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Why We Did this Review

The Supplemental Appropria-

tions Act of 2008 gave the Census

Bureau an additional $210 mil-
lion to help cover spiraling 2010
decennial costs stemming from
the bureau’s problematic efforts
to automate major field opera-
tions via handheld computers,
major flaws in its cost-estimat-
ing methods, and other issues.
The act’s explanatory statement
required the bureau to submit to
the Senate and House Commit-
tees on Appropriations a detailed
plan and time line of decennial
milestones and expenditures,
and a quantitative assessment of
associated program risks within
30 days.

OIG was also required to provide
quarterly reports on the bureau’s
progress against this plan. The
objective of this report was to
determine the limitations in

the bureau’s ability to oversee
the systems and information for
tracking schedule activities, cost,
and risk management activities.

Background

Since first conducted in 1790,
the constitutionally mandated
decennial census field activities
have largely been administered
via paper and pencil. The 2010
Census plan included significant
expansion of automation, using
handheld computers to verify
addresses (address canvassing),
conduct in-person surveys with
households that did not return

their questionnaires (nonresponse

follow-up), and collect data from
a nationwide sample to evalu-
ate the accuracy of the decennial
count (coverage measurement).
Nonresponse follow-up is the
most expensive and
labor-intensive operation of the
decennial census. Increasing
costs and automation problems
prompted the bureau’s decisions
to abandon the handheld
computers for nonresponse
follow-up and coverage
measurement operations, but to
still use the handheld computers
for address canvassing.
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What We Found

In our review, we discovered that the bureau’s ability to effectively oversee decennial
progress has long been hampered by inherent weaknesses in its systems and information for
tracking schedule activities, cost, and risk management activities. The overarching problem
is that these systems and information are not integrated in a manner that allows for effective
program management measured against earned value metrics—in other words, the bureau
does not have a direct link between the schedule of specific activities, the cost of those
activities, and the work actually accomplished. This makes it difficult to forecast cost
overruns and underruns because of this inability to generate earned value measures.

The bureau implemented a risk management process that was an improvement over the prior
decennial, but issues remain. Specific limitations that impact the bureau’s management of
the decennial census include the following:

* not using critical path management

*  no thorough up-front review of project start and end dates

* limited integration of major contractor activities

* o integration of schedule activities and budget plan/expenditure information
* unreliable cost estimate

+ lack of transparency in use of contingency funds

+ lack of systematically documented program and funding decisions

+ risk management activities that are behind schedule

* varying quality and content of mitigation plans

In addition, we found that the bureau did not clearly and accurately report on the status of
the risk associated with the Field Data Collection Automation (FDCA) system, which
includes the handheld computers, and ceased reporting it as a key issue in the

Monthly Status Report (MSR), even though the issue had not been adequately resolved.

What We Recommended

This report does not provide recommendations. We will forward in a separate document to
the Census Bureau recommendations based on our work, which include

+ strengthening its process for preparing and reviewing MSRs to ensure that all key
issues and significant risks—as well as other information—are fully and accurately
reported;

+ for the 2020 Census, using its project management software to integrate planned
budget and expenditure information with schedule activities to better track the
status of available funds, forecast impending overruns and underruns so that
funds can be reallocated promptly, and improve the transparency of decennial
status to oversight and stakeholders; and

+ for the 2020 Census, developing a robust and transparent process to document
significant decisions and trade-offs in order to understand estimated costs.
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The Honorable Alan B. Mollohan

Chairman

Subcommittee on Commerce, Justice,
Science and Related Agencies

Committee on Appropriations

U.S. House of Representatives

Washington, D.C. 20515

Dear Mr. Chairman:

This report responds to the requirement of the Supplemental Appropriations Act of 2008 to
report on a quarterly basis the status of 2010 Census operations. The act gave the Census Bureau
an additional $210 million to help cover escalating 2010 decennial costs and required the bureau
to submit to the Senate and House Committees on Appropriations a detailed plan and time line of
decennial milestones and expenditures, and a quantitative assessment of associated program risks
within 30 days. It further required the Office of Inspector General to provide quarterly reports on
the bureau’s progress against this plan. Census completed its baseline submission in May 2009.

Our first quarterly report focuses on key limitations in the bureau’s ability to oversee the systems
and information for tracking schedule activities, cost, and risk management activities for the
2010 Census. Our review found a number of limitations to effective oversight, including lack of
integration of schedule activities and budget plan/expenditures, an unreliable cost estimate for
the decennial census, delayed risk management activities, and lack of transparency in monthly
status reports.

We will issue a separate memorandum to the Census Bureau director containing
recommendations to address issues identified as a result of our fieldwork. We have sent identical
letters to Representative Frank R. Wolf, Senator Barbara A. Mikulski, and Senator Richard C.
Shelby.

If you have any questions, or if we can be of further assistance, please do not hesitate to contact
me at (202) 482-4661.

Sincerely,
Tt . Jern

Todd J. Zinser
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Cc:

Representative Patrick J. Kennedy
Representative Chaka Fattah
Representative Adam Schiff
Representative Michael Honda
Representative C.A. “Dutch” Ruppersberger
Representative Peter J. Visclosky
Representative Jose E. Serrano
Representative David R. Obey, Ex Officio
Representative John Abney Culberson
Representative Robert B. Aderholt
Representative Jo Bonner

Representative Jerry Lewis, Ex Officio
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The Honorable Frank R. Wolf

Ranking Member

Subcommittee on Commerce, Justice,
Science and Related Agencies

Committee on Appropriations

U.S. House of Representatives

Washington, D.C. 20515

Dear Representative Wolf:

This report responds to the requirement of the Supplemental Appropriations Act of 2008 to
report on a quarterly basis the status of 2010 Census operations. The act gave the Census Bureau
an additional $210 million to help cover escalating 2010 decennial costs and required the bureau
to submit to the Senate and House Committees on Appropriations a detailed plan and time line of
decennial milestones and expenditures, and a quantitative assessment of associated program risks
within 30 days. It further required the Office of Inspector General to provide quarterly reports on
the bureau’s progress against this plan. Census completed its baseline submission in May 2009.

Our first quarterly report focuses on key limitations in the bureau’s ability to oversee the systems
and information for tracking schedule activities, cost, and risk management activities for the
2010 Census. Our review found a number of limitations to effective oversight, including lack of
integration of schedule activities and budget plan/expenditures, an unreliable cost estimate for
the decennial census, delayed risk management activities, and lack of transparency in monthly
status reports.

We will issue a separate memorandum to the Census Bureau director containing
recommendations to address issues identified as a result of our fieldwork. We have sent identical
letters to Representative Alan B. Mollohan, Senator Barbara A. Mikulski, and Senator Richard
C. Shelby.

If you have any questions, or if we can be of further assistance, please do not hesitate to contact
me at (202) 482-4661.

Sincerely,

Tosd(]. Qewn
Todd J. Zinser
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The Inspector General
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The Honorable Barbara A. Mikulski

Chairwoman

Subcommittee on Commerce, Justice,
Science and Related Agencies

Committee on Appropriations

United States Senate

Washington, D.C. 20510

Dear Madam Chairwoman:

This report responds to the requirement of the Supplemental Appropriations Act of 2008 to
report on a quarterly basis the status of 2010 Census operations. The act gave the Census Bureau
an additional $210 million to help cover escalating 2010 decennial costs and required the bureau
to submit to the Senate and House Committees on Appropriations a detailed plan and time line of
decennial milestones and expenditures, and a quantitative assessment of associated program risks
within 30 days. It further required the Office of Inspector General to provide quarterly reports on
the bureau’s progress against this plan. Census completed its baseline submission in May 2009.

Our first quarterly report focuses on key limitations in the bureau’s ability to oversee the systems
and information for tracking schedule activities, cost, and risk management activities for the
2010 Census. Our review found a number of limitations to effective oversight, including lack of
integration of schedule activities and budget plan/expenditures, an unreliable cost estimate for
the decennial census, delayed risk management activities, and lack of transparency in monthly
status reports.

We will issue a separate memorandum to the Census Bureau director containing
recommendations to address issues identified as a result of our fieldwork. We have sent identical
letters to Senator Richard C. Shelby, Representative Alan B. Mollohan, and Representative
Frank R. Wolf.

If you have any questions, or if we can be of further assistance, please do not hesitate to contact
me at (202) 482-4661.

Sincerely,

T 3

Todd J. Zinser
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Cec:

Senator Daniel Inouye
Senator Patrick Leahy
Senator Herb Kohl
Senator Byron Dorgan
Senator Dianne Feinstein
Senator Jack Reed

Senator Frank Lautenberg
Senator Ben Nelson
Senator Mark Pryor
Senator Judd Gregg
Senator Mitch McConnell
Senator Kay Bailey Hutchison
Senator Sam Brownback
Senator Lamar Alexander
Senator George Voinovich
Senator Lisa Murkowski
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The Inspector General
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August 6, 2009

The Honorable Richard C. Shelby

Ranking Member

Subcommittee on Commerce, Justice,
Science and Related Agencies

Committee on Appropriations

United States Senate '

Washington, D.C. 20510

Dear Senator Shelby:

This report responds to the requirement of the Supplemental Appropriations Act of 2008 to
report on a quarterly basis the status of 2010 Census operations. The act gave the Census Bureau
an additional $210 million to help cover escalating 2010 decennial costs and required the bureau
to submit to the Senate and House Committees on Appropriations a detailed plan and time line of
decennial milestones and expenditures, and a quantitative assessment of associated program risks
within 30 days. It further required the Office of Inspector General to provide quarterly reports on
the bureau’s progress against this plan. Census completed its baseline submission in May 2009.

Our first quarterly report focuses on key limitations in the bureau’s ability to oversee the systems
and information for tracking schedule activities, cost, and risk management activities for the
2010 Census. Our review found a number of limitations to effective oversight, including lack of
integration of schedule activities and budget plan/expenditures, an unreliable cost estimate for
the decennial census, delayed risk management activities, and lack of transparency in monthly
status reports.

We will issue a separate memorandum to the Census Bureau director containing
recommendations to address issues identified as a result of our fieldwork. We have sent identical
letters to Senator Barbara A. Mikulski, Representative Alan B. Mollohan, and Representative
Frank R. Wolf.

If you have any questions, or if we can be of further assistance, please do not hesitate to contact
me at (202) 482-4661.

Sincerely,

T 3~

Todd J. Zinser
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Introduction

The Supplemental Appropriations Act of 2008,
enacted June 30, 2008, gave the Census Bureau
an additional $210 million to help cover
spiraling 2010 decennial costs stemming from
the bureau’s problematic efforts to automate
major field operations via handheld computers,
major flaws in its cost-estimating methods, and
other issues. The act’s explanatory statement
required the bureau to submit to the Senate and
House Committees on Appropriations a detailed
plan and time line of decennial milestones and
expenditures, and a quantitative assessment of
associated program risks within 30 days. It
further required OIG to provide quarterly
reports on the bureau’s progress against this
plan. After encountering delays in preparing a
plan, Census completed its baseline submission
requirements to Congress in May 2009. It
consisted of key issues, program milestones,
expenditures, program risks, and the overall
status of the decennial. This information and
subsequent updates of the bureau’s progress are
the measures we reviewed in preparation of our
first quarterly report.

Automating Census Field Operations

Since first conducted in 1790, the
constitutionally mandated decennial census
field activities have largely been a paper-
based operation. The 2010 Census plan
included significant expansion of
automation, using handheld computers to
verify addresses (address canvassing),
conduct in-person surveys with households
that did not return their questionnaires
(nonresponse follow-up), and collect data
from a nationwide sample to evaluate the
accuracy of the decennial count (coverage
measurement). Nonresponse follow-up is the
most expensive and labor-intensive
operation of the decennial census. Increasing
costs and automation problems prompted
the bureau’s decisions to abandon the
handhelds for nonresponse follow-up and
coverage measurement operations, but to go
forward with their use for address
canvassing.

An accurate census count is critical: the
results are used to apportion legislative
districts at the federal and state levels and
distribute more than $300 billion annually in
federal domestic assistance to local, state,
territorial, and tribal governments.

Our first quarterly report highlights the limitations in the Census Bureau’s ability
to oversee the systems and information for tracking schedule activities, cost, and
risk management activities. Future reports will focus on cost, schedule, and risk
management issues relevant to the life-cycle activities during the reporting period.

Background

The bureau was unable to submit its detailed plan within the required 30 days after
enactment of the Supplemental Appropriations Act of 2008. This delay occurred
because completion of the plan was predicated on modification of the Field Data
Collection Automation (FDCA) contract to reflect the diminished role for the
handhelds and other reductions in contractor support. Census had planned to have
FDCA revised by the end of July 2008 and to complete the reformulated decennial
plan soon thereafter. However, the contract modification was not completed until
November 2008. In January 2009, the Department of Commerce submitted
information intended to satisfy the act’s requirement to the House and Senate
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Appropriations subcommittees! with jurisdiction over Commerce, but the
subcommittees subsequently notified the bureau that the information was
inadequate (see appendix A for the subcommittees’ letter). They asked for a new
submission and further directed Census to immediately begin reporting monthly on
its progress against the revised plan.

Census officials met with the House and Senate subcommittees’ staff on April 16,
2009, and May 6, 2009, respectively, to review reports bureau managers use to
oversee cost, schedule, and risks for the 2010 program. One of these reports—the
Monthly Status Report (MSR)—contains high-level details on, among other things,
program status, milestones, budget versus expenditures, and key issues and risks,
and is used to brief senior Census and Commerce managers as well as OMB. The
bureau presented the February and March 2009 MSRs to the subcommittees.

OIG Oversight Pursuant to the Act

We have been monitoring the bureau’s replanning efforts, closely reviewing
decennial activities and materials regarding the 2010 schedule and the bureau’s
progress against key milestones, program-level risk management, and the FDCA
contract (see appendix B for a discussion of our objectives, scope, and methodology).
The MSRs have supplemented and further informed our oversight.

This quarterly report has three areas of focus: chapter 1, which describes several
long-standing systemic limitations in the bureau’s decennial management systems
that continue to impact its program management; chapter 2, which details our
observations on the status of risk management planning; and chapter 3, which
presents our observation about needed improvements to the accuracy of reporting in
the MSR. Figure 1 on the following page presents the 2009 decennial schedule;
appendix C presents the bureau’s life-cycle schedule for 2010 decennial activities
through 2013.

1 Senate and House Subcommittees on Commerce, Justice, Science and Related Agencies.

US Department of Commerce 01G-19791-1
Office of Inspector General 2 August 2009
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Figure 1. 2009 Census Life-Cycle Schedule Chart (as of March 18, 2009)
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Chapter 1

Limitations in Census Program Management Systems Reduce the
Usefulness and Reliability of Management Information

The Census Bureau’s ability to effectively oversee decennial progress has long been
hampered by inherent weaknesses in its systems and information for tracking
schedule activities, cost, and risk management activities. The overarching problem
is that these systems and information are not integrated in a manner that allows
for effective program management measured against earned value metrics: the
bureau is unable to measure cost, schedule, and performance? in an integrated or
holistic way (earned value) in support of the entire decennial against its plans for
all individual components in the 2010 life cycle. In other words, the bureau does not
have a direct link between the schedule of specific activities, the cost of those
activities, and the work actually accomplished, thus making it difficult to forecast
cost overruns and underruns because of this inability to generate earned value
measures. For example, a cost area may appear to be under budget when in reality
the money spent to date only accomplished a fraction of the planned work to be
performed. On the other hand, a cost area may appear to be on budget, yet the
money spent to date accomplished more work than planned. As a result, the bureau
could either end up spending 100 percent of its budget but only completing 75
percent of its activities, or it could complete 100 percent of its activities while
having spent only 75 percent of its budget.

OMB Circular A-11 requires that earned value management (EVM) be used as a
project (investment) management tool to effectively integrate the investment scope
of work with schedule and cost elements for investment planning and control of
major assets. Because EVM supports effective planning and control, it is beneficial
to the management of any major program, particularly a large, complex program
like the decennial census. A schedule that is aligned with the budget and scope of
work would give Census the ability to combine progress measurements in a single
integrated system and provide an early warning of cost, schedule, and performance
variances from the management plan. As the EVM standard states, “Without
earned value, one can only compare planned expenditures with how much has been
spent, which does not provide an objective indication of how much of the planned
work was actually accomplished.”3

The Census Bureau acknowledges its limitation of not implementing an EVM
approach to manage the 2010 Census and told us it recognized mid-decade that the
lifecycle budget structure adopted at the beginning of the decade was poorly suited

Z Performance refers to activity outputs such as physical products produced, milestones or technical
performance goals achieved, and other indicators that will be used to measure progress.

3 Government Electronics and Information Technology Association, EIA-748B, Earned Value Management
Systems, Arlington, VA, June 2007.

US Department of Commerce 01G-19791-1
Office of Inspector General 4 August 2009



2010 Census: First Quarterly Report to Congress

to EVM integration with the detailed 2010 Census schedule. In an attempt to
compensate, the bureau stated it has implemented processes and mechanisms to
allow it to minimize the risks. However, because the bureau’s processes do not
provide an integrated view of cost, schedule, and performance for all decennial
activities, these efforts, while helpful, cannot fully compensate for the lack of EVM.
A discussion of the bureau’s specific limitations follows.

Project Management Systems and Data Are Not Integrated

Census maintains a schedule of activities for the 2010 Census that encompasses 44
major operations. The bureau’s current schedule (baselined on May 22, 2008), which
was derived from the 2008 dress rehearsal schedule,* is divided into five categories:
planning, logistics, systems, field operations, and assessments, and comprises
approximately 9,400 program- and project-level activities. These activities have
baseline start and finish dates, some of which may begin and/or end early without
affecting the overall schedule.

A small group of staff from the bureau’s
Decennial Management Division maintains | Figure 3. Alert Report Activity Status Codes
overall control of the schedule, but staff

e e - . Red - more than 5 days late
members from 1nd'1V1due_11 'pl'POJect-level — between 1-5 days late
teams across multiple divisions update the Green —on time or early
status of their respective activities weekly. Blue - scheduling late, but low risk of

The schedule 1s monitored and modified missing date

using a commercial project management

Source: Census Bureau

software program that generates “alert
reports” (see figure 2 on the next page) that show the status of decennial activities
(figure 3). The primary alert report used by Census management tracks activities
deemed critical to carrying out the decennial census.5 Changes to the schedule are
made primarily through a formal change request process. These weekly schedule
updates are beneficial to Census managers who need current information to
manage their projects. The Census Integration Group (CIG), composed of bureau
division chiefs, provides primary internal oversight for the schedule. This group
meets weekly to review the status of activities and other issues associated with the
2010 Census and take necessary actions to resolve any delays or problems with the
schedule as noted in the alert reports. Issues it cannot resolve are elevated to the
senior executive Decennial Leadership Group—the decision-making body for
decennial census matters. This group may choose to elevate certain issues to higher
level managers for resolution.

4 The dress rehearsal is a large-scale operational test that starts 2 years before the decennial census and is
supposed to encompass all major operations included in the actual decennial enumeration.

5 The number of critical activities changes as the decennial progresses but has numbered between 50 and 60
activities in recent months.

- ______________________________________________________________|
US Department of Commerce — 0IG-19791-1
Office of Inspector General 5 August 2009
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2010 Census

Figure 2. 2010 Census Alert Report (as of May 26, 2009)
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Census monitors and analyzes the decennial
budget and expenditures at a very high level— Figure 4. 2010 Decennial Frameworks
looking at six areas or “frameworks” (figure 4)—

. . . . 1. P Devel t and
via the MSRs, internal monthly financial T i

. . Management
management reports, and internal cost variance 2. Content, Questionnaires, and
analysis. Within these major areas, there are Products '
over 140 individual projects Census uses to 3. Field Data Collection and Support

. Systems

manage c'os.t. However, thgse prOJec‘Fs do not 4, Automaied Data Collection;
directly tie into the 44 major operations Systems, and Data Capture
representing 9,400 program- and project-level 5. Census Design, Methodology, and

Evaluation
6. Census Test and Dress Rehearsal
Implementation

activities. The bureau primarily uses the
Amended President’s Budget Request (the
baseline for FY 2009 Census expenditures),
MSRs, and Financial Management and Status of | Source: Census Bureau

Funds reports to monitor actual costs against

budget. The monthly Financial Management report is generated by Commerce
Business Systems® and provides monthly and year-to-date budget and cost
information at a summarized project level. The related Status of Funds report
provides a detailed breakdown of the project budget and cost information, explains
significant variances, and estimates the end-of-year position for each project. With
this information, the bureau can estimate costs for each project area and track
expenditures on a monthly basis.

However, these two processes, one for managing schedule activities and the other
for budget and expenditures, operate independently of one another. This precludes
Census managers from tracking actual costs by individual activity, which is needed
to forecast any funding shortages or surpluses. In addition to this weakness, we
identified seven specific project management limitations that impact the bureau’s
management of the decennial census. They are as follows:

e Not using critical path management. The decennial census schedule
encompasses 44 major operations representing 9,400 program- and project-
level activities that span several years. For some operations, more granular
project tasks are not part of this schedule but are monitored independently
by individual project managers. In the Spring of 2009, the bureau’s software
program generated approximately 500 program- and project-level activities
from the schedule as constituting its critical path. A critical path is typically
calculated by the project management software after a comprehensive
baseline review of all activities and represents the group of activities that
must be completed on time or else the entire project is delayed. Managers
typically employ this technique to monitor the progress of critical project

6 Commerce Business Systems, which became operational in October 2003, is the Department’s integrated
financial management system.

US Department of Commerce 01G-19791-1
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activities and to guide the decision-making process for the reallocation of
resources when activities inevitably vary from the planned schedule.

Due to the complex interrelationship of decennial operations, Census
management determined the best approach to managing its schedule of
decennial activities was not to use its software to create a single critical path
encompassing all decennial projects. Further, the level of formal monitoring
varies across projects and members of the CIG employ their experience and
judgment to identify and monitor critical activities affecting multiple projects
in a weekly alert report. The bureau’s schedule of activities for the decennial
census continues to be a work in progress due to operations the bureau has
not yet fully defined and problems it defines as “logic issues.” These issues
combined with the uneven oversight of more granular tasks increase the risk
of Census not accurately identifying activities critical to meeting its schedule.

e No thorough up-front review of start and end dates. When the schedule was
created, project teams did not thoroughly review activity start and end dates
and their relationship to dependent projects to ensure a reasonable schedule.
As a result, activities may have incorrect start and end dates. In addition, the
order of when activities occur may not be correct. Census project teams are
responsible for ensuring that their activities are correct and are working to
make ne