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I. INTRODUCTION 

On May 21, 2019, the Postal Service filed a request, pursuant to 39 U.S.C. § 

3691(b)(2) and 39 C.F.R. § 3055.5, proposing modifications to its market dominant 

service performance measurement systems.1  Accompanying the Request is a library 

reference, which contains a copy of the United States Postal Service, Service 

Performance Measurement plan, revised May 20, 2019 (both redline and clean 

                                            
1
 United States Postal Service Response to Order No. 4945 and Request for Approval of Service 

Performance Measurement System Modification, May 21, 2019 (Request). 
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versions).2  Previous revisions to these systems were recently considered and approved 

for implementation in Docket No. PI2018-2 on November 5, 2018.3 

On May 22, 2019, the Commission issued Order No. 5103 to establish this 

docket (Docket No. PI2019-1) for consideration of the Postal Service’s service 

performance measurement system proposals.4  Order No. 5103 also directed that 

notice of the proceeding be published in the Federal Register, appointed a Public 

Representative to represent the interests of the public, and established a deadline for 

interested persons to submit written comments. 

The Association for Postal Commerce (PostCom) and the Public Representative 

submitted comments.5  The Postal Service submitted reply comments.6 

After thorough review of the proposed changes, and consideration of the 

comments received, the Commission conditionally authorizes the Postal Service to 

proceed with changes to the Postal Service’s service performance measurement 

systems.  Final approval is conditioned upon the Postal Service demonstrating that the 

proposed systems are capable of producing accurate, reliable, and representative 

service performance data.  This shall be accomplished by providing two consecutive 

quarters of data at the national level comparing service performance measurements 

obtained by the existing systems against service performance measurements obtained 

by the proposed systems.  The Postal Service shall continue to provide third party 

auditing reports including the metrics used to perform the audits, with the addition of an 

                                            
2
 Library Reference USPS-LR-PI2019-1/1, May 21, 2019 (Plan) [all references in this document 

will refer to the clean version]. 

3
 Docket No. PI2018-2, Order Conditionally Approving Modifications to Market Dominant Service 

Performance Measurement Systems, November 5, 2018 (Order No. 4872). 

4
 Notice and Order Establishing Proceeding to Consider Modifications to Market Dominant 

Service Performance Measurement Systems, May 22, 2019 (Order No. 5103). 

5
 Comments of the Association for Postal Commerce, June 17, 2019 (PostCom Comments); 

Public Representative Comments, June 17, 2019 (PR Comments). 

6
 United States Postal Service Reply Comments, June 21, 2019 (Postal Service Reply 

Comments).  The Postal Service Reply Comments were accompanied by United States Postal Service 
Motion to File Reply Comments, June 21 2019.  For the most part, the reply comments answer questions 
posed in other participant’s comments.  The motion is granted. 
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analysis of the proposed systems.  The Postal Service is to explain any differences in 

measurement between the two sets of systems and validate that the proposed systems 

are producing accurate, reliable, and representative service performance data. 

II. PROPOSED CHANGES 

The Postal Service proposes modifications in three areas:  it proposes to remove 

references to legacy systems that are no longer used from its service performance 

measurement documentation, it proposes to replace external service performance 

measurement with internal service performance measurement for two First-Class Mail 

International services and the Return Receipt (Green Card) service, and it proposes to 

use domestic service performance measurement data as a proxy for certain aspects of 

international letters and flats service performance. 

A. Service Performance Measurement Plan Update 

In Order No. 4872, the Commission asked the Postal Service to excise the 

information concerning legacy External First-Class (EXFC)-based measurement 

systems from future versions of its service performance measurement plan 

documentation.  Order No. 4872 at 10.  These systems are no longer in use or relevant 

to the discussion of the systems that are in use.  Elimination of the extraneous 

information was suggested to reduce possible confusion within the documentation and 

to provide improved baseline documentation for future use. 

Per the Commission’s request, the Postal Service provides an update to the text 

of the Service Performance Measurement plan, which removes references to the legacy 

measurement systems.  Request at 4. 

B. Changes to the Return Receipt, Green Card Measurement System 

The Postal Service proposes to replace the Special Services—Green 

Card/Return Receipt external service performance measurement system with an 
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internal service performance measurement system.7  Green Card/Return Receipt 

service provides a signed form (a green postcard) showing that a piece of qualifying 

mail has been delivered to the intended recipient. 

The Postal Service describes the current external service performance 

measurement system as follows: 

Service performance of this Special Service is measured with an external 
system similar to the External First-Class Measurement System.  Test 
pieces with green cards are sent to reporters for signature and green 
cards are affixed with another reporter’s address to act as the sender.  
Service measurement is based on the proper handling of the green cards, 
including obtaining signatures, proper handling of unclaimed items, and 
the timely return of the green card to the sender.  The independent third 
party collects the information, performs investigations to validate failures, 
and reports service performance each quarter. 

Plan at ¶ 9.9. 

The Postal Service describes the proposed internal service performance 

measurement system as follows: 

Service performance of the return receipt service will be measured 
through the Internal SPM system.  Based on acceptance events when the 
return service is purchased for a piece of mail, the SPM system will 
identify the return label barcode and provide notification to the mobile 
scanner of the carrier that will deliver the piece.  Once the specific 
barcode is scanned, the carrier will be prompted to record whether a 
signature was captured or not.  In addition to this sampling process, all 
other processing and delivery scan information captured for the original 
mail piece and the return service mail piece will be tracked and linked 
together, enabling the service performance to be reported each quarter. 

Plan at ¶ 9.10. 

C. Changes to the Inbound and Outbound Single-Piece First-Class Mail 
International Measurement Systems 

The Postal Service proposes changes to the service performance measurement 

systems for Single-Piece First-Class Mail International—Outbound Letters and Flats,8 

                                            
7
 The Postal Service is referring to the hard copy option when purchasing the Return Receipt 

product, which is commonly referred to as the Green Card. 
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and Single-Piece First-Class Mail International—Inbound Letters and Flats.9  It 

proposes to replace the external service performance measurement systems with 

internal service performance measurement systems.  Request at 5-6.  It also proposes 

the use of proxies for certain measurements within the internal measurement systems.  

Id. at 6-7.  The Postal Service proposes to begin reporting using the internal 

measurement systems beginning with Fiscal Year (FY) 2019 Quarter 4.  Id. at 5. 

1. Change from an external measurement system to an internal 
measurement system 

Currently, inbound and outbound Single-Piece First-Class Mail International 

letters and flats service performance are measured using the International Mail 

Measurement System (IMMS).  IMMS is a statistically based system that employs 

droppers (mailers) and reporters (mail recipients) that seed actual international 

mailpieces into the postal system to measure end-to-end transit times of the sample 

mailpieces.  Only the domestic stages of service performance measurements are 

reported to the Commission.  Thus, for outbound international mail, only the transit 

times from domestic collection to final scan on U.S. Postal Service processing 

equipment are included in the service performance score.  For inbound international 

mail, only the transit times from first scan on U.S. Postal Service processing equipment 

to final domestic delivery are included in the service performance score.  Because the 

predominant shape for both inbound and outbound single-piece First-Class Mail 

International is letter-shaped, only letter-shaped mailpieces are seeded.10 

                                            

 
8
 The Postal Service is referring to the Outbound Single-Piece First-Class Mail International 

product. 

9
 The Postal Service is referring to the Inbound Letter Post product. 

10
 The Postal Service is required to report annual service performance for inbound and outbound 

single-piece First-Class Mail International at the product level.  Thus, the Postal Service is not required to 
disaggregate service performance scores by letters and flats for these products.  Not seeding flat-shaped 
mailpieces could have an effect on the representativeness of the measurements.  However, accepting the 
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In contrast, service performance for domestic single-piece First-Class Mail is 

measured using a statistically based system that evaluates mail transit times in three 

distinct stages:  First Mile, Processing Duration, and Last Mile.  First Mile represents the 

time from collection (at a blue collection box for example) to the first scan on automated 

equipment.  Processing Duration represents the time from the first scan to the last scan 

on automated processing equipment.  Last Mile measurement represents the time from 

the last scan on automated processing equipment to the final delivery.  The three 

service performance measurements are combined to give an overall service 

performance score for the mail product. 

In this docket, the Postal Service proposes to measure the service performance 

of inbound and outbound Single-Piece First-Class Mail International letters and flats 

similarly to how it now measures the domestic Single-Piece Letters/Postcards and Flats 

products of First-Class Mail using an internal measurement system.  Thus, it proposes 

to replace the system of seeding the mail with sample international mailpieces with a 

system that statistically measures service performance in distinct stages, similar to its 

current measurement process for domestic single-piece First-Class Mail. 

2. Use of domestic service performance measurement data as proxies 

The Postal Service also requests that it be allowed to use domestic service 

performance measurement data as proxies for certain aspects of inbound and outbound 

single-piece First-Class Mail International letters and flats service performance.  Id. at 6-

7.  These proxies are being proposed because “international letters and flats cannot be 

separated from their domestic counterparts within the Postal Service’s processing 

systems, as to do so would be both cost-prohibitive and operationally inefficient.”11  

                                            

 

Postal Service’s characterization that this mail is predominately letters shaped would imply that any effect 
is minimal. 

11
 Id. at 7.  This rationale assumes the approval of an internal measurement system for these 

products.  It would not appear to apply to the current IMMS. 
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Specifically, the Postal Service proposes to use proxies for certain First Mile and Last 

Mile measurements.  It also proposes to use a proxy for the Processing Duration for 

Inbound Flats. 

III. COMMENTS 

PostCom.  PostCom does not oppose the Postal Service’s proposal to use 

proxies for certain measurements where there are demonstrable savings and no 

degradation in the accuracy of measurement.  However, PostCom states that no 

support has been provided for these claims.  PostCom Comments at 3.  Nor is PostCom 

persuaded by the Postal Service’s arguments that discuss the number of pieces in 

measurement, with an implication that the proposed systems are somehow superior.  Id. 

at 2. 

PostCom also discusses the sole reliance on the internal measurement system 

for special services.  Id. at 3.  It states that the scan rates for certain special services 

are well below the scan rates for typical letter mail.  Consequently, the internal system 

may be less reliable for these special services.  PostCom also discusses the inherent 

bias of measurement systems controlled by an operator.  Thus, PostCom suggests 

parallel operations of the existing system and the proposed system for a period of time, 

and a commitment to independent auditing.12 

Public Representative.  The Public Representative is generally supportive of all 

of the Postal Service’s proposals.  However, the Public Representative makes several 

assumptions when analyzing the proposals that were subsequently addressed by the 

Postal Service. 

The Public Representative assumes that inbound First-Class Mail International 

letters will receive a barcode and will be destined for delivery to addresses within the 3-

digit ZIP Code areas of the United States.  PR Comments at 4.  The Postal Service 

                                            
12

 The Postal Service subsequently stated that all products subject to service performance 
measurement, including the Special Services, will be audited by the independent auditor.  Postal Service 
Reply Comments at 3. 
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confirms that international inbound letters will receive a barcode and be destined for 

delivery to the appropriate 3-digit ZIP Code in the United States.  Postal Service Reply 

Comments at 1. 

The Public Representative states that the description which identifies the last 

processing operation for outbound First-Class Mail International is confusing.  PR 

Comments at 5.  The Postal Service clarifies that virtually all Outbound Single-Piece 

First-Class Mail International mailpieces are processed at the JFK facility, with a small 

number processed at the Honolulu International Service Center.  Postal Service Reply 

Comments at 2. 

The Public Representative would like to better understand the reasons for the 

inability to identify inbound First-Class Mail International flats which is used as 

justification for use of a proxy.  PR Comments at 5.  The Postal Service confirms that all 

inbound flats—both domestic and international—are processed together, with no way to 

distinguish between the two.  Postal Service Reply Comments at 2. 

The Public Representative questions whether the Postal Service has also made 

changes, without discussion, to the inbound First-Class Mail International measurement 

systems for parcels.  The Postal Service states that there has been no change to the 

measurement of international inbound packets.  Postal Service Reply Comments at 2. 

IV. COMMISSION ANALYSIS 

A. Service Performance Measurement Plan Update 

The Commission asked the Postal Service to excise the information concerning 

legacy EXFC-based measurement systems from future versions of its service 

performance measurement plan documentation.  The Commission finds that the Postal 

Service has substantially complied with this request.  The Commission further asks that 

as the systems proposed in this docket become operational, the Postal Service excise 

the descriptions of the measurement systems that are being replaced by the proposed 

systems. 
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B. Changes to the Return Receipt, Green Card Measurement System 

The Postal Service proposes to rely on its internal service performance 

measurement system to measure and provide measurement results for the Green Card 

option of the Return Receipt service.13  PostCom is concerned that the internal service 

performance measurement may be less reliable for special services such as Return 

Receipt because “commercial users of Certified Mail – and the associated Return 

Receipt – report scan rates that are well below scan rates of typical letter mail.”  

PostCom Comments at 3.  As a consequence, it urges the Commission to require 

parallel measurement systems to monitor service performance and that the Postal 

Service commit to independent auditing. 

The Commission finds that the Postal Service’s approach to internal 

measurement of the Green Card option of the Return Receipt service has the potential 

to produce accurate, reliable, and representative service performance data.  External 

auditing, which the Postal Service states will take place, should provide a level of 

assurance that the proposed systems are producing data as intended.14  Thus, the 

Commission conditionally authorizes the Postal Service to proceed with its proposal to 

modify the service performance measurement system for the Green Card option of 

Return Receipt. 

However, the Commission finds that it needs further evidence that the Postal 

Service’s proposal is capable of producing accurate, reliable, and representative service 

performance data before it can fully endorse this change.  Further evidence shall be 

given by providing two consecutive quarters of data at the national level comparing 

service performance measurements obtained by the existing systems against service 

                                            
13

 Specifically, the service performance measurement systems will identify the return label 
barcode and provide notification to the mobile scanner of the carrier that will deliver the piece.  Once the 
specific barcode is scanned, the carrier will be prompted to record whether a signature was captured or 
not.  Plan at 43. 

14
 The internal domestic service performance measurement systems previously approved in 

Docket No. PI2015-1, were based on the Postal Service continuing with its program of providing third-
party audits of its service performance measurement systems.  Order No. 4697 at 67.  The service 
performance measurement systems considered in this docket also fall under this requirement. 
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performance measurements obtained by the proposed systems.  The Postal Service 

shall continue to provide third party auditing reports including the metrics used to 

perform the audits, with the addition of an analysis of the proposed system.  The Postal 

Service is to explain any differences in measurement between the two systems and 

validate that the proposed systems are producing accurate, reliable, and representative 

service performance data. 

C. Changes to the Inbound and Outbound Single-Piece First-Class Mail 
International Measurement Systems 

The Postal Service proposes to replace the external IMMS service performance 

measurement systems for inbound and outbound single-piece First-Class Mail 

International with internal service performance measurement systems similar to what is 

used for domestic single-piece First-Class Mail.  It also proposes the use of proxies for 

certain measurements within the internal measurement system.  The current systems 

and the proposed systems are compared in Tables 1 and 2. 
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Table 1 
Current Single-Piece First-Class Mail International Measurement 

in Relation to Proposed Three-Stage Measurement System 

Stages: First Mile Processing Duration Last Mile 

Outbound Letters End-to-end measurement using IMMS Last Mile not reported 

Outbound Flats Not measured by IMMS 

Inbound Letters First Mile not reported End-to-end measurement using IMMS 

Inbound Flats Not measured by IMMS 

 

Table 2 
Proposed Single-Piece First-Class Mail International Measurement 

 First Mile Processing Duration Last Mile 

Outbound Letters Domestic First Mile 
as proxy 

Actual mailpiece 
measurement 

Not included 
in measurement 

Outbound Flats Domestic First Mile 
as proxy 

Actual mailpiece 
measurement 

Not included 
in measurement 

Inbound Letters Not included 
in measurement 

Actual mailpiece 
measurement 

Domestic Last Mile 
as proxy 

Inbound Flats Not included 
in measurement 

Domestic Flats 
Processing Duration 

as proxy 

Domestic Last Mile 
as proxy 

 

1. Change from an external measurement system to an internal 
measurement system 

The Commission finds that the Postal Service’s approach to internal 

measurement of inbound and outbound single-piece First-Class Mail International 

letters and flats has the potential to produce accurate, reliable, and representative 

service performance data.  The domestic handling of the First-Class Mail International 

products for the most part parallels that of the domestic Single-Piece Letters/Postcards 

and Flats products which are currently using similar internal service performance 

measurement systems.  External auditing, which the Postal Service states will take 

place, should provide an additional level of assurance that the proposed systems are 
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producing data as intended.  Thus, the Commission conditionally authorizes the Postal 

Service to proceed with its proposal to modify the service performance measurement 

systems inbound and outbound single-piece First-Class Mail International letters and 

flats. 

However, the Commission finds that it needs further evidence that the Postal 

Service’s proposals are capable of producing accurate, reliable, and representative 

service performance data before it can fully endorse this change.  Further evidence 

shall be given by providing two consecutive quarters of data at the national level 

comparing service performance measurements obtained by the existing systems 

against service performance measurements obtained by the proposed systems.  The 

Postal Service shall continue to provide third party auditing reports including the metrics 

used to perform the audits, with the addition of an analysis of the proposed systems.  

The Postal Service is to explain any differences in measurement between the two sets 

of systems and validate that the proposed systems are producing accurate, reliable, and 

representative service performance data. 

2. Use of domestic service performance measurement data as proxies 

The Postal Service proposes to use proxies for certain First Mile and Last Mile 

measurements.  It states that international letters and flats cannot be measured 

separately from its domestic counterparts without cost or operational burden during the 

first and last mile processing stages.  Request at 7.  It asserts, however, that despite the 

use of domestic proxies at these stages, the internal service performance measurement 

will increase the number of pieces in measurement and continue to produce results that 

are accurate, reliable, and more representative than the previous seed/sample system.  

Id. at 8-9. 

The Commission is concerned with the use of First Mail and Last Mile proxies.  

This is a change from systems that do not rely upon proxies to proposed systems that 

use proxies.  The Commission recognizes that systems may be changed and proxies 

justified if it can be demonstrated that the proxies have negligible impact on the 
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accuracy, reliability, and representativeness of the measurements.  The Postal Service 

must provide such evidence in this case. 

Furthermore, the Postal Service has reported significant differences in the 

service performance of domestic versus international single-piece First-Class Mail.15  

Thus, use of First Mile and Last Mile proxies presume that most service performance 

differences occur in the Processing Duration stage of mail-handling.  If this is not the 

case, then any differences in service performance between the domestic and 

international products may be masked by the use of proxies. 

The Commission does not have sufficient information to resolve this issue at this 

point.  However, the parallel operation of the current and proposed systems and the 

provision of the audit reports as previously described may be informative in determining 

whether or not the proposed systems are producing accurate, reliable, and 

representative service performance data.  For the proposed systems, the Postal Service 

shall provide the data at the national level disaggregated by First Mile, Processing 

Duration, and Last Mile.  Until such time that this issue can be satisfactorily resolved, 

the Commission conditionally authorizes the Postal Service to proceed with the use of 

proxies for certain First Mile and Last Mile measurements for single-piece First-Class 

Mail International. 

The Postal Service also proposes to use a proxy for the Processing Duration for 

inbound flats.  The Commission finds that it is appropriate to use this proxy.  As stated 

by the Postal Service, flat-shaped single-piece First-Class Mail International is of 

relatively low volume compared with letter-shaped single-piece First-Class Mail 

International.  Thus, the impact of measuring this mail on overall service performance is 

small.  Furthermore, the external IMMS measurement system that this internal system is 

proposed to replace did not included flat-shaped mail in its measurements. 

  

                                            
15

 See Annual Compliance Determination Report, Fiscal Year 2018, April 12, 2019, at 164, Table 
V-19. 
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V. ORDERING PARAGRAPHS 

It is ordered: 

1. The Commission conditionally authorizes the Postal Service to proceed with 

changes to the Service Performance Measurement plan as presented in United 

States Postal Service Response to Order No. 4945 and Request for Approval of 

Service Performance Measurement System Modification, filed May 21, 2019. 

2. The Postal Service shall provide two consecutive quarters of data at the national 

level comparing service performance measurements obtained by the existing 

systems against service performance measurements obtained by the proposed 

systems.  The Postal Service is to explain any differences in measurement 

between the two sets of systems and validate that the proposed systems are 

producing accurate, reliable, and representative service performance data. 

3. The proposed measurement systems are to be included in the auditing program 

as previously required by Docket No. PI2015-1, Order No. 4697.  The audit 

reports shall include the metrics used to perform the audits, with the addition of 

an analysis of the proposed systems. 

 
 
By the Commission. 
 
 
 

Ruth Ann Abrams 
Acting Secretary 


