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COMPTROLLER GENERAL OF THE UNITED STATES 

WASHINGTON D.C. 20548 

September 7, 1984 

B-180224 

The Honorable Jack Brooks RELEASED 
Chairman, Committee On 

Government Operations WIEsTR*CTFQ - ~-4 Q, tan C'bI,.,r 
House of RepresentativesA~:““r:,r,f F I’ ‘. ,,. “’ 

, a 
7bbd fwWdt? tfaa Qsneps, 

: ,, .--,7 *I c,*,;316 q..C;pova, 
Dear Mr. Chairman: 

Subject: The Office of Management and Budget's Actions 
Show Progress in Implementing the Paperwork 
Reduction Act of 1980 (GAO/IMTEC-84-24) 

This report responds to your February 6, 1984, request that 
we provide information on (1) whether the Office of Management 
and Budget's (OMB's) Office of Information and Regulatory Affairs 
(OIRA) is making progress in implementing the Paperwork Reduction 
Act of 1980 (P.L. 96-511) and whether OIRA should be reauthor- 
ized, (2) whether conflicts exist between Reform 88 activities 
and OIRA's activities in‘ carrying out the act, (3) whether claims 
of reduced burdens made by OMB and the agencies are an accurate 
measure of the reductions in the paperwork burden since the act's 
beginning, (4) whether the OIRA desk officers' time' is being 
diverted to non-Paperwork Reduction Act activities, and (5) 
whether the annual report to the Congress contained in appendix I 
of the fiscal year 1984 Information Collection Budget of the 
United States Government meets the act's annual reporting re- 
quirements. It was also requested that we provide an opinion on 
whether OIRA is making a sincere effort to accomplish the intent 
of the act. 

The Paperwork Reduction Act, which was signed by the 
President in December 1980 and became effective April 1, 1981, 
addresses a wide range of federal information resources manage- 
ment (IRM) issues. GAO identified in the legislation key tasks 
in five functional areas of (1) paperwork management, to include 
reducing the paperwork burden; (2) automatic data processing, 
telecommunications, and other information technology; (3) statis- 
tical policy; (4) records management; and (5) privacy and infor- 
mation sharing. The act specified a framework of policysetting 
and providing guidance; control and coordination; and oversight, 
review, and reporting. (See encl. I.) OIRA was established.spe- 
cifically to carry out the OMB Director's responsibilities under 
the law and to provide the necessary leadership in improving 
agency information resources management, with the Director re- 
taining responsibility for the administration of such functions. 

l!isz 

'Desk officers are OMB staff members who are responsible for !!!!eEs 
responding to agency questions on regulatory, reporting, and 
information policy issues for their assigned agencies. 
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In our April 1983 report2 we noted that OMB reported sub- 
stantial reductions in the paperwork burden but had achieved 
limited progress in' other IRM areas such as improving the acqui- 
sition and use of information technology, overseeing federal sta- 
tistical activities, and developing uniform information policies. 
We recommended that OIRA provide clear guidance, identify speci- 
fic resources needed to implement the act, and involve other 
agencies in implementing the act. 

In this report, we conclude that OIRA has made further pro- 
gress in implementing its,responsibilities under the act since we 
last reported. The Office has initiated action on some tasks 
(e.g., information technology guidance and statistical activi- 
ties) and moved further ahead on other tasks (e.g., paperwork 
management and agency IRM reviews). The act requires OIRA to (1) 
issue uniform and consistent policies and guidance to the agen- 
cies in all the IRM areas and (2) conduct reviews of agency IRM 
activities and report the results to the Congress. To meet these 
requirements, OIRA has provided mostly verbal guidance to the 
agencies and has issued written guidance primarily in the paper- 
work management area. In the other four areas--information tech- 
nology, statistical policy, records management, and privacy and 
information disclosure-- the guidance is limited in its scope. We 
found that this limited guidance has caused the agencies problems 
in carrying out their IRM responsibilities. OIRA, with OMB's 
management and budget staffs, has initiated joint reviews of 
agency management activities, including some information-related 
activities, the results of which may be incorporated in budget 
requests. OMB's agency management reviews have not resulted in 
reports to the Congress on agency IRM activities. 

Regarding your other concerns, we perceive no conflict be- 
tween the Reform .88 effort-- a 6-year program to improve the man- 
agement and administrative systems across the federal govern- 
ment-- and OIRA's activities, in view of current cooperative 
efforts on the joint.agency management reviews. Also, federal 
agency paperwork burden reductions have been considerable but 
they are not as great as OMB has claimed; and OIRA's desk offi- 
cers told us they are spending a substantial amount of their time 
on tasks related to the Paperwork Reduction Act, although we 
cannot validate these statements or verify the time spent. Re- 
garding the fifth issue, OMB did not intend for the Information 
Collection Budget appendix to serve as the act's annual report 
and distributed its third annual report in June 1984. This ac- 
tion, in our opinion, meets the law's annual report requirements. 

. 

Overall OIRA is making progress on 38 of the 39 key tasks we 
identified. However, we found that these tasks were in various 

21mplementing the Paperwork Reduction Act: Some Progress, But 
Many Problems Remain (GAO/GGD-83-35, Apr. 20, 1983). 
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stages of implementation, from just getting underway to being 
fully completed. 

The Congress established milestones for 13 key tasks con- 
sidered to be essential building blocks for successful implemen- 
tation of the act. Six of the tasks were to be completed by 
April 1, 1982, and the other seven by April 1, 1983. As of our 
April 1983 report, OMB had completed only one of the six tasks 
with an April 1, 1982, statutory milestone--identifying initia- 
tives to reduce the burden associated with federal grant pro- 
grams. The five remaining tasks had not been completed. Of the 
seven tasks with an April 1, 1983, statutory milestone, OIRA com- 
pleted one-- action on the Commission on Federal Paperwork recom- 
mendations-- and two others were close to completion: development 
of an ADP and telecommunications 5-year plan and development of 
legislation to remove inconsistencies for privacy, confidential- 
ity, and disclosure of information. 

Since our April 1983 report, OIRA completed 2 more of the 13 
tasks and has initiated actions on the remaining tasks. OIRA 
issued a S-year ADP and telecommunications plan, updating it in 
April 1984. It also developed and began operating a Federal In- 
formation Locator System (FILS) --a system created by the act to 
identify duplicative 'data collections or to locate information. 
OIRA has made progress to augment FILS; has identified, with the 
agencies, some cases of duplication in information collections: 
has established audit standards related to the internal controls 
of information systems; has developed a draft IRM policy circu- 
lar; and has begun using the clearance process as a mechanism to 
have agencies consider using information technology to obtain re- 
quired information from the public. 

We believe much more needs to be done in many areas before 
the act can be considered fully implemented. Particular atten- 
tion needs to be given to setting uniform and consistent IRM pol- 
icies and guidance. Furthermore, because we consider most of the 
39 tasks to be continual, OIRA must perform certain actions as 
long as the law remains in place. In view of OIRA's progress and 
the potential of some recent efforts still underway, we believe 
the act should be reauthorized. Based on the results of our re- 
view, we have no basis on which to conclude that OIRA's efforts 
to implement the act are not sincere. However, the appropriate 
congressional committees should consider whether OIRA's applica- 
tion of resources and pace of progress to date meet congressional 
expectations at this point in time. 

OBJECTIVE, SCOPE, AND METHODOLOGY 

Our objective was to evaluate OMB's progress in implementing 
the Paperwork Reduction Act. To gain a current perspective of 
OMB's program and strategy, we performed audit work from April 
through the first week of September 1984. We interviewed OMB 
officials and reviewed records, reports, and files related to the 
39 key tasks identified in our April 1983 report. 
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We reviewed the circumstances surrounding the 27 largest 
federal burden reduction claims (accounting for over 80 percent 
of the total 477 million hours) since the act was passed and re- 
portedsby OMB in its 1984 Information Collection Budget. To de- 
termine whether the actions taken would have reasonably resulted 
in eliminating some or all of the associated federal recordkeep- 
ing and reporting burden imposed on the American public, we in- 
terviewed OIRA officials and analyzed records, reports, dockets, 
and computer files related to these 27 claims. We also obtained 
information on these claims at the National Credit Union Admini- 
stration, Federal Communications Commission, and the Departments 
of Agriculture, Commerce, Health and Human Services, Labor, and 
Transportation. We did not independently verify the agencies' 
definitions of the size of the respondent group or evaluate the 
agencies' procedures for determining the average burden imposed 
on each respondent. We also did not contact the respondents in- 
volved. We did not obtain OMB comments on this report. With 
these exceptions, we made our review in accordance with generally 
accepted government auditing standards. 

OIRA IS MAKING PROGRESS IN IMPLEMENTING 
THE PAPERWORK REDUCTION ACT . 

The Paperwork Reduction Act includes an explicit statement 
of the responsibilities which the OMB Director is expected to 
carry out to improve federal agency IRM activities. While OIRA 
has made progress in implementing 38 of the 39 tasks described in 
the act (all except overseeing information research practices), 
the degree of progress has varied. 

Following is a summary of OMB's progress in implementing the 
key management tasks, classified by management function: policy- 
setting; control and coordination; and oversight, review, and 
reporting. 

Policysetting 

Section 3504 of the Paperwork Reduction Act states that the 
general policy functions of the OMB Director include "developing 
and implementing uniform and consistent information resources 
management policies and overseeing the development of information 
management principles, standards, and guidelines and promoting 
their use" in five functional areas: paperwork management, in- 
cluding burden reduction; information technology; statistics; 
records management; and privacy and information disclosure. 
Section 3503 requires the Director to delegate these responsibil- 
ities to OIRA. Because responsibilities for these areas existed 
under previously enacted legislation, some policies and guidance 
were already issued. We believe it is reasonable to expect that 
OMB would evaluate this existing guidance, update it to conform 
with the new act, and issue new guidance where needed. 

Progress in policysetting has varied. For example, OIRA has 
issued new, written, government-wide guidance in the paperwork c 
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management area; and the Office is also developing an information 
management policy circular. On the other hand, new formal guid- 
ance in the other four functional areas has been relatively lim- 
ited. To explain this, OIRA stated that, rather than follow the 
traditional approach of issuing government-wide guidance, it has 
chosen to let agencies use their own initiative in implementing 
the act. OIRA said it will issue government-wide guidance only 
when there is overwhelming evidence that such policies are neces- 
sary and effective. In the meantime, OMB said it will tailor 
guidance and assistance to the needs of individual agencies. As 
discussed in ttie sections that follow, however, better guidance 
would have helped clarify what was expected of agencies in devel- 
oping their plans for performing self assessments of their IRM 
activities, and facilitate the more effective use of agency 
resources. 

OIRA's new information management policy circular is part of 
a Reform 88 project involving the evaluation of existing central 
agency guidance for the purpose of eliminating unnecessary admin- 
istrative burdens on the agencies. The Reform 88 project re- 
sulted in a recommendation by the Assistant Secretaries for Man- 
agement Group to consolidate four OMB circulars relating to ADP, 
information systems, and privacy. OIRA is working to replace. 
these circulars with its new policy circular supplemented with 
procedural guidance in ADP security, accounting for ADP costs, 
and privacy. A draft of the new circular is now under review by 
OIRA management. 

Paperwork management 

As of August 1984, the new formal guidance OIRA has issued 
has been primarily in the paperwork management area, dealing with 
the forms clearance and information collection budget processes. 
In March 1983, OIRA issued a regulation covering the act's paper- 
work management area; and in April 1983 and again in February 
1984, OIRA updated instructions for the agencies to follow when 
submitting information requirements and proposed regulations for 
approval. Annual instructions have been issued, beginning with 
fiscal year 1981, covering the information collection budget pro- 
cess. The Information Coilection Budqet provides an upper limit 
on the extent of paperwork burden which federal agencies may im- 
pose on the public during the coming fiscal year and provides a 
standard against which the achievement of budgeted reductions can 
be measured. 

. 

Information technoloqy 

Written guidance in the information technology area was 
primarily directed to strategic information technology planning 
and agencies' acquisition of long-distance telecommunications 
services. 
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In April 1984, OIRA issued its second annual 5-year ADP/ 
telecommunications plan. Volume I of the plan presents a meth- 
odology developed by the General Services Administration (GSA) 
for strategic information technology planning. This guidance, 
which describes the planning 'experiences of several agencies, 
represents a good start but is aimed primarily at the agency 
strategic level. 

The act gives OIRA responsibility for setting government- 
wide telecommunications policy and for overseeing agencies' im- 
plementation of established policies. In a Federal Register 
notice published April 12, 1984, OMB announced that it intends to 
propose new procedures which will allow agencies to choose among 
competing vendors, including the Federal Telecommunications Serv- 
ice of GSA, for long-distance telecommunications service begin- 
ning in fiscal year 1986. 

In our report on OMB's actions in coping with the new tele- 
communications environment caused by the AT&T divestitureI, we 
pointed out that multiple vendors offering a wide variety of 
technologically advanced equipment and .services necessitates that 
OMB address many issues on a government-wide basis. In this re- 
port, we pointed out OMB is focusing its attention on an agency- 
by-agency approach to telecommunications planning and management 
and has not acquired the necessary data and has not assigned 
organizational responsibility to address broader policy issues on 
a government-wide basis. With respect to OMB's activities to 
provide alternative long-distance telecommunications services, we . 
pointed out that it had not yet finalized criteria for evaluating 
agencies' proposals and methodologies in assessing the 
government-wide costs and benefits of alternative telecommunica- 
tions procurement strategies. 

In this review, we identified a number of information tech- 
nology areas which lacked policy and guidance, including acquisi- 
tion.and management of telecommunications and comput.er software 
management. 

Statistics 

We stated in our April 1983 report that OIRA had reduced the . 
already limited resources devoted to coordinating and overseeing 
the decentralized federal statistical activities. OIRA had abol- 
ished its statistical policy branch, previously charged with 

3OMB Needs to More Fully Consider Government-Wide Implications 
In Its Telecommunications Initiatives (GAO/IMTEC-84-21; Sept. 7, 
1984). 
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these responsibilities, and moved some of its personnel to other 
OIRA branches. The remaining five staff had been combined with 
the staff having primary responsibility for performing regulatory 
analysis work. These staffing shifts led us to conclude that 
little attention was being given to the statistical policy func- 
tions mandated by the act. 

Since that time, OMB has appointed a chief statistician and 
established a new statistical policy office, and some priorities 
have been established for improving statistical data and pro- 
grams. Projects underway include improvements in income statis- 
tics and gross national product data and a revision of the Stand- 
ard Industrial Classification structure. Statistical standards 
directives existing at the time of enactment are being reviewed 
by OIRA’s statistical policy office. No new standards directives 
have been finalized, although one has been updated and circulated 
for agency comment. However, two working papers were published 
providing technical assistance and guidance on contracting for 
surveys and approaches to developing questionnaires. 

Records management and privacy 
and information disclosure 

OIRA has provided some guidance in the area of records man- 
agement, but guidance in the area of privacy and information dis- 
closure is still being developed. OIRA established a 3-year 
retention period as a guideline for agencies to follow in impos- 
ing requirements to maintain records. OMB is reviewing its pri- 
vacy circular for possible consolidation in the new IRM policy 
circular under review in OIRA. That, however, is the extent of 
work OMB is doing to remove inconsistencies in legislation cover- 
ing privacy, confidentiality, and disclosure of information. 

Problems from a lack of quidance 

There were a number of instances,in which the absence of 
guidance handicapped the efficient and timely implementation of 
the act. For example, OMB's approach to issuing guidance has 
caused problems for agencies in making information management re- 
views. Based on OMB's requests for data from the agencies con- 
cerning their implementing actions, OMB selected the Environ- II 
mental Protection Agency's format for its agency self-assessment 
submission as the model for other agencies to follow. Because 
most other agencies had already established their own formats, 
they had to rewrite their self-assessments to conform with the 
newly required format. 

Much of the guidance agencies have received has been pre- 
sented verbally to them by their respective desk officers within 
OIRA. OMB rejected the approach of issuing formal, government- 
wide guidance as an overall implementation strategy for three 
reasons. First, the administration was concerned about the 
regulatory burden imposed on federal agencies by the issuance of 
government-wide policies which limit the discretion of agency 
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officials in meeting the agencies' program responsibilities. 
Second, OMB's past experience had demonstrated that general man- 
agement policies were often difficult to enforce, especially when 
no effective feedback mechanism existed by which OMB could insure 
agencies were actually implementing the policies. And third, OMB 
believed it wa& neither timely nor appropriate to issue any in- 
formation policies until there was a better assessment of the 
problem areas. The implementation strategy OMB has adopted is 
based on its philosophy that primary responsibility for imple- 
menting IRM rests with the agencies. 

Notwithstanding this, the agencies continue to express the 
need for guidance in numerous IRM areas. In late 1983, agencies 
suggested a need for guidance in such areas as (1) access to gov- 
ernment data bases, (2) end-user computers, (3) computer perform- 
ance evaluation, (4) providing information collected by the gov- 
ernment to private firms for subsequent resale to the public, and 
(5) procuring information technology. In addition, several agen- 
cies identified the need for an integrated framework for estab- 
lishing and issuing policies covering the full range of IRM. In 
January 1984, IRM officials representing 14 departments and 
agencies said they still do not know what is expected of them 
under the act. 

Therefore, we believe OMB should proceed in: 

--updating IRM guidance in effect when the act was passed; 

--issuing its new IRM policy circular; 

--analyzing areas that agencies have identified as warrant- 
ing the issuance of new policies and guidance; and 

--permitting agencies to further experiment in implementing 
new areas but limiting the time period before issuing 
government-wide guidance. 

Control and coordination 

To implement the act, OIRA has several control and coordina- 
tion mechanisms in place. These include the reports clearance 
and information collection budget processes, statistical coordi- 
nation, the review of budget submissions for both information 
technology acquisitions and statistical activities, and FILS--a 
system created by the act to identify duplicative data collec- 
tions or to locate information. 

. 

Through the reports clearance and information collection 
budget mechanisms, OIRA has placed over 2 billion hours of infor- 
mation collection requirements under federal management control 
and has eliminated or consolidated over 500 information collec- 
tion requirements proposed by agencies. The information collec- 
tion budget process resulted in the discovery of hundreds of 
information requirements that were in use but unapproved for 
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use. Further, OMB believes the Information Collection Budqet has 
forced agencies to establish information collection priorities. 

OIRA established a statistical policy advisory group com- 
posed of the heads of statistical agencies to coordinate planning 
and advise OIRA on long-term issues. The statistical policy 
staff also reviews proposed statistical information collections. 

Through its review of the agencies' budgets, OIRA is to 
review and coordinate the acquisition and use of the agencies' 
information technology and the decentralized statistical activi- 
ties. During the.fiscal year 1985 budget review, OIRA staff 
reviewed data in both areas. However, we believe OIRA was some- 
what restricted in its comments because agencies were not 
required to submit detailed information to OMB on proposed infor- 
mation technology acquisitions until the budget decisions were 
approved. So, OIRA could comment only on major items readily 
identifiable in the initial budget submissions. Beginning with 
the fiscal year 1986 budget, however, agencies must include this 
detailed technology information with their initial budget submis- 
sions. 

OIRA reviewed the statistical agencies' budgets during the 
fiscal year 1985 budget cycle. Because only the general purpose 
statistical agencies* budget information was easily identifi- 
able, the chief statistician had to call for the submission of 
comparable budget data.from some 60 other agencies also involved 
in statistical activities. OIRA summarized the budget details in 
a report on the federal statistical activities issued in April 
1984. 

In 1983, OIRA and a group of 14 agencies began a pilot test 
of FILS. Few instances of duplication were found during the test 
period. OIRA directed the 14 agencies to update their FILS 
data-- it had not been updated since September 1982--and further 
directed 22 additional agencies to provide information on, their 
reporting and recordkeeping requirements to the FILS data base. 
An OIRA official told us that updating the data base had been 
completed in April 1984. Beginning in June 1984, OIRA directed 
the agencies to search FILS before requesting approval of new in- 
formation requirements and to document their searches for pos- . 
sible OMB review in the future. 

Review, reportinq, and oversight 

The act established two levels of,review of agency informa- 
tion management activities-- self-assessments by the agencies and 
reviews by OMB. Section 3506(c) requires each agency to 

a . ..periodically review its information management 
activities, including planning, budgeting, organizing, 
directing, training, promoting, controlling, and other 
managerial activities involving the collection, use, 
and dissemination of information." 
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Section 3513(a) of the act requires the Director, OMB, to 

” ..,with the advice and assistance of the Administrator 
of General Services, selectively review, at least once 
every three years, the information management activi- 
ties of each agency to ascertain their adequacy and ef- 
ficiency." 

Section 3513(b) requires the Director 
” . ..to report the results of the reviews to the appro- 
priate agency head, the House Committee on Government 
Operations, the Senate Committee on Governmental 
Affairs, the House and Senate Committees on Appropria- 
tions, and the committees of the Congress having juris- 
diction over legislation relating to the operations 
of the agency involved." 

Agencies initiated 66 self-assessments under OIRA monitor- 
ing since passage of the act. OMB reported in March 1983 on the 
results of completed reviews, claiming improvements in service 
delivery, reduced paperwork burden, improved agency productivity, 

. and budget savings. 

At the time of our April 1983 report,, OIRA, with GSA assist- 
ance, had performed one review at the Department of the Treasury 
as envisioned by the act. OIRA is conducting management reviews . jointly with OMB's management and budget staffs. In July 1984, 
OMB initiated such joint reviews of 23 departments and agencies 
with the management staff providing leadership. These reviews 
are intended to identify proposed management improvements, in- 
cluding some related to the agencies' information activities, 
which may be funded in the fiscal year 1986 budget. Also, by 
linking these improvements to the budget process, resources 
needed to carry out the improvements may be provided. Given that 
this is the first year of the joint management review process, it 

, is too early to evaluate whether the process will lead to 
improved information management. 

As discussed above, the act provided an oversight mechanism 
for the Congress by requiring that OMB report on its reviews to 
specific congressional committees and that agencies respond to 
the reports. Under OMB's joint management review process, the 
congressional committees do not receive reports on agency IRM 
activities. 

. 

THERE ARE COOPERATIVE EFFORTS 
BETWEEN REFORM 88 ACTIVITIES AND OIRA 

While the ,act established OIRA as the leader in improving 
the agencies' IRM activities, Reform 88 was established by the 
administration in September 1982 as a 6-year program to improve 
the management and administrative systems across the federal gov- 
ernment. It was to examine administrative systems in the budget - 
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and financial, property, personnel, and management information 
areas. Initial Reform 88 projects concentrated on areas such as 
increased debt collection, improved cash management, procurement 
reforms, and paperwork reduction. Neither OIRA officials nor 
management officials saw conflicts between the two groups' activ- 
ities but, rather, said that greater cooperation between them had 
been achieved during the past year. 

The Task Force on Management Reform, responsible for imple- 
menting Reform 88, initially pursued its own objectives of im- 
proving administrative management activities in the executive 
branch. The task force, composed of agency detailees, worked 
initially with OMB's management division to carry out the Reform 
88 projects. This effort has since been taken over by the man- 
agement staff of OMB. 

OIRA and management staff members told us that, initially, 
OIRA and the Reform 88 group within OMB were involved in their 
own activities which, on occasion, overlapped. The two staffs 
have, however, cooperated more during the past year. For 
example, as discussed above, a team approach is being used in 
planning and conducting the agency management reviews started in 
July 1984. 

OIRA and the budget and management staffs have jointly 
selected a series of management issues and have requested infor- 
mation from ,the agencies on each issue. Included are some agency 
information activities covered by the act, such as ADP and tele- 
communications. The process includes (1) identifying management 
issues of importance to OMB or the agencies, (2) analyzing the 
issues and identifying costs and benefits of proposed improvement 
projects, and (3) reaching agreements between OMB and the agen- 
cies to proceed with potential improvements. The process is 
intended to culminate in the agencies budgeting for the improve- 
ments. 

If improvements in the management of agencies' information 
resources are brought about by this process, it will further the 
objectives of the act. Because of the cooperative nature of 
these efforts, we do not see a conflict between the Reform 88 and . 
OIRA activities. 

CLAIMS OF REDUCED BURDENS ARE NOT 
AN ACCURATE MEASURE OF PAPERWORK 
BURDEN REDUCTIONS ON THE PUBLIC 

Section 3505 of the act required the Director of OMB to 

"set a goal to reduce the then existing burden of 
Federal collections of information by 15 per centum by 
October 1, 1982; and for the year following, set a goal 
to reduce the burden which existed upon enactment by an 
additional 10 per centurn." 
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OIRA established a baseline of about 1.477 billion respondent 
hours as the inventory against which burden reductions would be 
measured. In its 1984 Information Collection Budget, OMB stated 
that it had reduced by 32 percent the baseline of burden hours, 
thus exceeding its goals. Although we found that considerable 
federal burden has been removed from respondents, it is not as 
much as claimed by OMB because some burden reductions claimed in 
full only partially reduced the burden. Because of OIRA's cri- 
teria used in establishing burden reductions, some claims did not 
result in a reduction in federal burden. Others, while eliminat- 
ing the federal burden, resulted in minimal change to the respon- 
dents' burden because of state or other requirements. Because we 
did not independently evaluate the size of each respondent group 
or the procedures for computing average respondent burden, nor 
contact respondents, we cannot estimate the extent to which OMB's 
claimed burden reductions are overstated. But, it is clear that 
burden reductions are not as high as claimed by OMB. 

OMB presented 27 claims of reduced paperwork burden, each 
representing a savings of 3 or more million hours. The 27 claims 
cover over 80 percent of the 477 million hours claimed as reduc- 
tions in respondent burden since the act was passed. While the 
majority of these claims represent the elimination of federal re- 
porting and recordkeeping requirements, agency officials told us 
that some of the affected respondent groups continue to report or 
maintain records similar to those previously imposed by the fed- 
eral requirement. OMB, in establishing the original burden base- 
line, required agencies to in'clude in their burden estimates, 
recordkeeping considered to be general business practice. Agen- 
cies were also required to include in their estimates any record- 
keeping or reporting required by a state or local government when 
the federal requirement also included such recordkeeping or 
reporting. 

We reviewed the 27 claims of reduced paperwork burden. (See 
encl. II.) Our criterion for reviewing OMB-claimed reductions 
was whether the actions taken would have reasonably resulted in 
eliminating some or all of the burden imposed on the American 
public by a federally imposed reporting or recordkeeping 
requirement. 

Of the 27 major claims, we found that: 

--lo accurately portray the reduction or elimination of 
recordkeeping or reporting burden for a total of about 
74 million hours. 

0-4 claims totaling about 76 million hours resulted in 
burden reductions less than claimed. 

--3 claims and part of a fourth claim totaling about 62 
million hours are not supportable and resulted in no 
burden reduction for the respondent group. 
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--lo claims of about 173 million hours, including the re- 
maining part of the nonsupportable claim previously iden- 
tified, represent the removal of a federal recordkeeping 
requirement not benefitting the affected respondent 
group. This i8 because other federal or state require-- 
ments or business practices continue the burden. 

Reduction of recordkeeping and 
reportinq burden 

There are 10 claims that reflect actual reductions of 
74 million hours, Respondent burdens were effectively reduced by 
the Departments of Agriculture, Labor, and Health and Human Ser- 
vices by eliminating programs or through reporting and record- 
keeping changes. The Internal Revenue Service (IRS) saved the 
American public million8 of hours by eliminating and simplifying 
line items on tax forms. 8 

Claims resulting in partial reductions 

Four claims totaling 76 million burden hours resulted in 
some actual burden reductions for the American public; however, 
based on our review criterion, the real burden reduction is not 
as much as claimed. For example, OMB claimed that the Department 
of Transportation (DOT) reduced the total 11.1 million hours of 
burden originally counted in the baseline by modifying its regu- 
lations to give driver8 the option of eliminating certain data 
requirements from its Driver Duty Status Record+. In calculating 
the burden reduction, DOT assumed that 50 percent of the drivers 
would opt for the simplified recordkeeping requirement. DOT pro- 
gram officials told us, however, that most drivers are continuing 
to maintain the old records because the industry has made the old 
record a standard business practice. 

Also, IRS, while simplifying some of its forms, transferred 
the spaces for calculating items, such as "All Saver8 Certifi- 
cates," from the related form onto worksheets or into the in- 
struction booklets. It also claimed a reduction of 2.6 million 
hours by eliminating the Schedule TC (Tax Computation). However, 
these calculations must still be completed by the taxpayer. We 
see only limited reductions in the burden on the American public 
from actions such as these. . 

Claims not resulting in a 
federal burden reduction 

Three claims and part of a fourth claim totaling about 
62 million hours have not resulted in any reduction in the fed- 
eral paperwork burden imposed on the public. The burden has not 
been reduced because (1) the requirement will periodically recur, 
(2) the original estimate was in error, or (3) the burden reduced 
was not federally imposed. 
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0~ claimed a 27.9.million-hour burden reduction for the De- 
partment of Commerce'8 "1980 Census of Population and Housing." 
Because the cen8us was last conducted in April 1980 (the same 
year OMB established the burden baseline), it wa8 included in the 
1984 Information Collection Budget as a major burden reduction. 
However, the census is a constitutionally mandated decennial re- 
Port, so the burden will recur in 1990, which OMB has recog- 
nized. When questioned about the recurring burden, OIRA offi- 
cials stated that a burden reduction had occurred because 
approval of the 1980 census form had expired. Since the reduc- 
tion does not reflect a change in the burden between the 1970 and 
1980 decennial censuse8 and no federal burden has been eliminated 
because it will recur in 1990, we believe this action should more 
appropriately be classified as an adjustment to the baseline 
instead of a burden elimination. 

In the second case, on one of the DOT claims, about 
17.8 million hours in claimed reductions was counted twice. We 
found that both the National Highway Traffic Safety Administra- 
tion (NHTSA) and the Federal Highway Administration (FHWA) sub- 
mitted burden estimates for the collection of the same informa- 
tion. That information was used to establish the baseline in the 
1981 Information Collection Budget. OKRA officials told us that 
they did not detect this duplication because two different desk 
officers handled these agencies. Officials of both agencies 
acknowledged the burden estimates.and subsequent claims should. 
have tptalled 35.6 million hours, with 17.8 million allocated to 
each agency. This interagency duplication caused the burden . 
baseline to be overstated by 17.8 million hours, which subse- 
quently was claimed a8 a burden reduction by NHTSA. 

In the third case, physicians were required to submit Medi- 
care claim forms to the Health Care Financing Administration. 
In'addition, they submitted claim forms required by private 
insurance companies in cases of multiple insurance coverage. 
Based on a cooperative action of the Health Care Financing Admin- 
istration, the American Medical Association, and the states, a 
uniform health insurance claim form has been developed 'and is 
currently in use by Medicare and health insurance companies. 
This uniform claim consolidated Medicare and the third party 
insurer information onto one form, thus eliminating the need for 
physicians to complete multiple insurance forms in cases of 
multiple billing. In these cases, the uniform claim procedures 
clearly allow the physician to complete fewer different types of 
forms, thereby reducing paperwork burden. The federal burden, 
however, has not been reduced because the Health Care Financing 
Administration continues to require physicians to submit the same 
Medicare information as before. 

. 

Finally, "Emergency Reports from Nuclear Licensees" is a re- 
porting requirement imposed by the Nuclear Regulatory Commission 
(NRC). When an emergency situation occurs, a report describing 
the emergency is filed with NRC. This report is evaluated and, 
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if NRC determines that the reported emergency situation has im- 
mediate, significant implications for other nuclear power plants, 
then NRC may require these other nuclear licensees to perform 
specific tests and submit emergency reports on the results of the 
tests. 

The initial burden for these emergency reports was desig- 
nated at 7.5 million hours based on the amount of emergency 
reports occurring before 1980. As of March 1982, only four emer- 
gency situations requiring reports had occurred. Based on the 
infrequent need for the reports, the burden estimate was reduced 
to 1 million hours. A reduction was claimed in the 1984 Informa- 
tion Collection Budget for the difference of 6.5 million hours. 
In this case, this burden change is not based on government 
action taken to alleviate an imposed federal burden. Instead, it 
is the result of a reduced occurrence of emergency reporting 
situations leading to a decreased number of reports. 

Federal requirement removed but 
some burden remains for other reasons 

Ten burden reduction claims totaling about 173 million 
hours, including the duplicative claim previously discussed, re- 
sulted from the removal of federal recordkeeping requirements. 
However, other federal or state requirements or business prac- 
tices, resulted in minimal change in the burden imposed on the 
affected respondent groups. These claims were affected by a 
policy decision to revise the definition of burden contained in 
OIRA's paperwork management regulations for the purpose of pre- 
paring burden estimates. Had this policy and burden definition 
been in effect when the burden baseline was established, most of 
these burden hours would not have been included in the baseline. 

The new policy and definition states that burdens (1) in- 
curred by persons in the normal course of their activities (e.g., 
in compiling and maintaining business records! or (2) resulting 
from the collection of'the same information by both a federal 
agency and a unit of state or local government, will be excluded 
from the burden if the agency demonstrates that the requirement 
would be imposed even in the absence of a federal requirement. 

Seven DOT claims totaling 88.1 million hours were based on 
eliminating federal reporting and recordkeeping requirements per- 
taining to highway safety programs. OIRA officials believe these 
seven claims are burden reductions because they are based on 
DOT's deregulation of the Highway Safety Program Standards which 
left the states operating their own highway safety programs. 
Although DOT's action to deregulate the program has relieved the 
federal reporting and recordkeeping requirements, since the 
states continue to require and maintain the same information, we 
believe this action has achieved little reduction in paperwork. 
DOT has proposed replacing those requirements with rules mandat- 
ing that each state shall have a highway safety program. The 
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rules outline the minimum reporting and recordkeeping require- 
ments that the states would have to comply with. 

In another instance, the Federal Communications Commission 
(FCC) revised its rules in 1981, eliminating the requirement that 
broadcast stations maintain program logs. Program logs had been 
used by FCC in determining whether broadcast stations performed 
in the public interest. However, many radio stations continue to 
maintain these logs as a general business practice and because 
court action following FCC’s rule revision requires.stations to 
periodically report on their public service broadcasting; the 
logs furnish stations a tool for reporting such information. 

Two National Credit Union Administration (NCUA) claims re- 
sulted from the removal of federal recordkeeping requirements; 
however, a requirement that federal credit unions follow gener- 
ally accepted business practices was imposed. Based on the OMB 
policy change permitting agencies to exclude reporting and rec- 
ordkeeping requirements from their burden estimate when such re- 
quirements are also a generally accepted business practice, NCUA 
claimed a 67.5.million-hour burden reduction. An NCUA official 
told us, however, that credit unions continue to maintain essen- 
tially the same records as before the deregulatory action. 

In a 12.3-million-hour NCUA claim eliminating the require- 
ment federal credit unions follow the accounting manual, some de- 
regulation has occurred. However, regulations remain in effect 
requiring federal credit unions to.adhere to general business 
practices and accounting principles. The other NCUA claim, re- 
garding lending policies (recordkeeping), involved a federal rec- 
ordkeeping requirement based on NCUA regulations that prescribed 
the .forms and procedures through which federal credit unions lend 
to their members. Following changes to the regulations, NCUA 
claimed a total burden elimination of 55.2 million hours. Not- 
withstanding these rule changes, remaining NCUA regulations re- 
quire the maintenance of loan records according to a minimum 
standard of generally accepted business practice, and federal 
credit unions continue to maintain loan files which are subject 
to review by NCUA examiners. 

Since the federal government requires adherence to the 
business practice standard and since federal credit unions are 
subject to NCUA review, some of the federally imposed burden has 
not been eliminated. 

OIRA DESK OFFICER EFFORT ON 
TASKS RELATED TO THE ACT 

Because OIRA does not maintain time records distinguishing 
between that portion of OIRA desk officers' time spent on Paper- 
work Reduction Act duties and that which is not, we could not 
objectively determine the extent to which desk officers are 
spending their time on act responsibilities. Nevertheless, the 
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available evidence suggests they are spending a substantial por- 
tion of their time carrying out tasks related to the act. The 
desk officers responsible for agencies with the 27 major burden 
reduction claims subjectively estimated they spend about 80 per- 
cent of their time on various aspects of the act. 

Desk officers are located in three of the five OIRA 
branches, but staff members in the other two branches are also 
involved in tasks related to the act, so we used other measures 
to gauge the extent to which OIRA was devoting its time to these 
tasks. One such measure is the progress being made to implement 
the tasks specified in the act. We last reported on OMB's imple- 
mentation of the act in April 1983. Since then, OIRA has made 
progress in carrying out more of the 39 tasks stipulated in the 
act, even though OIRA's staffing has remained at about 76 to 80 
since October 1982. 

With respect to the staff resources applied to carry out act 
responsibilities, we observed that: 

--OIRA's staffing has remained at about 76 to 80 positions, 
although we estimated in March 1980 that about 120 posi-. 
tions would be required for effective and timely implemen- 
tation of ‘the act. 

--OIRA has initiated action on 38 of the 39 tasks, though 
much remains to be done to fully implement the act and to 
achieve the benefits envisioned. 

--As of our April 1983 report, the statistical policy office 
had been abolished and the remaining statistical staff 
were combined with staff having primary responsibility for 
performing regulatory analysis work. The statistical 
policy office was established in late 1983 and; as of 
August 1984, 7 staff are assigned. However, when the 
function was transferred to OIRA in August 1981 under the 
act, 15 staff members were assigned to carry out the sta- 
tistical policy functions. 

CONCLUSIONS 

OIRA is addressing almost all of the tasks required by the 
act, but its levels of achievement and involvement vary. It has 
made progress on a broader range of tasks than was apparent when 
we reported in April 1983 even though it is not playing the 
central leadership role in all functional areas as envisioned by 
the act. 

With regard to its policysetting responsibilities, OIRA has 
now permitted agencies ample time-03 years--to experiment in im- 
plementing different provisions of the act. It should now pro- 
ceed in developing updated policies and guidance clearly estab- 
lishing expectations on all IRM areas covered by the act. In 
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this regard, comments received from the agencies on the proposed 
OMB policy circular on federal information management should be 
used as a guide in determining areas where additional guidance 
should be provided. One of the suggestions was to establish and 
issue overall IRH-related guidance. We believe this is a neces- 
sary step in view of the act's requirement that the policies, 
principles, standards, and guidelines were to be uniform, consis- 
tent, and integrated. 

OIRA's implementation of the control and coordination 
mechanisms under the act has made a difference in the federal 
paperwork burden that the government imposes on the American 
people, but its effect has been overstated. More requirements 
are under control now than in the past and OIRA continues to 
bring additional requirements under the act's controls. OIRA'S 
review of the budget segments on information technology acquisi- 
tions and statistical activities has permitted priority areas to 
be identified for further study. 

In carrying out its review, reporting, and oversight tasks, 
OIRA is participating in joint management reviews. While the 
management review approach provides a broad perspective of 
selected agency information-related activities, at the time we 
completed 'our review, it was not clear whether OMB plans to re- 
port the results of these management reviews to the Congress in 
fulfilling its obligation to report the results of IRM reviews it 
performs under the act. The results of the management reviews 
for issues related to information management activities under 
study by OMB and the agencies could be provided to the congres- 
sional committees as specified in the act to permit their 
oversight. 

We believe specific IRM improvements identified during the 
management reviews may further the objectives of the act. We 
also believe that linking proposed improvements to the budget 
should help overcome problems that have resulted in the failure 
of previous management improvement efforts.‘ Since this is the 
first year OIRA has participated in the management review pro- 
cess, it is too early to tell whether accomplishments will be 
achieved. OMB will, however, need to exercise care and track 
these improvements closely to insure they are effectively imple- 
mented by the agencies. 

. 

Because OIRA and the OMB management staff have been working 
cooperatively on management reviews of areas covered by the act, 
we perceive no conflict at this time between the Reform 88 effort 
and OIRA's activities. 

The American people have realized millions of hours of 
paperwork burden reductions; however, not as much as OMB claims. 
While deregulatory actions have been taken by agencies to elimin- 
ate federal recordkeeping requirements, the affected respondent 
group's burden has, in some instances, remained essentially the 
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same. This is because of requirements imposed by state or local 
governments or federal requirements that recordkeeping be main- 
tained as a common business practice. OMB's criteria allowed 
agencies credit for some burden reductions where the public has 
realized no reduced burden. We believe these claims would more 
appropriately be reflected as adjustments to the burden 
baseline. 

OMB desk officers say they are spending most of their time 
on tasks related to the act. However, we cannot determine the 
specific distribution of their time because records with such 
detail are not maintained. 

RECOMMENDATIONS TO THE CONGRESS 

In view of OIRA's progress to date in implementing the ob- 
jectives of the Paperwork Reduction Act, we recommend that fund- 
ing for the act and OfRA be reauthorized. We also recommend 
that, in its deliberations, the Congress and the appropriate con- 
gressional committees explore with the OMB Director whether 
OIRA's progress to date meets congressional expectations.and 
whether additional resources should be approved to speed progress 
in implementing the act. 

RECOMMENDATIONS TO 
THE OMB DIRECTOR 

We recommend that the Director of OMB direct OIRA to: 

--Take prompt action to provide clear, updated, written 
guidance to the agencies for implementing their responsi- 
bilities in all areas covered by the act, including the 
areas of information technology, statistics,'privacy, and 
records management. 

--Establish time frames for limiting further experimentation 
by agencies in implementing the act and, after a timely 
evaluation of the initiatives, establish 'guidance for all 
agencies to follow. 

--Inform the appropriate congressional committees of how it 
intends to meet its obligation under the act to report the 
results of IRM reviews to them. 

. 

--Claim as burden reductions only actual reductions of fed- 
eral burden imposed on the affected respondent groups. 

. 

As arranged with your office, unless you publicly announce 
its contents earlier, we plan no further distribution of this 
report until 30 days from its date. At that time we will send 
copies to the Director of the Office of Management and Budget and 
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to other interested parties, and will make copies available to 
others upon request. 

Sincerely yours, 

Acting Comptrolle 
of the 

Enclosures - 2 

1 



ENCLOSURE I ENCLOSURE I 

Ot’lB’S TAKKS MD BESPONSIBILITIES UNDER 

POLICYSETTING/GUIDANCE 

t 5 1~8~ psperwork 
msnsgenent g u Ldsnce 

12 Develop record8 
retention standsrds 

13 Develop ADP snd 
telecomaunicstions 
policy 

11 Revitalize Federal 
Informstion Pro- 
cessing (PIPS) 
standards develop 
ment 

21 Dovelop #and coor- 
dinate ststisticsl 
pOliCi.8 

23 Develop guidsnce 
on informstion dis- 
closure, conf idan- 
tiality, l d 
85curity 

25 Develop guidsncs 
on agency senior 
official8 

26 Develop guidance 
on agency reviews 
(self-s8re8sment8) 

29 Coordinate/make 
uniform informstion 
policies and 
practices 

33 Estsblish audit 
rtandsrdo for 
fnformstion systems 

34 Assign responsi- 
bility for multi- 
agency audits 

CONTROL/COORDINATION 

I 1 

2 

4 

7 

8 

9 

10 

11 

14 

15 

16 

18 

20 

22 

31 

Establish burden 
reduction go&l8 

Carry out reports 
clearance process 

Delegate clesr- 
ante authority to 
agencies 

Dsvelop/operatc 
Federal Informa- 
tion Locator 
Syrtem (FILS) 

Augment PILS: 
include major 
holdings 

Identify dupli- 
cate information 
collections 

Designate cen- 
tral infornstfon 
collection 
agencies 

Direct oharing 
of information 

Overset ADP snd 
ttlecommunication8 
acquisitions 

Develop S-year ADP 
and telecommunica- 
tions plan 

Enforce PIPS 
standard8 

Promote. we of 
information 
technology 

Develop long- 
range statistical 
plans 

Coordinate 
records management 
with other IBM 
activitits 

Identify produc- 
tivity initiative0 
using information 
technology 

BBVIBw/ 
REPOP.TING/OVERSIGKT 

I 3 Complete action on 
Co2mission on Federal 
Paperwork rtcommenda- 
tions 

6 Propose legislative 
change8 to improve 
government IRM 
activities 

19 Settle Brooks Act 
dispute8 between GSA 
and agencies 

24 Propose legislative 
chsnges to remove Ln- 
consistencies in pri- 
vacy, confidentiality, 
disclosure 

27 Review agency IBH sc- 
tivitits at least once 
every three years and 
report results to the 
Congress 

28 Obtain GSA assistanct 
in reviewing agency 
activitits 

30 Overset information 
research practices 

32 Provide annual re- 
port to the Congress 
on act implementation 

ADWINISTBATION 

35 Organize Office of 
Informstion and Begu- 
tory Affairs (OIEA) 

36 Delegate f unction8 
to OIRA 

37 Transfer personnel 

38 Establish OIkA 
appropriations 

39 Provide GAO tcctss 

to OHB records 

NOTE t The number8 8hown sbove are for reference purposes and refer to the 
task numbers a8 listed in appendix I of GAO’s report entitled 
Implementing The Paperwork Reduction Act: Some ProgrtIs, But Rany 
Problems Remain (CAO/GGD-83-35; Apr. 20, 1983) . 
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ENCLOSURE II ENCLOSURE II, ,- 

Noter 

hmPort'bb1. Claim8 
ROpOrt of Children Nutrition Oper8tionr USDA 16.2 
Guldrlinr for ?inanCial Mgt. cost Beeed 

Accountability Syrtrn USDA 17.7 
Employee Bu8in.m Expenoer IRS 7.6 
Wage and Tax Statement8 and Tranrmittal 

of Income Tax Statement8 IRS 7.5 
Title XX Social Service8 Reporting HHS 5.0 
U.S. Corporate InCOme Tax Return IRS 4.1 
Individual fncoae Tax Return (104OA) IRS 4.0 
Annual Report of Revenue and Coat USDA 3.4 
CCTA Grant Application and Reporting DOL 
WIC Program RequlatOry Reportinq USDA :*; 

Subtotal e 

Wtially Supportable Claim@ 
Idiid 11 T Return (1040) 
*Carterly’ FeEiT TZ Return 

IRS 30.9 
IRS 26.9 d” 

Drivers Duty Stbtu8 Record ' DOT 11.1 c 
U.S. Partnership Return of Income- 

Partner’ 8 Sh&re IRS 
Subtotal a' 

Ionsupportable Claim8 
1960 Cenmur of Population and Housing DOC 27.9 4 
Accident Invertiqation and Reporting DOT l7.S l ,f 
Request for Medicare Payment HHS 8 
0erpenCy Reports from Nuclea Licenreer NRC 2: 

Subtotal me 

l derbl Reauirenent Removed But Some Burden 
.emainr for Other Reraonr 

Lending Policier (Recordkeeping) 
. 

NCUA 55.2 
Periodic MOtOr Vehicle In8pection DOT 31.5 :,c 
Highway Traffic Accident Datb DOT 18.0 b,c 
Accident Invertiqation and Reporting DOT 17.0 b,c,f 
t.H. Broadcarting Logging Requirements FCC 17.1 c 
Accountinq Manual for Federal Credit Unions NCUA 12.3 
Motor Vehicle RegiBtrAtiOn DOT 9.6 i,C 
Highwhy Inventory D&ta DOT 4.0 b,c 
Highway Traffic Volume Data DOT bc 
Dr iver Licenr inq DOT :*i b:c 

Subtotal WC7 

TOTAL 384.2 

ABBREVIATIONS 

USDA - Department of Agriculture 
IRS- Intern&l Revenue Service 
m - Department of Realth and 

Suman Service8 
DOL - Department of Labor 

WC - Department of Commerca 

m - Department of Transportation 

m l Nuclear Requlbtory 
Commission 

NCUA - Nbtional Credit Union 
Adminirtration 

pee - Peder@l Communicationa 
Cossni8sion 

a Federal burden not eliminated; will recur periodically or ia being 
shifted to other forma, worksheets, or scheduler. 

b Poderal information requirement ha8 been biBapproved by OMB, but 
regulation8 remain in effect. 

c Federal requirement aerequlrted but, due to Itate, locbl gOVerIIWntt 
or business prectice, the burden continuem, 

d Error in calculating federal burden reduction 
l Coderal burden was initially recorded erroneously or estimated too 

high. 
f These two items were reported aa one claim. 

. 
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