verification and valid financial reports.

Currently, OCFO produces standard financial reports using several tools including Business Objects
Enterprise System 4.0 (BOES), Crystal Reports, Document Direct and BERT (Budget Execution Reporting
Tool). These reports are widely available to Indian Affairs employees and managers to assist in program
management. As Indian Affairs prepares for the November 2012 conversion to the Department’s financial
system, Financial and Business Management System (FBMS), the legacy reporting software will be retired and
Indian Affairs will rely on BOES for financial reports.

Division of Field Operations Accounting

There are 41 FTEs located in the 12 BIA Regional Offices who perform local transactional accounting
functions. In Indian Affairs, the fiscal payment process is decentralized. Employees in the Regional Offices
perform field payment functions, except those associated with travel. While the employees in the Field are
located in BIA Regional Offices, they report to the OCFO Deputy Director, Field Operations Accounting, and
not the BIA Regional Director. While the Field Operations Accounting employees are located in the BIA
Regional Offices, they collectively support both BIA and BIE. They are not assigned to specific programmatic
accounts. The employees report to the OCFO Deputy Director, Field Operations Accounting, and not the BIA
Regional Director or the BIE Assistant Deputy Director for Administration.

OCFO has internal controls in place to ensure the payments performed in the BIA Regional Offices are
accurate. Monthly internal audits are performed by OCFO Fiscal Services for all teams. If there is an error in
the audit, training is provided by Fiscal Services Headquarters staff. If there are serious errors, the payment
process is brought back to the OCFO central office.
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Budget Formulation and Execution Activities in Headquarters and the Field

The OCFO OBM (central office) is responsible for ensuring funds are obligated in accordance with rules and
regulations established in the appropriations language, OMB circulars, appropriations statutes, and U.S.
Department of the Treasury guidance. OBM is responsible for the following:

o Establishing allotment levels and entering the levels into the accounting system

e Assisting with all reprogramming requests

e Ensuring Senior Management is kept advised of resource levels, including obligation rates
e Ensuring systems controls are in place over allotments

One of the most important responsibilities of this Headquarters group is funds control. According to the
Indian Affairs Manual, Part 26, Chapter 2, the Director of OBM is responsible for budgetary data entered into
the accounting system, including all allotments and sub-allotments. Therefore, OBM is responsible for
ensuring information is entered into the system accurately and that strong internal controls are established
and maintained.

Field Budget Operations Division

The Field Budget Operations Division is responsible for supervising, overseeing, and analyzing the
disbursement of funds to the 12 Regions. The Division is headed by the Division Chief (who is located in
Nashville, TN) — who has two GS-14 employees (one in Nashville, TN and one in Portland, OR) who share
responsibility for managing the Budget Analysts in the 12 BIA Regions. Currently, the Division manages 27
Field FTEs. In addition to supervising the Field Budget staff, the DAS-M Headquarters Budget Field
Operations Division is responsible for communicating key information to the Field, and providing training to
Field budget employees on the different budget related skills.

The 26 Budget employees in the Field are responsible for providing customer service to BIA Regional Directors
and Regional Program Managers. These Field Budget Analysts should provide timely processing of budget
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allocations to both Regional program offices and Agency offices. They should also participate in providing
budget options for the development of management decisions and organizational plans for the Region. The
Field Budget Analysts should participate in meetings and conferences concerning the overall management of
the operating programs of the Region, and provide options to assist management in budget decisions
concerning programmatic, financial and manpower priorities. Although the Budget Analysts are physically
located in the BIA Regional Offices and advise the Regional management team, they do not report to Regional
management.

For budget execution tasks, OBM Headquarters Budget staff performs Federal Finance System (FFS)
transactions for Apportionment (PA), Allotment (B1), and Sub-Allotment (B2), which entails the movement of
funds from the Treasury account to the Bureau accounts. Field Budget staff process Allocation (B3) level
transactions, which entails posting funds from the Bureau account to their respective Regional programs. In
addition, Field Budget Analysts process Sub-Allocation (SA) level transactions. Field Budget Analysts
additionally provide a monthly balance reconciliation of each program at the Allocation (B3) level. In
summary, Headquarters staff is responsible for Apportionment through Sub-Allotment levels of fund
distribution while the Field staff is responsible for Allocation through Sub-Allocation levels of fund
distribution.

Similarly, responsibility for the BIE budget functions and payments are performed by two employees located
in Albuquerque, New Mexico. The Assistant Deputy Director for BIE Administration is also located in
Albuquerque; however, the budget staff supporting BIE does not report to him.
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Emplovee and Tribal Leader Feedback

SURVEY RESULTS:

Satisfaction with the clarity of communications regarding Financial
Management/Accounting policies and procedures

Non-DAS-M Survey Results DAS-M Survey Results

18.8% - very unsatisfied /unsatisfied 27.1% - very unsatisfied /unsatisfied
41.4% - neutral 28.8% - neutral

39.8% - very satisfied /satisfied 44.1% - very satisfied /satisfied

EMPLOYEE FEEDBACK:

19 ”»
The independent financial audit results are a very positive accomplishment.

“The Regions should have the authority to execute the
distribution of funds and payments.”

“Taking away authority from the Regions breaks the connection with their customers (the Tribes) and

creates stumbling blocks in service delivery.”
“Move day-to-day budget operations to the Regions.”

“Regions need to control their budgets.”

{1 2
The authority for financial audits should stay in Washington, DC.
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“Responsibility for processing payments should
be local.”

«
The budget execution staff should install software that uploads data from the financial
”
expenditure reports into the budget execution module to prevent manual data entry.

“The OCFO should maintain responsibility for
allocations, sub-allocation, reprogramming and
reimbursable agreements.”

“Day-to-day responsibility for budget execution and
accounting should be under the direction of the Regional
Director and BIE.”

TRIBAL LEADER FEEDBACK:

“Regional Directors need to control their budgets and
make financial decisions.”

“Funding takes too long to get to the Tribes after Congress
passes an appropriation.”

“Indian Affairs does not handle proportional funding under a continuing resolution well.”

“Some Budget authority needs to be
in the Region so Tribes receive faster
service.”

BRONNER

The Business of Government




Findings, Range of Delivery Options and Recommendations

“There should be a budget analyst/officer in each Region
to improve communication and lines of authority.”

Peer Agencies

The descriptions of the budget/financial functions contained in the previous section are equally applicable to

the budget execution and accounting functions.

Options for Continuous Improvement of the Budget and Financial Processes

OPTIONS

Headquarters to develop and disseminate policies,
procedures, and internal controls, before localizing the
supervision of the current Finance and Budget Field
Operations staff.

Realign supervisory relationship of 26 OBM Field Operations
staff from DAS-M OCFO to the BIA Regional Directors and/or
the BIE Assistant Deputy Director for Administration. DAS-M
OCFO to retain authority for Indian Affairs’ budget policy and
training.

Designs and produces financial reports on a regular basis and
tests for data integrity

Maintain standard processes for the preparation of
quarterly and yearly financial statements that tie to the
general ledger

Realign supervisory relationship of 41 FM Field Operations
staff from DAS-M OCFO to the BIA Regional Directors and/or
the BIE Assistant Deputy Director for Administration. DAS-M
OCFO to retain authority for Indian Affairs’ financial policy
and training.

Retain the current structure of the OCFO

Establish continuous improvement teams with focus on
internal controls.
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A key to Indian Affairs’ successful financial audit results is that the centralized OCFO is responsible for all
financial policies and procedures, the general ledger, financial statements, all financial reporting, financial
internal controls, and corrections of audit findings. When considering organizational changes, it is critical
that the strides Indian Affairs has made in financial management be preserved.

It is not a viable option to move any of these core financial functions to the BIA Regional Offices or BIE.
Because Indian Affairs is in the process of converting to the Department’s financial system, FBMS, it is
critical that OCFO maintains a leadership role to ensure a successful roll-out of FBMS. Any conversion to a
new financial system is complicated, and OCFO will provide leadership to manage the financial data transfer,
the development of new procedures, staff assignments, and the application of strong financial controls.

Nevertheless, the feedback from the employees and the Tribal Leaders support more local control of the
budget and accounting functions. Successful peer agencies have achieved local control through a hybrid
support structure with centralized financial controls, but local responsibility for budget and accounting
transactions.

Recommendations

Indian Affairs is in an excellent position to solidify its current standing as a reliable steward of federal funds.
With their focus on continuous improvement and internal controls, OCFO will continue to contribute to
unqualified independent audit opinions.

Feedback from the BIA, BIE, and Tribal Leaders supports more local control of the Accounting and Budget

staff that is currently physically located in the Field. With more local control, the BIA and BIE will be able to
react more quickly to new initiatives and changed conditions. Although there may be a moderate disruption
to OCFO operations by realigning the supervisory relationship for the Field staff in the OBM Field Operations
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Budget Division and the Office of Financial Management Division of Field Operations, customer service and
accountability will improve with local control. The importance of responsive service to the Tribal and Alaska
Native communities cannot be underestimated.

With a hybrid delivery model where the Headquarters/Central OCFO is responsible for Indian Affairs’
financial and budget policy and procedure development and dissemination, there is consistency and control of
the general ledger. On the other hand, when the Field staff is accountable to BIA and BIE local management,
responsiveness is improved. OCFO will maintain standards through internal controls and internal financial
audits. In addition, the central OCFO staff will provide training for the Field staff.

Currently, field Accounting and Budget employees work closely with management teams in the BIA Regions
and BIE. Yet, BIA and BIE leaders do not have the authority to manage these employees’ workload or
performance. Accountability will improve if Field Operation Budget Analysts and Field Operation Accounting
Specialists report to the BIA Regional Directors and/or the BIE Assistant Deputy Director for Administration.
Under this hybrid model, Headquarters Budget staff will continue to be responsible for Apportionment
through Sub-Allotment levels of fund distribution while the Field staff is responsible for Allocation through
Sub-Allocation levels of fund distribution.

While there is no financial cost to realign the Field employees’ supervisory relationship, the change should not
be effectuated until all the budget policies and procedures are updated. The responsibilities and authorities
of DAS-M OCFO, BIA, and BIE must be clear, or Indian Affairs will experience another unsuccessful
reorganization similar to the 2004 /2005 centralization of support functions.
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IMPLEMENTATION PLAN

DAS-M OCFO:

* Retains responsibility for Indian Affairs’ financial and budget policies and procedures, the
general ledger, financial statements, financial reporting, financial internal controls, training
and corrections of financial audit findings.

MONTHS » Designs and produces financial reports on a regular basis and tests for data integrity

* Establishes and maintains standard processes for the preparation of quarterly and yearly
1'6 financial statements that tie to the general ledger

* Establishes continuous improvement teams with a focus on internal controls

* Incollaboration with BIA and BIE, revises, updates and disseminates OCFO policies,
procedures, manuals, and authorities to reflect the changes in the supervisory chain of
command for Field Budget and Accounting employees

* Realign the supervisory relationship of the 41 Field Operations Accounting FTE and funded
vacancies from DAS-M OCFO to the applicable BIA Regional Director or the Assistant Deputy

MONTHS Director for BIE Administration

7_ 1 2 * Realign the supervisory relationship of the 26 Office of Budget Management Field Operations
FTE and funded vacancies from DAS-M OCFO to the BIA Regional Directors and/or the BIE
Assistant Deputy Director for Administration
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B. Acquisition and Contract Management

Finding: Acquisition Services Are Viewed As Slow and Not Customer Focused

Current State

The Office of Acquisitions and Property Management (OAPM) is an office within the Office of the Chief
Financial Officer (OCFO). OAPM has a very broad and diverse scope of responsibilities. Not only is OAPM
responsible for all procurements, but also it manages property for Indian Affairs.

Director
Office of Acquisitions and
Property Management

Deputy Director

Pro