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EXRCUTTIVE SUMMARY

The Management Analysis Division of the Minnesota Department of Administration
was contracted to conduct an assessment of the business office and clerical
support services of the Department of Natural Resources' regional offices.

This report documents that these are well-managed but short-staffed
operations. It contains detailed recommendations regarding staffing and

operational efficiency. Among the most significant recommendations are the
following:

o}

Personnel services should be further decentralized. Professional-level
personnel positions should be created in each regional business office.

With the installation of minicomputers and the development of other
automated systems in the regions, coordination and effective utilization

become a priority. A management information systems coordinator position
should be added in each region.

Most clerks should be assigned to work for one discipline. While retaining
managerial authority for clerical services, regional administrators should
delegate the formal supervision of clerks to the discipline supervisors.

Each region should create an office sexrvices supervisor position which
would supervise a small pool of clerks not assigned to specific
disciplines. The office services supervisor would also coordinate office

systems and clerical training and provide confidential secretarial services
to the regional administrator.

The small clerical pool should include a full-time receptionist and several
other clerks to be assigned as needed within the regional office.

Most part-time clerical positions should be added to the DNR's legislative
complement and upgraded to full time.

The net effect of these and the more detailed staffing recommendations in
the report would be to increase staff in the regions by a total of 35.6

full-time equivalents. This large an increase is consistent with the
documented workload of the regional offices.



The DNR can further enhance its efficiency by a variety of strategies,
including the elimination of duplicate record-keeping, the shift of
personnel and fiscal duties from the individual disciplines to the business
offices and the expanded use of flexible staffing options.
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INTRODUCTION

The Management Analysis Division project team has developed a highly favorable
overall impression of the Minnesota Department of Natural Resources (DNR) and
its regional operations.

Given the DNR's size, complexity, geographic dispersion and competing
constituencies, it is striking how relatively few basic management problems
were identified in the course of this project.

0

staff members, almost without exception, know the mission of the
organization and their role within it. '

Employees at all levels of the organization express strong comitment to
the DNR and its values. Working for the DNR is invariably more than "just
a job."

Intradepartmental communication is impressive. This is the rare state
agency where some employees complain that they get too much information.

Few leadership effectiveness issues exist. No formal effort was made to
solicit such data, but it would have been raised through open-ended
questions had it been a major concern in the regions.

Internal customers of the regional administrative services assessed are, as
a rule, very satisfied with the quality of service provided.

The concepts of customer service and public responsiveness are or are
becoming key values to strive for throughout the organization.

A well-managed agency may take these kinds of successes for granted, but many
public and private organizations simply do not have these basics in place.

The problems which do exist in the DNR appear to be those one might expect in a
large, decentralized organization with a complex matrix structure and a history
of independently operated program divisions.

iii



o Coordination of efforts and development of regional and department-wide
loyalties are bound to be constant challenges.

o Consistency of operations among regions will also be a recurring issue.
(This report cites numerous examples of inconsistent procedures, but it
should be noted that none of the regional differences are causing
dysfunctional operations.)

Management consultants are paid to identify problems and offer recommendations
for improvement. The following report does just that. By its very nature, it
runs the risk of being seen as a critical commentary. This would be a faulty
interpretation.

On balance, the components of the regional offices which were assessed are
healthy and productive and serve the state exceptionally well. Consequently,
no radical changes are being proposed. The recommendations in this report
involve fine-tuning an effective organization.

METHODOLOGY

The management of the Minnesota Department of Natural Resources initiated this
project. They recognized that the scope and quantity of activities being
performed in regional offices have increased in recent years, but that no one
had assessed these increases' impact on staffing needs, customer service levels
and coordination of efforts.

Assistant Commissioner Gene Gere and Financial Management Bureau Administrator
Allen Yozamp contracted with the Management Analysis Division of the Minnesota
Department of Administration to conduct a comprehensive review of these issues
as they relate to regional business office and clerical service functions.

Formal project goals include documenting the status of regional business office
and clerical service functions, compiling data regarding perceptions of
internal customers, compiling data regarding resource allocations, analyzing
coordination issues and making recommendations -in these areas.

The analyst team assigned to the project included Kent Allin, Gail Dekker,
Virginia Dodds and Jeff Rathermel.

The work plan for the project included the following activities:

1. Individual interviews with Key central office personnel.

2. Orientation sessions with regional administrators and business office
managers.

3. Orientation sessions with the involved staff in each region.

4. Individual interviews with all regional administrators, regional

business office managers and business office staff members.
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5. Focus groups or individual interviews involving all regional clerical
staff.

6. Focus groups involving regional supervisors from their perspective as
internal customers of business office and clerical services.

7. Questionnaires documenting clerical activities and internal customer
satisfaction levels.

8. Review of internal documents, including position descriptions and
policy and procedure manuals.

9. Collection of comparative data regarding other state agencies'
activity levels and staffing.

10. Analysis of the information collected.

11. Production and presentation of this report.

Interviews and focus groups in the regions were conducted as follows:

o Region I (Bemidji): March 30-31, 1988

o Region IT (Grand Rapids): May 9-11, 1988

0 Region III (Brainerd): May 5-6, 1988

0 Region IV (New Ulm): April 5-6, 1988

o Region V (Rochester): April 7-8, 1988

o Region VI (metro): March 23-24 and April 15, 1988

The project team ultimately conducted 51 interviews and 16 focus groups.
Sixty=-nine clerical employees and 72 regional supervisors or their designees
participated in focus groups. Throughout the following report, interviews and

focus groups are the source of information used unless otherwise noted.

Completed questionnaires were received from 62 clerical employees and 62
regional supervisors.

The project team acknowledges and commends the level of participation by the
staff and management of the DNR. Significant contributions to this report were
made at all levels of the organization. Special thanks are due to Ellen
Schwandt (Financial Management Bureau) and Pat Burt (Human Resources Bureau)
for their ongoing assistance.

The report is divided into five parts. Part 1 discusses business office issues
common to all regions. Part 2 deals with clerical service issues common to all
regions. Part 3 is a short discussion of commnication and coordination issues



with the central office. Part 4 presents the results of a self-evaluation and
a customer evaluation of business office and clerical services within the
individual regions. Part 5 assesses the staffing needs of the individual
regions.

Tt was necessary to carefully define the scope of this project in order to keep
it manageable. DNR staff members expressed considerable interest in related
issues, such as sub-regional clerical staffing needs, staff civil service
classifications, physical space needs, and the role and responsibilities of
Field Services within regional administration. Some individuals argued that
these were more critical issues for assessment than those under project
inquiry. These issues do appear to merit additional attention. However, they
were not systematically addressed during the data collection phase of the
project and they are not discussed in any detail in this report.

Some of the project team's underlying assumptions were taken from "Management
Study of the Regional and Subregional Structure of the Department of Natural
Resources, " published by the Management Analysis Division in 1984:

o Authority should be delegated as far down in the organization structure as
possible.

o Over-centralization and the creation of too many levels slow

decision-making and result in communication problems and other
organizational inefficiencies.

o There must be clear lines of authority. No employee should report to more
than one line supervisor.

Some additional underlying assumptions should be stated at the outset:

o Regional business offices are an appropriate site for regionally
centralized fiscal and personnel services.

o To the degree possible, fiscal and personnel paperwork and record-keeping
responsibilities belong in the regional business offices rather than with
the regional program divisions and bureaus. This is consistent with the
various units' missions. All parties will benefit from efficiencies of
specialization, while workload relief is provided to the regional clerical
employees. '

o0 Service to internal customers is the top.priority for central office
bureaus and regional business offices, even though it must be balanced by a
monitoring role and the constraints of state standardized operations.

Two caveats regarding the recommendations in this report should be noted:

o Several recommendations make reference to employee classifications for
newly proposed positions. As stated in the 1984 report, these should be



seen as general indicators of skills and levels of responsibility. All
classifications must be reviewed and approved by the Minnesota Department
of Employee Relations.

o Increases in appropriations and the legislative complement would presumably
be needed to implement staffing recommendations. However, the project team
conducted no formal assessment of the DNR's budget or its other operations
and has no knowledge of whether other options may exist.

BACKGROUND

Regional organizational structure

The Management Analysis Division's 1984 "Management Study of the Regional and
Subregional Structure of the Department of Natural Resources" adequately
details the DNR's history of regional organization. It is sufficient to say
that the current DNR structure looks like this:

(@)

The administrative structure includes a central office in St. Paul and six
geographic regions.

Fach region has a regional office (headquarters). The regional offices are
located in Bemidji (Region I), Grand Rapids (Region II), Brainerd (Region
III), New Ulm (Region IV), Rochester (Region V) and St. Paul (Region VI).

Each region has an administrative head (regional administrator). Regional
adninistrators report to the deputy commissioner and serve as the chief DNR
spokespersons within the region. They are charged with providing
interdisciplinary coordination and support services for regional field
operations (see Appendix A).

Each region has a business office headed by a business manager. Regional
business managers report to the regional administrators. Business offices
provide fiscal and personnel/payroll management services for the region.

Regional offices also contain the regional staff for the DNR's various
program divisions and bureaus. (For purposes of this report, "disciplines"
will be used as a generic reference to the program divisions and bureaus in
the regions. "Regional supervisors" will be used as a generic title for
the regional heads of the disciplines.)

Most regional supervisors as defined above report to their central office
divisions. A few, affiliated with bureaus, report to the regional
administrator. Organization charts also show regional clerical staff
reporting to the regional administrators. (Actual clerical staff reporting
relationships will be discussed in detail in "Clerical services:
Supervision" on Page 37.)

Subregional structures vary across the disciplines. (For purposes of this
report, "areas" or "area offices" will be used as generic references to
subregional organizational structures.) Some area offices are co-located
within regional office complexes.
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Decentralization of administrative responsibilities

One component of the DNR's regional organization is the decentralization of
administrative tasks and responsibilities. 1In 1982, regional offices became
responsible for payroll preparation. Since then, substantial additional duties
have been delegated to the regions. These include processing personnel forns,
providing personnel expertise to the disciplines, performing data entry for
payroll cost coding and fleet management, and assuming increased responsibility
for purchasing and contracting for services.

With the DNR's philosophy of providing services in the field and close to the
resources being managed, the development of new programs and initiatives
further increases the costs of regional administration. Although the programs
may be the responsibility of the disciplines, the regions find themselves
housing the staff, processing the bills, payroll and personnel forms and
providing the clerical or other administrative support.

Most sources interviewed for this project believe that the DNR has typically
been hesitant to identify the very real administrative costs of operating on a
regional basis. As with other agencies which do the same thing, the motivation
has been to assure the legislature and the DNR's many watchful constituencies
that it is operating a lean organization whose resources go into tangible
programs. Consequently, new tasks and new programs have reportedly been
created or sent to the regions without the new staff and program dollars needed
to provide administrative support.
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Part 1.

REGIONAL BUSINESS OFFICE SERVICES AND OPERATTIONS



BUSINESS OFFICES: Backopround

Findings

Although specific services provided in the various regions differ, all regional
business offices provide basic levels of financial and personnel/payroll
services. (Regional differences are described in some detail in this part's
sections organized by function.)

The size and complexity of the DNR, plus the seasonal nature of its work, make
for business office operations which are described as "difficult" or
"frustrating" by those involved:

@]

On the fiscal side, the number of programs, funding sources and accounts
creates a complicated accounting structure.

A review of Minnesota Department of Finance data regarding four state
agencies (DNR, Administration, Corrections and Transportation) shows that
the DNR has more than twice the number of allotment accounts that each of
the other agencies has. (Agency appropriations are divided into units
called allotment accounts. A separate account is needed for each budgetary
purpose or activity. Allotment accounts are routinely referred to as
"AIDs," which stand for account identification numbers.) In Fiscal Year
1988, the DNR had 1,676 AIDs, including special-project AIDs. Each of the
other three agencies had between 630 and 750 AIDs.

The DNR's AIDs are also more decentralized. The Minnesota Department of
Transportation has 750 AIDs, but no geographic district has more than
seven. The DNR regional offices have between 116 and 231 each (see

Appendix B).

On the personnel side, the DNR interacts with eight bargaining units and
five exclusive representatives. It has approximately 120 job
classifications working out of more than 350 work locations. It routinely
uses a wide variety of employment conditions (including seasonal employees,
part-time employees and positions linked to specific funding sources) which
increase both the paperwork and the need for personnel and payroll



expertise in the regions. (See Appendix C for a comparison of the DNR's
use of full-time unlimited employees compared with use by other agencies.)

o In addition to dealing with the extra work involved for any agency at the
end of a fiscal year, the DNR's seasonal workload tends to peak at roughly
the same time.

A review of Minnesota Department of Finance payroll warrant rosters for
Calendar Years 1980 through 1987 showed that, on average, the DNR
experiences a 43.4 percent increase in its work force from January to
July. Corresponding increases for the Departments of Administration,
Corrections and Finance were much lower (see Appendix D).

Similarly, Minnesota Department of Finance data showed that the number of
statewide accounting system transactions for the DNR during 1987 increased
by 111.1 percent from the lowest tranactions month (13,854 in February) to
the highest (29,247 in July) (see "Business offices: Coordination of
workloads," Page 6).

Most business managers and business office staff described their mission by
listing their key functions: paying bills, processing payroll and so forth. A
few described their mission as providing timely and efficient services to
managers and employees. No one described a monitoring or control-oriented
mission.

Several business office managers or staff persons commented that the driving
need to process paper distorts what should be a consultation and customer
service focus.

Although business office staff members invariably understand their own roles,
some had little knowledge of what their business office co-workers do. Others
had conflicting notions of who their customers are.

Most regional supervisors viewed their regional business offices as providing
more service than control. However, as noted in the regional evaluations on
Page 71, this view was not universally held.

Conclusions

Regional business office personnel understand their mission in that they have a
clear concept of their primary tasks. There is, however, somewhat less clarity
with respect to why they do what they do and for whom they do it.

Various objective measures (number of AIDs, seasonal workload increases)
suggest that business office functions in DNR regional offices are
exceptionally complex and challenging.



Recammendation

1. The regional business managers, in conjunction with central office
management, should draft a mission statement for the regional business
offices.

O

Before drafting this mission statement, business managers should
solicit comnents from their inmternal customers and business office
staff members.

The mission statement should help achieve several goals: (a)
providing business office staff and customers with a broader picture
of this work group's role and purpose within the organization, (b)
helping move toward a more consistent balance between service and
control among the regions and (¢) furthering dialogue within the DNR
regarding the respective roles of business offices, the central office
financial and personnel bureaus, central office business managers, and
Field Sexvices operations, including service centers. (See "Business
offices: Procurement services” on Page 26 and "Regional Coordination
with the Central Office: Human Rescurces Bureau™ on Page 65 for
factual background regarding these role conflicts.)



BUSINESS OFFICES: Roles and staffing

Findings

Regional business manager positions were created in 1975. Four of the current
business managers have held their positions since they were created. The other
two assumed the role in 1980 and 1985.

Typical activities of business managers include day-to-day coordination of
business office tasks and supervision of business office staff. FEach business
manager tends to be viewed as the in-house authority on budgets and union
contracts, so considerable time goes into providing advice and consultation to
the regional supervisors.

Business managers' secondary duties are more individualized and cover a broad
range of activities.

0 One business manager was described by the regional administrator as the
equivalent of an assistant regional administrator.

o Another has been especially active in departmental policy-making.

o At the other end of the range, most business managers spend some time
performing data entry, forms review or other tasks needed to back up
business office staff when there are absences or work overloads.

o Three business managers commented on the time they spend doing routine work
which ideally should be delegated. Their estimates ranged from 12 to 35
percent of their time.

With one exception (an accounting tech supervisor), all permanent staff
reporting to the business managers are in the clerical/technical bargaining
unit.

0 Seventeen individuals are in the clerical series. Five are in the
accounting series.



o The most frequently used position is clerk/typist 2. Seven business office
staff members hold that classification.

Individuals from the central office and five of the six regions noted a gap in
classifications, knowledge, ability or authority between the business managers
and their staff members.

Individuals on staff in two offices had served as office managers prior to the
hiring of full-time business managers. However, there was no office where the
second in command in the business office was clearly identified and commonly

perceived to have the authority to act in the absence of the business manager.

Customers in various regions noted that they are entirely dependent on their
business managers to sign documents, answer non-routine questions and move
money between allotment accounts. The perception was that nobody else had the
knowledge or authorization and that, in the business manager's absence, the
only recourse was to wait for his or her return.

Conclusions

Regional offices are overly dependent on their business managers. Operations
should not have to stop in the absence of any one individual.

Although their willingness to tackle the work that needs to be done is
commendable, management and supervision are likely to suffer when managers are
spending as much as 35 percent of their time on work which should be delegated.

Recammendations
1. The gaps in authority and ability in the regions should be filled.

This would require training staff, formally delegating key authorities to
appropriate staff and widely publicizing those delegated authorities within
the region.

This would also require adding or upgrading positions within the business
offices. (More specific details will be found in "Business offices:
Personnel services," Page 13.)

2. Goals of this increased delegation should include: (a) assigning
individuals other than the business manager as the first contact point for
routine questions and (b) having campetent backup for all responsibilities
in the business manager's absence.



BUSINESS OFFICES: Coordination of workloads

Findings

The seasonal nature of the department's work creates workload peaks for its
business offices.

Generally, business office payroll, personnel and fiscal functions peak from
April through October. The accounting workload peak is further intensified
with the transition between fiscal years at the end of June.

In some regions, the number of hours worked by part-time employees has been
shifted in accordance with seasonal fluctuations in workload, although use of
this practice is very limited.

0 Region II's business office has two employees whose percentages shift from
70 or 80 percent in the non-peak period to 90 percent in the peak period.
Employees in the region felt this worked well.

o Another business manager, who shares a clerk with a discipline, hopes to
increase the percentage of the clerk's time spent in the business office
during its peak pericd.

o Business office employees in other regions recommended use of seasonally
adjusted percentages to deal with workload peaks.

Regional business offices have developed some internal backup capacities for
staff absences or peak periods. There are regional variations:

o Region I: Data entry on bills is backed up by another business office
employee. Payroll and personnel functions are generally backed up only by
the business manager.

o Region IT: Two employees enter bills and two employees work with payroll
on a regular basis, so there is some level of backup during short=term
absences. No backup is available for personnel functions except for the
business manager, who must provide backup for all functions during extended
absences.



o Region ITI: Two clerks in the business office can provide backup in
either payroll or data entry of bills. No backup is available for
personnel functions other than the business manager.

o Region IV: Clerks who handle bills and payroll functions cover for each
other and assist one ancther on a regular basis. No backup is available
for personnel functions other than the business manager.

© Region V: Clerks handling bills and payroll can back each other up. No
backup is available for personnel functions except for the business
manager.

o Region VI: Most backup for all functions is provided by the business
manager. The business office has a staff of two employees who are
cross—trained but, due to heavy workloads, do not generally assist one
another. The employee responsible for fiscal functions assists the payroll
clerk during holiday pay periods. The business office expects a new
half-time employee, which will allow for some backup.

There is very little backup and sharing of work between business office
employees and regional discipline clerks. (See "Clerical services:
Coordination of workloads" on Page 42 for the few exanples.)

Conclusions

Regional business offices experience significant seasonal fluctuations in
workload.

Regional business offices have been quite successful in cross-training staff to
allow some backup for workload fluctuations and staff absences, but few other
strategies are in place across the regions to cope with workload peaks.

Personnel functions are usually not backed up in the regions, except by the
business manager.

Recomendations

1. Cross-training within the business offices should be greatly expanded to
increase backup capabilities. Staff should retain their regular
assigments for routine operations. But few, if any, permanent full-time
employees should know only one function.

2. See "Business offices: Persomnel services” on Page 13 for recommendations
regarding backup for personnel functions.

3. The u