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For many years, considerable attentiocr Las been paid to
estiuating overall wozk in determining the Federal Government's
<ivilian personnel requnirewents. However, little attention has
been paid to the availability of the wcrk force--the portion of
time that workars are available to perfora their primary duties
after deducting the tik. they are unavailable because of
absence. light Federal agencies were surveyed to determine the
reliability of the processes and Gaca used to estimate the
availability of Pederal civilian worker-. Findings/Conclusions:
“he Cffice c¢f Management and Budget has nct providzd guidarce on
how to estimate worker availability in ccarating versonnel
requiresents. Estimates are cften inconsistent and are based on
cld, ipcomplete, amd unsuppurted data. The eight agencies
surveyed differed in the alsences they recognize in estimating
availability: two account for annual leave €arned rather than
that taken, tvo do not account for adsinistrative or other
leave, and one does not account for training. Requirements may
be either overstated or understated due tc the lack cf
consistent, current, and reliatle availability estimates, Hhile
the total nuaber of workers estimated Bay not ke understated or
cverstated, they may not be properly distrxibuted if variances in
availability amcng groups of workers within the agency are not
accounted for. Recommendations: The Cffice of Banagement and
Budget should provide guidance to agencies feor estimating the
availability of workers. Circular 2-11 could be expanded to:
provide a definiticn of availability; require agencies tc
vaiidate or adjust their estimates annually; require that
agencies dccument and retain supporting data used to estisate
availability in order to justify personnel requiresents; &pd
require trat availability be analyzed by organization, location,
or function and that any significant differences be recognized



in estimating personnel requirements and distributing the work
force. (RRS)
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The size of the Federal werk force is based, in
part, on the time workers are available to pzr-
ferm their primary duties after deducting
time for absences, such as leave and training. .
But, due to the lack of overall guidance,
a~2ncies do not account for the same kind: -f
absences and do not use current and reliaple
dawa tc estimate availability. As a result, per-
sonnel requirements may be overstated, un-
derstzted, or improperly distributed.
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UNITED STATES GENERAL ACCOUNTING OFFICE
WASHINGTON, D.C. 20548

FEDERAL PERSONNEL AMD
COMPENSATION DIVISION

B-183124

The Honorable James T. McIntyre
Acting Director :
Office of Management and Budget

Dear Mr. McIntyre:

This report discusses the need for guidance to agencies
for estimating the availability of Federal civilian workers,
2 key factor in determining personnel requirements. We have
discussed the information in this report with representatives
from your Office, the Department of Defense, and eight other
agencies. "

Our recommendations to you are set forth on page 15.
As you know, section 236 of the Legislative Reorganization
Act of 1976 requires the head of a Federal agency to submit
a written statement on actions taken on our recommendations
to the House Committee on Government Cperations and the
Senate Committee on Governmental Affairs no later than 60
days after the date of the report and to the House and Senate
Committees on Appropriations with the agency's first request
for appropriations made more than 60 days atter the date of
the report.

We are sending copies of this report to the Chairmen,
House Committee on Government Operations, Senate Committee
of Governmertal Affairs, and House and Senate Committees
on Appropriations, and to the heads uf Jdepartments and agen-
cies included ir our study.

Sincerely yours,

Ih.lbn'uaw

H. L. Krieger
Director



GENERAL ACCOUNTING OFFICE ESTIMATES OF FEDERAL EMPLOYEES

REPORT TO THE ACTING AVAILABLE TIME FNR WORK
DIRECTOR, OFFICE OF DISTORT WORK FORCE
MANAGEMENT AND BUDGET REQUIREMENTS3

LIGEST

The following equation depicts how agencies
determine civilian staffing needs.

Work hours reqguired: = Number of workers
Aveilable hours per worker

The General Accounting Office (GAO) has issued
seven reports during the past 2 years on how
selected agencies could improve their esti-
mates of staffing needs with better estimates
of required work hours. (See app. I.)

This report shows the need for more consistent
and reliable estimates of the hours employees
are available for wcrk.

To improve estimates of staffing needs, GAO
recommends (see p. 15) that the Office of Man-
égement and Ludget provide agencies quidance on:

-~-Identifying the kinds of absences to con-
sider in estimating stafy availabiiity.

--Validating or adjusting their estimates
annually.

~--Documenting and retaining their estimates
2¢ part of their justification fnr «taff
needs.,

~-Recognizing differences in availahility
by organiza*tion, location. or function.
(See p. 15 )

The Departments and agencies of the Federal
Government estimate the number of workers

needed to do their work. The credipbility of
those estimates depends eqgually on the reliabil-
ity of estimated workload ard estimated work
force availability. Errors in estimating work

Upon removal, the report

cover dagc 'shauld be noted hereon.



force availability can have a major impact on

the number and costs of personnel. For example,
an error of 1 day a month in the estimated avail-
ability for work of the average civilian em-
ployee would create an annual estimating error

of about 114,500 staff-years and could cost

about $1.7 billion. (See p. 2.)

In a survey of eight agencies, GAO found that
availability .stimates vary (see app. II) and
that agencies, in determining staffing needs,
are not acceounting for absences rd>ngistently.
Six of the eig..c agencies accountzd for arnual
leave on the kasis of leave used; the other
two accou.ted for it on the basis of leave
earned. The latter method tends to understate
availability and overstate requirements because
Federal employees use only about 93 perce..t of
their accrued leave. For example, if leave
eurned were used for one-fourth of all Federal
employees, “he result would overstate require-
ments about 3,700 staff-years and about $54
million. (See pp. 3 to 4.)

Two of the agencies did not account for adminis-
trative leave in determining availability. This
tends to overstate availability and understate
requirements. (See pp. 4 to 5.)

Four of the eight agencies are not using current
data on absences to estimate employee availabil-
ity. For example, the Army is using a 1952
study as a basis for estimating employee avail-
abilitv. As a result, it considered 204 leave
hours a year per employee even though reported
leave from 1972 through 1975 averaged between
264 and 300 hours a year. This tended to under-
state the number of workers needed and contri-
bute to bcrrowing of military personnel which
adversely affects military readiness and morale.
(See pp. 7 to 8.)

Two agencies did not consider the variations _.n
staff availability between groups of workers
within the agencies. For example, the Air Force
specified that its organizations use 144 hours a
month to estimate staff availability, although
available hours had ranged {rom 140 hours at one
organization to 149 hours at another. Such var-
iations are normal for a variety of reasons in-
cluding differences in age, leave categories,
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and types of work. Tc test the potential effect
of the Air Force method, GAC applied it to the
employees of an agency which recognizes such
variations. The Air Force method would
misallocate about 500 workers. Accordingly,

GAO believes availability should be analyzed

by organization, location, or function and
significant differences should be recognized

in estimating stafr requirements and distribut-
ing the work force. (See pp. 12 to 13.)

GAO discussed its findings with officials of
the eight agencies, who said they would take
action to improve their estimates of

stzff availability. (See pp. 15 to 16.)

GAC also discussed its recommendations--
particularly the need for overall guidance
to agencies--with officials of the Office
Management and Budget. These officials
said they would consider GAO's recomnmenda~
tions but did not wish to comment on them
pending further study. (See p. 16.)
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CHAPTER 1

INTRODUCTION

The 1378 Federal budget includeda about $48 billion for
more than 2 million civilian employees, exclusive of the
United States Postal Service. For many years, much atten-
tion has been paid to processes for estimating overall work
in determining personnel requirements. But, little atten-
tion has been paid to the availability of the work force--
the portion of time that workers are available to perform
their primary duties after deducting the time they are un-
available because of absences, such as leave and training.
Both are major elements in estimating work force regquire-
ments and costs.

In 1975 civilian workers were not available an a. . rage
of 31 days each because of annual, sick, and administrative
leave--about 12 percent of the time after deducting week-
enls and holidays. This amounts to an estimated cost of
$4.6 billion a year. The additional time away from primary
duties .or training is not available, but it is also sig-
nificunt in some agencies,

There is no Government-wide standard definition of
staff availability. Different agencies refer to it in
various ways, such as "productive time" or "on-the-job
time.” For purposes of this survey, we considered avail-
able time to be that amount of time in a year remaining
after deducting weekends, holidays, leave, and training.
Available time includes all time spent on the job although
some of it may be used for personal needs, rest, unavoid-
able delays, coffee breaks, or special duties. 1/

Reliable estimates of the number of Federal workers
needed are important because they are ured by the agencies
and the Congress to determine the size and distribution
of the Federal work force. The availability of workers
and the estimated work to be done are used to compute the
number of workers needed. Credible estimates of personnel
requirements cannot be prepared without reliable and

1/Some agencies consider these activities in computing
perscnnel requirements, These kinds of diversions
do occur and they increase the number of workers needed.
Agencies do not uniformly account for them, and we found
no reliable basis for estimating their impact.



accurate data on both workload and availability, as shown
by tae following formuia.

Work hours required = Number of workers
Available hours per worker

Changes in availability, or errors in estimating it, can
have a major impact on the number of workers needed. For
example, an average erior of 1 day of available time per
month for Federal civilian vorkers would create an annual
estimating error of about 114,500 staff-years costing
about $1.7 billion.

SCOPE OF SURVEY

The objective of our survey was to cGetermine the
reliakility of the processes and data used to estimate
the availability of Federal civilian workers. Our work
consisted of reviewing agency regulaticns and reccrds
and talking to agency officials about their practices
for determining availability. We performed most of our
work at the headquarters level and selected lccations
of eight agencies.

Army

Navy

Marine Corps

Ma. ine Corps Finance Center

Air Force

Air Force Management Engineering Agr:ncy

Agricultural Stabilization and Conservation Service

Federal Aviation Administration

Social Security Administration (SSA)

Veterans Administration~-Depariment of Veterans
Benefits (DVB)

We discussed the issues in this report with officials
of the Office of Management and Budget and the Office of
the Secretary of Defense,



CHAPTER 2

NEED FOR GUIDANCE

IN DETERMINING AVAILABILITY

The Office of Management and Budget has not provided
agencies guidance on how to estimate wcrker availability
in computing personnel requirements. Estimates are often
inconsistent and are based on old, incomplete, and un-
supported data. Some agencies do not acknowledge that
availability varies among sites and types of workers, and
therefore the work force may rot be properly distributed
according to needs within such an agency.

Office of Management and Budget Circular A-11
emphasizes the need for Federal agencies to use properly
developed worKk measurement procedi:'es to compute personnel
requirements, but it does not addr :s availability. The
Office needs to provide guidance to Federai agencies on
availability because:

--Agency needs cannot be evaluated on a consistent
or equitable basis without such guidance.

--Without current and complete information on
aveilability to insure that the estimated number
of workers is reliable, agencies may need fewer
or more workers than estimated.

--Imbalances may occur witanin an agency unless pro-
cedures are specified for accurate, localized
availability estimates.

Agency estimates of availability are shown in
appendix II.

AVAILABILITY NOT
CONSISTENTLY ESTIMATED

The eight agencies in our survey differ in the absences
they recognize in estimating availability.

--Two account for annual leave earned rather than
that taken.

--Two do not account for administrative or other
leave.

--0One does not account for training.



Because of these inconsistencies the personnel needs
of these agencies cannot be evaluated with confidence.

Annual leave

The Agricultural Stabilization and Conservation Service
and the Federal Aviation Administration account for annual
leave their emplcyees earn.

At the time the Agricultural Stabilization and Conser-
vation Service established its policy in 1973, annual leave
taken amounted to only 91 percent of leave earned. Thus,
requirements were overstated by 9 pe.cent of the annual
leave earned for about 13,000 workers. At¢ the minimum earned
rate for annual leave, this amounts to an overstatement of
about 88 staff-years, costing about $1.2 million annually.
Agency officials said they would reexamine their policy.

Information was not available in the Federal Aviation
Administration to show the extent that requirements were
overstated as a2 result of this policy, but the potential is
there. Since 1974 the Federal Aviation Administration has
considered 23 days of annual leave earned in estimating
availability of controllers. Data is not available to show
the average annual leave being taken by controllers. However,
in 1975 and 1976, all Federal Aviation Administration
employees used an average of only 21 and 22 days of annual
leave, respectively. If representative of controllers, this
difference results in overstated requirements of 185 and 92
staff-years, respectively, in these 2 years.

On the average, Federal workers used only about 93
percent of the annual leave earned in .975. Using earned
leave rather than leave taken tc estimated availability over-
states requirements. If this practice was follcwed in de-
termining personnel requirements for only onea-fourth of the
workers in all Federal agencies, requirements would be over-
stated by 3,700 staff-years and $54 million annually.

Administrative leave

The Army and the Agricultural Stabilization and Con-
servation Service do not account for administrative leave
in their estimates of availability. This can result in
understated requirements. Army workers, for example, used
an average of 3 days administrative leave per worker in
1975 or a total of about 3,700 staff-years. Information



was not =vailable to show the amounts used by Agricultural
Stabilization and Conservation Service workers.

The omission of administrative leave may also apply
to Federal Aviation Administration employees other than
air traffic controllers and airway facilities cector
technicians. Availability for these workers was estab-
lished over 18 years ago, and agency officials do not kucw
what leave was accounted for.

The remaining five agencies that consider administrative
leave do not recognize the same absences. The Air Force
has the most definitive approach for identifying and
recognizing the various types of such absences affecting
availability. According to the Air Force, the following
average absences per worker reduce overall availability
by about 1,500 staff-years annually costing about $19
million.

Absence Sours per staff-month

Court leave 0.203
Administrative--weather 0.200
Military leave 0.192
Civilian personnel office contacts 0.075
Blood donations 0.068
Emergency rescue 0.054
Permanent-change-of-station travel 0.050
Voting and registration 0.043
Onduty injury 0.036
Labor mancgement relations 0.033
Pernanent-change-of-station processing 0.029
Administrative-breakdown 0.022
Appeals and hearings 0.017
Protective work 0.008
Military registration 0.004
Civil defense activities 0.003
Military examinations/funerals 0.002
Equal Employment Opportunity programs 0.001

Total 1.040

Other agencies considered administrative leave for weather,
court duty, and mrilitary service. 2s indicated, the Air
Force approach goes much further.

Training

Formal training is defined by the Civil Service Commis-
sion as training in excess of 8 hours or a series of



courses on the same subject. Such training must be reported
to the Commission. There is no uniform definition of

other types of training; but they may include actions to
develop or improve job skills, such as reviewing procedures,
instructions, public laws, or professional publications, and
on-the-job training.

Agencies use different terminology and approaches to
account for training in estimating availability and in
computing personnel requirements. As noted in a prior
GAO report, "Training is treated differently from agency
to agency because of varied definitions of 'job-relatedness’
of training and differing tuition-assis‘ance policies." i/
Because of these differences, we could not determine whether
agencies were accounting for the same, different, or all
training aciivities in computing requirements.

For example, the Army excludes training from estimates
of available time. Officials at one major command and one _
installation said training time was includecd as part of work-
load requirements; but headquarters officials believed it
was excluded. Therefore, the extent that training time is
identifiad and considered in det~rmining requirements is not
clear. Army headquarters officials agreed to revise their
procedures t: show specifically how training time should be
accounted for, ‘

In fiscal year 1976 the LArmy reported about 2,900
staff-years of formal training. The amount of other
training is unknown. Such training should be identified and
considered in requirements because it can be significanc.
For example, SSA has identified other operational training
requirements at an annual average of 17 days per technical
employee--a total of about 5,700 staff-years. Officials said
this training is necessary to maintain employee proficiency.
They said they ave one ¢f the few agencies required to show
such other training as a separate line item in their budget
and justify it to the Congress.

1/"The Government Employees Training Act of 1958: A Progress



AVAILABILITY ESTIMATES ARE
NOT CURRENT NOR SUPPORTED

Of the eight agencies reviewed, only two--SSA and
DVB--routinely estimate availability at least annually for
computing staffing requirements. Of the other six agencies,
four do not develop current information on availability to
estimate the number of workers needed. The use of outdated
estimates cen cause substantial error in the estimated number
of workers needed. Estimates in two of the six agencies were
less current than SSA and DVB. None of these six agencies
have complete dorumentation to support the availability
factors used.

Current estimates are needed because availability changes
over time. A worker's age and length of service affects
the amount of leave used and training received. Changes in
legislation and in the policies governing leave, training,
and other personnel matcters affect availability. New policies
allowing flexible work hours, for example, may reduce sick
leave in some agencies and increase availability. Curtailed
activities because oi the energy crisis in some parts of
the country will, on the o*har hand, decrease it.

Army

Army requirements for civilian workers are understated
partly because of a lack of a current and complete estimate of
availability. The Secretary of the Army has stated that
the lack of sufficient civilian workers has resulted in offices"
borrowing military persourel from their units to perform
civilijan tasks. This reduces readiness and decreases soldier
job satisfaction.

The Army based its estimate of availability on a 1952
study. Studies in 1969 and 1970 recommended that determinations
of availability recognize training time and more current
experience, but the recommendations were never implemented.

An Army official said implementing them would have resulted
in increased requirements, something which is not desired.
Since then, the Army has not directed further studies or
periodic assessments of availability.

We compared the leave in the 1952 availability factor with
the current annual, sick, ond administrative leave reported .
to the Office of Management and Budget. The comparison in the



following chart shows that leave calculations used in estimat-
ing availability are understated in relation toc leave actually

taken.

Average leave hours per worker per vear

Considered in

determining
availability Reported _
1952 1972 1973 1974 1975
204 264 288 300 3/264

a/The difference between 204 and 264 hours per year repre-
sents about 10,000 staff-years of which about 3,700
are attributable to administrative leave not recognized
in determining availability. The rer.aining 6,300 staff-
years are apparently attributable to increases in the
average amount of leave taken since 1952.

An understatement of leave can result in understated
requirements. One result of understated requirements--
the borrowing of military personnel-—has adversely affected
Army operations. A February 975 Army Audit Agency repcrt
points out serious problems in rot recognizing and dealing
with actual civilian personnel requirements. The report
says military personnel were borrowed when civilian per-
sonnel requirements were significantly understated and
thereby seriously affect readiness and the concept of the
volunteer Army. Among the reasons given for the under-
statements were:

--Manpower requirements for missions directed by
higher commands or developed locally were not
documented.

--Some requirements had not been included in staffing
guides. 1/

We believe the lzck of a current and complete estimate of
availability has also contributed to the understatements.

The report describes some of the implications of the
Army's gap--referred to as the "Grand Canyon"--between
requirements and resources.

1/A recent GAO report, "Development and Use of Military
Services Staffing Standards: More Direction, Emphasis,
and Consistency Needed" (FPCD-77-72, Oct. 18, 1977), also
discusses the need for improvement in the Army's process
for measuring work. (Sec app. I.)



“"The problem starts with the substantial under-
statement of documented support requirements,

leads to the excessive and continued use of ~
porrowed labor [military personnel Ffrom Table of
Organization and Equipment units] to meet tiue
shortfall, and results in the unavailability

of key personnel for participation in unit
training.

* * Tk * %

"* * % extensive diversion of personnel is not
compatible with combat readiness and the volunteer
Army. * * * non-availability of personansl for
unit training has increased from 2% to 30 percent.

* * * . * ]

"Total base support requirements, including the
impact on mission accomplishment, must be identified
and presented to Congress. If relief is not
obtained, then Army systems must be geared to better
controlling and managing the shortfall * * & _»

-

Navz

A Navy official szid that the published Navy availability
factor is basei on a 1969 study. Officials could not lccate
the study and supporting Jdocumentation; as a result they
could not explain leave and training time developed in the
1969 study. The Mavy has not assignea resp. sibility for
updating the availability factor.

Because the Navy does not report separate leave data
for the Navy and the Marine Corps to the Office of Management
and Budget, we covrld not evaluate the reliability of the
leave accounted for in the Navy's availability factor.

The Navy is implementing a new work measurement system
for shore activities in 1979 in response to a congrescsional
commitment. This system will not produce credible personnel
requirements unless current availability determinations
are used.

Navy officials agreed that availability should be
estimated periodically.



Marine Corps

Each major Marine Corps command determines the avail-
ability of its workers. Marine Corps headquarters has not
provided guidance for making these determinations current
and consistent. A Marine Corps official said each command
normally makes an availability study every 2 years and
retains the supporting documentation.

To determine whether availability was periodically
determined and supported, we visited one command and found
that studies were made in 1972 and 1974. Adequate docu-
mentation for the 1974 study is available. Because of a
major reorganization, the command made no study in 1976.

Marine Corps headquarters officials advised us at the
conclusion of our study that they were drafting guidance to
insure that availability is currently and consistently
estimated. A neadquarters official has been designated to
see that the guidance is implemented and to review avail-
abality data developed by the commands.

Air Force

The Air Force Management Engineering Agency is respon-
sible for making studies and periodically estimating avzil-
ability of military and civilian personnel. Our survey
showed that a 1972 Air Force study gave considerably more
attention to availability than the other military services.
Officials said that in 1975 the factors in the 1973 study
were reviewed and found to be unchanged. 1In 1976 they
reviewed civilian personnel policies that affect availability
and found then unchanged. Leave recognized in the 1973 study
agrees with ‘eave reported to the Office of Management and
Budget for 11375.

Tne Ai~ Force could not provide documentation sup-
porting the 1973 study or subsequent reviews. Air Force
officials said the documentation had been lost or destroyed
as a resu’'t of reorganization and relocation of activities.
They agre+d that documentation for the studies shouvld be
retained.

Agricult.ral Stabilization
and Consarvation Service

Availability estimates are based on a 1973 analysis of
1972 leave experience. In estimating annual work force

10



availability, officials included aunual leave expected to
be earned and 6 days sick leave per worker. There is no
supporting documentation for this analysis. Officials
said they had not determined whether it was still repre-
sentative.

We compared the actual leave experience for 1976
with amounts estimated for 1977. Actual leave experience
was about 7 percent more than the estimate, a difference
of 83 staff-years. This difference may have resulted
in understated 1977 personnel requirements.

e

Officials said the difference would not adversely
aff~~t their operations because the agency budget includes
a 5-percent allowance for contingencies, which can be used
for hiring additional staff or meeting other unanticipated
program needs. While this allowance may absorb errors in
understating personnel requirements, it does not reveal
overstatements nor negate the need for accurate estimates
of personnel requirenents.

Agricultural Stabilization and Conservation Service
officials said that they plan every 3 or 4 years to update
their leave factors, including administrative leave, and
to reevaluate the policy of using leave earned. They plan
to reevaluate leave data annually to ascertain whether
estimated availability has changed.

Federal Aviation Administration

Availability is estimated sepa:ately for (1) Air Traffic
Controllers, (2) Airway Facilities Sector Technicians, and
(3) other workers. Studies in 1974 and 1976 estimated
availability for the controllers and techicians, respectively.

Availability for other wnrkers, representing about 50
percent of the work force, was estimated sometime before
1961 at 1,800 hours annually per worker. Officials had no
documentation to support this figure nor to show how it was
developed. They said the estimate represents time available
after deduction cf holidays, leave, and training. They did
not have separate leave and training data for this part of
the work force to evaluate the 1,800-hour estimate. How-
ever, data for the entire work force showed an average
availability of 1,711 hours in 197%5. Because this is about
5 percent less thar the 1,800-hour estimate, personnel
requirements may have been understated. Agency officials
agreed that they should update the availability estimate.

11



VARIANCES WITHIN AGENCIES
NOT ACCOUNTED FOR

Five of the eight agencies in our review acknowledged
that availability varies among major organizations (group,
division, directorate, bureau, etc.) within the agency and
consider such variances in computing personnel requirements.
Variances occur for many reasons, including differences
in average age and length of service of the work force,
climate, and type of work. To some extent, the Army
acknowledaes such variances. The Air Force and Navy do not.

The Office of Management and Budget has questioned
the use of a single estimate for availability in the Air
Force. A graduate thesis submitted to the Air Force Insti-
tute of Technology also highlighted the need to recognize
such variances. It states:

"The application of a constant estimate of avail-
abilty to all work centers when in fact availability
is not a homogenous variable results in erroneous
requirements determination. Some work centers will
receive more [workers] than they require while others
will receive liess."

To determine the effect of using a single availability
estimate throughout an agency wheu more than one estimate
might be more appropriate, we compared both approaches to
distributing about 71,000 workers among 5 bureaus of SSA.
SSA computes personnel requirements separately for each
bureau based on workload and estimates availability within
each bureau. Among the bureaus, the availability estimates
range from 129 to 149 hours per month per worker.

We computed a single, weighted average availability
estimate for all five bureaus and applied it to the estimated
worklnad for each. The use of a single availability
estimate would have misaliocated about 500 workers by
shifting them from 3 bureaus with relativeiy low availabijlity
to 2 others with high availability. Thus, the single estimate
would have affected about 1,000 poritions, removing workers
from bureai.s needing them and adding them to bureaus not
needing them.

Army

The Army permits some variations in estimated avail-
ability. Army regulations governing manpower surveys used

12



to determine personnel reguirements provide that a factor

of 11 percent for "nonproductive" time should be added to

the productive time of workers. The factor represents

annual and 3ick leave where there is a normal distribution of
age groups in the work force. At installations having a
larger number of employees earning the maximum annual

leave, a higher nonproductive time factor may be documented
and recognized. Regulations do not provide for a lower
factor at installations having a larger number of employees
earning the minimum annual leave.

There is no information at Arny headquarters showing
to what extent the ll-percent factor is exceeded. Officials
cited examples where higher factors were used but said the
ll-percent factor is used more often than not.

Alr Force

Estimated availability in individual commands ranges
from 140 to 149 hours per month and is statistically dif-
ferent in these organizations. Nonetheless, the Air Force
established an estimated availability of 144 hours per
month for civilian workers on the 40-hour week. An excep-
tion to this rule is the Logistice Command, which is per-
mitted to use 142 hours per month. Officials said that
command has a more refined work measurement system than
others and is able to substantiate a lower estimate of
availability.

At the conclusior of our review in December 1977,
Air Force cificials said there appeared to be merit
focr having separate civilian-availability estimates for the
continental United States and for overseas locations. They
plan to evaluate the use of more than one availability
estimate during the next study of civilian availability
scheduled to begin in March 1978.

Navy

The Navy uses a single availability est.mate to deter-
mine personnel requirements for shore-based civilian
personnel. Officials recognize that a single availability
estimate may result in too many or too few people in
some activities; therefore, they agreed to look into the
possibility of developing the data needed to establish
different estimates.
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CHAPTER 3

CONCLUSIONS, RECOMMENDATIONS, AND

AGENCY ACTIONS

CONCLUSIONS

Our survey indicates that, in estimating staff avail-
ability, many Federal agencies do not

--account for the same kinds of absences,
--use current &ad complete information,

--document their estimates to support personnel
needs, and

--analyze variances by organization, locatior.,
or function.

Problems identified in the eight selected agencies
indicate that requirements may be either cverstated or under-
stated due to the lack of consistent, current, and reliable
availability estimates. We believe the inconsistent and
unreliable results stem from a lack of overall guidance.
Although the Office of Management and Budget provides
guidance in Circular A~11 on the importance of reliable
estimates of workload, the circular does not provide gui-
dance on estimating staff availability. We believe the
latter is equally important.

Understatements of availability, in determining require-
ments, may result in more workers than are need2d. Among the
potentially adverse effec*s of too many workers are unneces-
sary increases in the Federal payroll, unnecessary or
marginal work, loss of efficiency, and idleness.

Overstatements of availability, on the other hand,
may result in fewer workers than needed. Potential effects
may include reduced readiness in the military services,
unfulfilled program objectives, curtailed services, work
backlogs, overtime, reduced quality ..r timeliness, and
lowered morale.

While the total number of workers estimated as needed
in an agency may not be understated or overstated, they may
not be properly distributed if variances in availability
among groups of workers within the agency are not accounted
for.

14



RECOMMENDATIONS

We recommend that the Office of Management and Budget
provide guidance to agencies for ectimating the availability
of workers. fGuidance could be incorporated in Circular a-11,
"Preparation and Submission of Budget Estimates." It requires
indexes to determine personnel requirements. Since estimated
availability of workers, as well as workload, affects the
number of workers needed. the circular could be expanded to:

—=-Prcvide a definition of availability. The defini-
tion should identify the kinds of leave that must
be accounted for in estimating availability. More-
over, it should indicate that leave used ratner
than leave earned should be considered. Agencies
should also be prepared to identify and justify
the training accounted for.

--Require agencies to validate or adjust their
estimates annually. For m-st agencies, the data
needed is in existing reporting systems. If
availability estimates are not changed annually,
information should be available to show that the
previous estimate continues to be valid.

--Require that agencies document and retain sup-
porting data used to estimate availability
in order to justify their personnel requirements.

--Require that availability be analyzed by organ-
ization, location, or function and that any sig-
nificant differences be recognized in estimating
personnel requirements and distributing the work
force.

Each agency should examine the data resulting from a
more accurate reflection of available time to assure itself
that available time is used productively and effectively.
This will permit each agency to review available time from a
perspective of maximizing effective u*ilization of the work
force.
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AGENCY ACTIONS

The eight selected agencies have taken or are planniny
corrective actions where neede¢ to establish and document
more current, complete, and reliable availability estimates
on a periodic basis.

Officials from the Office of the Secretary of Defense
are aware of the need for basic guidarce in estimating the
availability of military and civilian personnel. They said
that they need consistent and reliabie data on availability.
They have undertaken a comprehensive study of worker avail-
ability to implement uniform procedures for measuring and up-
datirg available ti.e estimates used for personnel require-
ments. 1In fiscal year 1978 they will study the military pop-
ulation and ip 1979 civilian employees.

These actions by the military and civilian agencies we
reviewed should improve estimates of availability. But other
Federal agencies also need guidance to estimate availability.
We discussed the results cf our review and agency guidance
needed with Office of Management and Budget officizls at the
conclusion of our review in December 1977. They expressed
concern that some agencies might develop substantially in-
creased requirements based on new estimates of availability.
These officials said they would consider our recommendations
but 4id not wish to comment on them pending further study.

We reccognize that agencies could develop requirements
for more or fewer workers based on current and reliable data
on both worxload and the availability of workers. This
should not preclude its developmeni. We believe informatiun
on availability could help agencies and the Office of Manage--
ment and Budget to better identify needs and to more effec-
tively distribute the work force.
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APPENDIX I APPENDIX I

PRIOR GAO REI'ORTS

The General Accounting Office in a number of reports

has - 'nted out rhe need for agencies to develop more reli-
abl ~hods for estimating their personnel requirements.
Mar . these reports pointed out that irprovemer,ps are

needed in the work measurement systems used by agencies
in determining personnel requirements.

1. "Development and Use of Military Services Staifing
Standards: More Direction, Emphasis, and Consistency
Needed" (FPCD-77-72, Oct. 18, 1977). The report dis-
cusses the need for ways to measure work that are
reliable and useful to the budget piocess. Staffing
standards based on the concept of work measurement
cffer the potential to 4o this. Except for the Air
Frice, the military services have been slow in de-
veloping staffing standards, let alone using them.

2. "The Work Measurement System of the Department of
dousing and Urban Development Has Potential But
Needs Further Work to Increase I:s Reliability®
(FPCD-77-53, June 15, 1977). This report discusses
cthe need for more objective and systematic ways
for Government agencies to reliably estimate their
personnel requirements.

3. “Fersonnel Ceilings--A Barrier to Effective Man-
power Management" (FPCD-76-88, June 2, 1977). This
report discurses personnel ceilings and suggests that,
with diraction and guidance, agencies could develop
nethods for preparing sound octimates of minimum man-
power requiremerts to accomplish authorized progrims
and functions.

4. "Determining Requirements for Aircraft Maintenance
Personnel Couyld k2 Improved--Peacetime and Wartime"
(LCD-77-421, May 20, 1977). This report discusses
the manpower determination processes used by the
various military services, which are based on inde-
pendently developed systems and assumptions, rulecs,
and policies. 1n many cases, manpower factors znd
data used in the individua:. manpower determinatio:
systems are guestionable, inaccurate, or outdated.

5. "Improvemenrts Needed in Defense's Efforts to Use
Work Measurements" (LZD-76-401, Aug. 31, 1976).
This report points out that the military services
approach work .easurement efforts with different
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APPENDIX I APPENDIX I

interests; assign different prioritiea to these
efforts; provide varying degrees of independence

tv the work measurement staffs; and define the
universe for potential application of work measure-
ments differently.

3. "Major Cost Savings Can Be Achieved By Increasing

Productivity in Real Property Management" (LCD-7€-320,
Aug. 19, 1976). This report diecusses problems in

the system the miiitary services use to measure a.d
evaluate how productive their labor forces are in

real property maintenance. These problems have caused
the services to fall far short of the achievements
possible with an adequate work measurement systecm,

7. "Navy Aircraft Overhaul Depots Could Be More Productive"”
(LCD~75-432, Dec. 23, 1975). This report digcusses
the lack of quality in the work measurement systems at
Navy aircraft overhaul depot=.
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APPENDIX II APPENDIX II

Hours per month

Agency Assigned Leave Training Available
Air Porce 167.9 22.6 1.4 143.9
Army , 167.3 16.7 (a) 150.6
Navy 1€7.9 21.9 .9 145.1
Marine Corps - - - (b)

Veteran's Administration,
Department of Veteran's Benefits 168.0 19.8 (c) . 148.2

social Security Administration
(technical workers) 168.0 21.5 12.0 134.5

Federal Aviation Administration

(except Air Trafiic Controllers

and Airway Facilities Sector ,

Technicians) 168.0 16.0 2.0 150.0

Agricultural Stabilization and

Conservation Service (State

and county offices) - - - (a)

a/Training is not included in unavailable time. Army head-
quarters officials do not know the extent that it is being
included in workload estimates.

b/Each command computes its own availability. 1It varies
between 135 and 150 hours per month.

c/Training is included in workload standards.

d/Availability data is not maintained at headquarters.
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