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Metropolitan King County Council

Budget & Fiscal Management Committee

	Agenda Item No.:
	6
	
	Date:
	October 1, 2003

	Proposed 

Motion No.:
	2003-0379
	
	Prepared By:
	Polly St. John, William Nogle, David Layton


STAFF REPORT
SUBJECT:
A MOTION approving the executive’s response to a 2003 budget proviso regarding reorganization of the Facilities Management Division.  The report is entitled “Additional Report on Reorganization Topics.”
BACKGROUND:

Facilities Management Report:
The adopted budget for Facilities Management for 2003 was $33.5 million.  A 2003 budget proviso restricted $500,000 in the FMD budget until council receipt and approval of a motion approving a report on the reorganization of the facilities management division.  The report entitled “An Evaluation of Organizational Structure and Business Practices” was reviewed by the Budget and Fiscal Management Committee and was subsequently adopted by the council in Motion 11732.  The report was also in response to the Properties Expert Review Task Force (PERT) recommendations, as well as King County Council requests in the Department of Executive Services (DES) reorganization ordinance (Ordinance 14199).  
The council acknowledged the substantial work included in the initial report.  Items that received extensive analysis at that time were:  
1.
Identification of major lines of business

2.
Basic reorganization options of the division, including the executive’s preferred option of one division with three sections,

3.
Change in management style for building operation and maintenance from one that is function based to one by building groupings,

4.
Staffing plan for deployment of building security guards,

5.
Implementation of best business practices that includes deep cleaning, updated software for tracking maintenance, work orders, and real estate portfolios, and

6.
Improved major maintenance reserve fund oversight and tracking.

However, the council felt that further analysis was needed on three outstanding issues and requested in Motion 11732 that the executive provide additional information on the following items:  
· A final evaluation of the team cleaning concept, including proposed service level agreements and surveys of tenants and janitorial staff.

· A proposal detailing reorganization options for major franchising functions, and
· A recommended process for providing the council timely information for policy level direction on major real estate and capital project decisions.
In keeping with the separation of information, the council chose to release a portion of the $500,000 previously restricted by the 2003 budget proviso by rewriting and adopting a new proviso in Ordinance 14638.  This 2003 budget proviso revision “broke” the initial proviso into two pieces– with appropriation authority restrictions also split between the two.  A brief description of each revised proviso follows:
1. Release $300,000 of the funding that was originally restricted by the proviso.  The first proviso released $300,000 upon approval of the FMD report in Motion 11732.  This was reasonable due to the substantial work already done, as noted above.  

2. The second proviso retained restrictions on $200,000 until the council receives additional information and approves it by motion.  If approved, Proposed Motion 2003-0379 would release $200,000 that is restricted until council approval of the second report, “Additional Report on Reorganization Topics”.
The new proviso reads as follows:


PROVIDED FURTHER THAT:


Of this appropriation, $200,000 shall not be expended or encumbered until after the executive submits to the council and the council approves by motion a report that includes: 


(1)  A final evaluation of the efficacy of the team cleaning concept; including but not limited to:  a proposed service level agreement to be used between the facilities management division and its tenants, the results of a survey of tenants regarding cleaning standards and performance levels, and the results of an anonymous survey of janitorial staff participating in team cleaning that would evaluate the concept and would be conducted by an independent source;


(2)  A recommended process for timely policy level direction on major real estate and capital projects decisions; and,


(3)  A proposal detailing reorganization options for major franchising functions.


If the report is not submitted by August 1, 2003, $200,000 of this appropriation shall lapse and be returned to fund balance.  The report must be filed in the form of 15 copies with the clerk of the council, who will retain the original and will forward copies to each councilmember and to the lead staff for the budget and fiscal management committee or its successor.

Each section of the proviso will be analyzed below.

ANALYSIS:

1. Team Cleaning Concept:

Previous analysis of the team cleaning concept determined that a measurable standard was needed to determine and evaluate the level of cleanliness and performance levels achieved through the move to team cleaning.  In addition, it was determined that improved communication between FMD and its tenants was necessary.  Consequently, the proviso was written requesting formal surveys of both tenants and custodial staff to establish an efficient method to measure results of the team cleaning process.  The proviso also requested that FMD develop service level agreements between FMD and its tenants.
FMD hired an independent consultant to conduct tenant and employee surveys to ascertain the level of satisfaction of tenants and employees with respect to team cleaning.  In addition, DES has also contracted with HDR to develop a service level agreement (SLA) for FMD to use with their departmental customers. 
The SLA for Facilities Management will be completed in the first quarter of 2004 and can then be used to assist in allocating resources.  At the same time, the unit costs of various tasks will have been computed.  The unit costs of tasks can then be applied to calculate the cost of a level of service desired by a particular department.  FMD can then work with the department to develop that menu of services that a department desires along with frequency of the tasks.  With this information, FMD and the department can then reconcile the level of service with the amount the department wishes to spend for custodial services.  Performance measures, inspections and continual feedback from the department will then be used to monitor whether or not FMD is meeting the department's expectations.
Tenant Surveys

FMD tenant surveys were designed to:

· Measure overall satisfaction with the custodial and cleaning services; 

· Determine opinions of the quality of customer service and custodial services 
· Ascertain tenant satisfaction with team cleaning; and

· Determine the importance of selected activities to aid FMD  in allocating their resources.

Custodians work in teams in three King County buildings:  the Courthouse, the County Administration Building, and the Regional Justice Center (RJC).  Each tenant agency has designated a  representative to work with FMD.  The tenant representatives in the three buildings were asked to participate in the survey to assess janitorial services.  Eighteen of the 23  representatives returned completed questionnaires thus resulting in a 78 percent return by participants.

Because team cleaning has always been used at the RJC, tenants of the Courthouse and the Administration buildings were asked specifically how their satisfaction and the quality of custodial services have changed since team cleaning was introduced.  According to the consultant, responses to these questions show that tenants have had mixed experiences with team cleaning.  Some report that service and satisfaction are higher; some report they are lower, and some report no changes since team cleaning was introduced.  According to the survey, more tenants reported improvements with team cleaning in lobbies, stairwells, and elevators than in other building areas.  More tenants said that service was worse with team cleaning in office areas, courtrooms, jury rooms, and chambers, than in other building areas.  For all services in restrooms, showers, and locker rooms and in lobbies, stairwells, and elevators, at least 73 percent of the tenants said that service was the same or better after team cleaning was introduced.  The consultant concludes that this suggests that team cleaning has the potential to be effective in all areas.  Further, team cleaning is perceived as more effective than the previous zone cleaning approach by some tenants.
Of the custodial services rated, FMD received the highest ratings for collecting trash and the lowest ratings for cleaning walls.  FMD was rated higher for cleaning floors than dusting horizontal services.  The consultant recommended that FMD should apply the same standards used for emptying trash to all areas of custodial service, with particular attention to improving performance in the areas of cleaning walls and dusting.  

When asked what they would keep the same about FMD services, tenants praised the friendliness of the staff, the good work they perform, and supervisory responsiveness.  When asked what they would change, tenants most often mentioned that they would improve the quality of cleaning, increase the staff, and increase the frequency of cleaning.  
Staff has reviewed the survey results as included in the consultant's report.  Our analysis indicates the consultant's conclusions are generally reasonable.  However, the survey report did not indicate the level of satisfaction by building.  Are tenants of the Courthouse less satisfied than tenants of the RJC, for example?  It is reasonable to expect that satisfaction with custodial services would be higher in newer facilities because newer facilities appear cleaner simply due to their newness.  (As a reminder, the council approved in the initial report best business practices which included a deep cleaning of the courthouse upon completion of the seismic upgrade.  This concentrated effort is intended to increase perceptions of cleanliness.)  The survey results indicate there is at least a potential for team cleaning over time to be effective in areas that tenants currently rated as being worse than before team cleaning.  However, staff believes this will require rigorous effort by management.  Thus, the survey results are far from conclusive on this issue.

Custodial Staff Surveys

An anonymous evaluation of janitorial staff satisfaction with the new program was undertaken with the following objectives:
· Examine custodial employees’ opinions of and experiences with team cleaning;

· Assess custodial employees’ satisfaction with their jobs and work environment, including overall satisfaction, supervisor support and communication, job-related resources, and management practices; and

· Determine custodial employees’ experiences with lifting heavy items at work.  This portion of the scope was expanded through an ergonomics analysis performed by  King County Safety and Claims Management.
Twenty-five of the 28 FMD custodial employees completed written questionnaires during an employee meeting on July 18, 2003, thus resulting in 89 percent participation by “team cleaning employees”.  Employees indicated that they have mixed opinions of team cleaning.  While some employees did, other employees did not report experiencing the benefits typically associated with team cleaning (such as handling fewer cleaning products, being able to do more cleaning, and leaving cleaner areas than when working alone).  In addition, some employees said that they would like to “stop” team cleaning, or that team cleaning permitted some employees to under perform and required others to do more than their share of cleaning.  The consultant concluded:  These results suggest that the team cleaning approach works well for some employees and not as well for others.  In the opinion of Council staff, the employee survey was inconclusive.
Ergonomic Review
The Safety and Claims Management ergonomic review indicated that vacuuming (with a twenty-five pound upright vacuum) was a Caution Zone Checklist item, meaning that this task requires repetitive motion of more than three hours per shift compared to the industrial safety standard of two hours.  Backpack vacuums weighing only ten pounds are now available for optional use to help alleviate back strain.  No other tasks were found to be ergonomic or safety issues.  In addition, a study has shown that absenteeism and custodial related injury time off have actually decreased for those employees participating in team cleaning compared to before team cleaning was implemented.
Staff Conclusions
The survey report allows for only some very general conclusions, as follows:
· The overall cleanliness of the buildings is no worse and perhaps somewhat better than before team cleaning
· There is no way from the survey report to determine tenant satisfaction on a building by building basis
· Slightly more custodial employees are in favor of team cleaning than are opposed to it

· Once FMD completes their work in developing the cost of various custodial tasks and the consultant completes development of service level agreements, all user agencies should have the ability to specify the level of service they want and will know the cost of those services.  Thus, customer choice will be available whereas choice is not an option now.  (Note:  Since the SLAs will not be completed until March of next year, staff cannot comment on how effective they will be.)
· Custodial services are not likely to ever be considered satisfactory by all tenants

· Tenants in general believe more resources are needed to improve custodial services
· Team cleaning has decreased employee absenteeism and only vacuuming was identified as being a risk from an ergonomic standpoint

Reasonableness:
This is the first of three separate issues that need to be addressed.  There is $200,000 of the 2003 budget of Facilities Management that is restricted.  A reasonable allocation of this $200,000 is as follows:

	Team cleaning issue
	$75,000

	Major franchising unit
	50,000

	Real Estate and Capital Projects Information Process
	75,000


With regard to the issue of team cleaning, the Council has a number of options.  Below are some pros and cons of four possible options.

	Option 1 – Approve motion as transmitted with regard to team cleaning

	Pros
	Cons

	· Allows FMD to complete their reorganization

· Releases $75,000 of restricted funds
· Acknowledges efforts made or ongoing by FMD to determine needs of tenants, quantify cost of custodial tasks and provide a means for departments to make informed choices of levels of service
	· Cleanliness of the courthouse continues to be an unresolved issue



	Option 2 – Delay approval until FMD further proves their case for team cleaning

	Pros
	Cons

	· Continues the restriction on $75,000 of FMD budget as leverage to improve custodial services


	· Delays completion of FMD reorganization

· 
· Cleanliness of the courthouse continues to be an unresolved issue


	Option 3 – Amend the motion to require a progress report after completion of costing and service level agreements

	Pros
	Cons

	· Is a reasonable policy decision

· Allows FMD to complete their reorganization

· Releases $75,000 of restricted funds
· Signals Council's continuing concern with custodial services and the absence of choice for customers
· Acknowledges efforts made or ongoing by FMD to determine needs of tenants, quantify cost of custodial tasks and provide a means for departments to make informed choices of levels of service
	· Cleanliness of the courthouse continues to be an unresolved issue




	Option 4 – Amend the motion to require a progress report in December while continuing to restrict $75,000 of the 2003 appropriation

	· Signals Council's continuing concern with custodial services and the absence of choice for customers
	· Delays completion of FMD reorganization

· Cleanliness of the courthouse continues to be an unresolved issue




2. Major Franchising Unit:

The FMD report recommended the creation of a Major Franchising Unit to handle large franchise negotiations and to ensure that negotiations are coordinated at an appropriate level in the Executive Branch.  The committee has requested an in-depth report on the major franchising functions and a justification for including such a unit in the FMD Director’s Office.  Because the report noted that Cable Office staff might be moved into this unit, the committee also asked specifically about cable franchises and how they have been negotiated in the past.  Attachment 4 provides answers to a number of questions raised by members.
FMD has revisited the major franchising unit and cable franchising issues.  Their conclusion is that creation of a major franchising unit within FMD is a "move to deal effectively with complex and inter-departmental issues related to use of the County's property …"  Furthermore, cable and telecommunications franchises should be handled by this unit in order to create "a unified approach to policy development, negotiation framework, and franchise implementation."  However, the technical issues involved with cable and telecommunications franchises should remain in the Cable Office in the Information Technology and Communications Division.  One-half time position would be transferred from the Cable Office to FMD as part of the staffing of the major franchising unit.  The rest of the staffing would come from existing FMD positions.
Our analysis leads us to conclude that the legal and policy issues of franchises are basically the same no matter what type of franchise is involved.  The differences often have more to do with the complexities of the different industries and technologies involved.  To have one unit deal with all major franchises from the policy standpoint and conduct the negotiations seems to be an efficient approach.  At the same time, the unit doing negotiations may need support in understanding and incorporating into franchise agreements any technical information that should be considered.  And, in the case of cable franchises, monitoring of the cable companies to make sure they comply with the terms of the franchise is technical and should be handled by staff with skill sets that are different than those needed to negotiate the franchises.
Whether or not the staff has the necessary skill sets is a separate issue that must be addressed by the Executive.  The Council may want to consider approving this part of the reorganization but placing something like a two-year sunset on it.  This would provide a fair period of time to see if this approach is the most efficient and effective.
Reasonableness:
With regard to the Major Franchising Unit, it would be a reasonable policy choice to endorse consolidation of efforts in the negotiation of major franchises.  At the same time, the oversight of implementing these franchises should remain in the appropriate department that has the skills to provide oversight.

3. Process for Providing Council with Timely Information on Major Real Estate Transactions and Capital Projects :
Real Estate
The Properties Expert Review Taskforce (PERT) recommended elevating complex real estate decisions to the executive level to help resolve interdepartmental issues and coordinate department-level decisions.  To address this, PERT recommended creation of a Real Estate Cabinet.  This body would include Council representation and  would be a major component of the decision-making process.  Too often, real estate decisions have progressed too far before the council is aware of the actions being considered.  PERT noted further that when the council is brought into the information loop on these occasions, it has been too late to address issues and problems or reverse the decision.  
As an example, consider the jail services agreement with the suburban cities.  This was a major policy change – phasing out jail services to the cities over ten years.  Part of the agreement was the transfer to the cities of the property purchased for a possible Eastside Justice Center.  The negotiations went on for quite some time and were completed except for approval by the Council.  The cities' representatives considered this a "done deal" so that the Council had little choice but to approve the agreement, including the transfer of the property.  There was really no opportunity for the Council to have input on this policy action until after all negotiations were basically completed.
In their follow-up reorganization report, FMD has suggested a Real Estate Joint Conference Committee (JCC) as an alternative to a Real Estate Cabinet as proposed by PERT.  The report states:  "Although the Executive Branch acknowledges that improvements are needed … there are problems with the Real Estate Cabinet solution suggested by the PERT report.  Creation of a Real Estate Cabinet, with members from both the executive and legislative branches of King County government conflicts with the County Charter and blurs the separation of powers between the branches of government."

The PERT report recognized this issue, noting:  "The 'Cabinet's' work would need to be conducted in a way that preserves separation of powers between the two branches.  (The Council and Executive might want to limit the 'voting' power and full involvement of Councilmembers in order to preserve the independence of legislative review at appropriate time.")
The Council is the policy making body of the County.  The Executive carries out that policy.  In order for the Council to fulfill its policy-making functions, it must have information early enough that its decisions are not simply a foregone conclusion.  With regard to major acquisitions or dispositions of real estate assets, the policy involvement must come toward the beginning of the negotiation process rather than at the end of that process.  Once negotiations have been concluded and the only remaining action is Council approval, a refusal to approve by the Council would likely be viewed by the other party as a bad faith action by the County.  And, substantial effort by the Executive has already been made that could be viewed as wasted effort if the Council fails to approve.  Further, as was the case with the Intermodal Facility property purchase, the County stood to lose substantial dollars if the Council did not approve the purchase.
The important result the Council seeks is knowledge and involvement at the early stages of major real estate transactions.  The fundamental issue is the Council's ability to perform "due diligence" with regard to possible large real estate transactions.  These transactions themselves are usually integral parts of major policy shifts rather than isolated transactions.  The Council does not seek to blur the lines between separation of powers.  So, whether the mechanism to achieve early Council awareness of major real estate transactions that have policy implications is through a real estate cabinet, a real estate joint conference committee, or any other name that could be applied to such a body, the real issue is whether or not the Council can gain early information on proposed policy actions involving real estate. Only with early knowledge can a full analysis and debate be conducted rather than the Council facing only a "yes" or "no" decision in which a "no" could be negatively viewed by the other party and financially harmful to the County.
The purpose of the Real Estate Joint Conference Committee would be to provide a forum for early policy level dialogue between the Executive and Council on real estate matters.  Membership would include the Real Estate Executive Oversight Committee members plus Council representation.  As noted in the report, the JCC would have the following functions and responsibilities:

· Review and discuss policy matters regarding real estate portfolio management, prior to submittal of legislation.

· Discuss significant real estate policy issues related to major capital projects.

· Assist with interdepartmental/interagency coordination.

· Provide early policy level input regarding potential budget initiatives.

· Review monthly project status reports.


Major Capital Projects

With regard to capital projects, there is a similar need for the Council to participate in the policy level decisions affecting capital projects earlier in the development process.  A mechanism is needed to provide the Council with access to capital project policy issues as they arise in order to avoid costly and time consuming direction changes later in the process.  To provide this early involvement by the Council and yet maintain the separation of powers contained in the Charter, FMD has proposed an entity similar to the Real Estate Joint Conference Committee,  to be called the Major Capital Projects Joint Conference Committee.  Membership would be similar to the Real Estate Joint Conference Committee i.e. the membership of the Major Capital Projects Executive Oversight Committee plus Council representation.
The proposed purposes of the Major Capital Projects Joint Conference Committee would be:

· Review and discuss policy matters regarding major capital projects.
· Discuss significant real estate policy issues related to major capital projects.
· Assist with interdepartmental/interagency coordination.
· Provide early policy level input regarding strategic, long term goals.
· Provide early policy level input regarding potential budget initiatives.
· Review monthly project status reports.

The two proposed joint conference committees have basically the same proposed members.  Both committees will be dealing with interrelated matters.  To be more efficient, it would be reasonable to combine the two separate committees proposed by FMD into a single committee.  Executive staff has agreed with this concept.
Reasonableness:
With regard to the issue of timely information, the Council has a number of options.  Below are some pros and cons of two  possible options.

	Option 1 – Approve motion as transmitted with regard to timely information issue

	Pros
	Cons

	· Allows FMD to complete their reorganization

· Releases $75,000 of restricted funds
	· Non-binding process – could fall into disuse or get off track without guidelines or direction
· 
· Other technical corrections were noted by staff in attachments

· Time consuming for Council with two separate joint conferencing committees


	Option 2 – Amend the proposed motion (See S1)

	Pros
	Cons

	· Is a reasonable policy decision

· Allows FMD to complete their reorganization

· Releases $75,000
· 
· 
· Makes technical corrections
· Requests submission of a proposed ordinance to codify the Joint Conference Committee, the two forums, and the Executive Oversight Committee, thereby encouraging the continued use of this process (Executive staff have tentatively agreed to submit legislation by November 1, 2003)
· Streamlines process by creating a single JCC to deal with both real estate and major capital projects

	
· Approves all other details of the reorganization report





INVITED:

· Caroline Whalen, Deputy County Administrative Officer, DES

· Kathy Brown, Division Director, FMD
· Dave Preugschat, Assistant Division Director, FMD

ATTACHMENTS:
1. Striking Amendment S1 to Proposed Motion 2003-0379

2. Proposed Motion 2003-0379

3. Transmittal Letter
4. Cable Office Questions and Responses
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