19TH ANNUAL FAA/JAA INTERNATIONAL CONFERENCE
JUNE 3 - 7, 2002
Panel Discussion: 
Implementation of Safety Management Systems

Presenter:

Jim Ballough, Director, Flight Standards Service,




Federal Aviation Administration

Topic:

Supplementary System Safety Tools For U.S. Operations

REQUIRED VS VOLUNTARY PROGRAMS

The FAA's core approach to system safety management is the Air Transportation Oversight System (ATOS). A key goal of ATOS is for the operator to implement its own system safety culture, including its own safety audits and self-correction programs. Under ATOS, FAA audits would supplement the operator's self-audits, to verify that the airline's practices and procedures do in fact reflect an effective approach to system safety.  Our preferred strategy will be to conduct FAA audits jointly with the carrier, provided that the carrier agrees to that approach, and commits to correcting any deficiencies identified by the joint audit team.

While the Air Transportation Oversight System (ATOS) is now a required program for the top ten U.S. air carriers (and will expand to additional 121 operators following initial implementation),  the FAA also encourages a number of supplementary system safety programs to be implemented on a voluntary basis.  ATOS and the FAA's supplementary system safety programs share a common goal of establishing a proactive approach to accident prevention at the level of the individual operator - by making the operator responsible for identifying and correcting adverse safety trends before they can lead to accidents, and further, by providing the operator with the programmatic tools that enable the achievement of that objective.

VOLUNTARY SAFETY PROGRAMS FOR U.S. OPERATORS

There are four primary voluntary safety programs that are administered by the Flight Standards Service.  These are the:

(1) Voluntary Disclosure Program (VDP)

(2) Aviation Safety Action Program (ASAP)

(3) Flight Operational Quality Assurance (FOQA) Program

(4) Advanced Qualification Program (AQP)

Voluntary Disclosure Program (VDP)

The VDP provides a vehicle for certificated air carriers and production approval holders operating under Title 14, Code of Federal Aviation Regulations (14CFR), to voluntarily disclose apparent operator violations of 14CFR.  Following initial disclosure, the operator is required to submit a plan for FAA approval, identifying its comprehensive fix to prevent the recurrence of any regulatory violations disclosed under the program.  The FAA office responsible for oversight of the operator will follow-up to verify the effective accomplishment of corrective action.  Subject to completion of corrective action satisfactory to the FAA, the agency limits enforcement for apparent violations revealed under the VDP to administrative action (i.e. a Letter of Correction or Warning Notice), which only remains on file at the FAA for two years. To be accepted under the VDP, any apparent violation by the operator must be determined by the FAA to have been inadvertent.  The VDP does not include possible lack of qualification issues applicable to the certificate holder.  In the near future we plan to expand the VDP to encompass joint audits accomplished under ATOS. If the operator voluntarily agrees to a joint audit process, then violations uncovered by either the operator or the FAA during the audit would be included under the VDP.  If the operator does not agree, then the FAA will conduct its own independent audit. The VDP program is described in FAA Advisory Circular 00-58.  The FAA plans a revision to that advisory circular in the near future, which will reflect the extension of that program to include joint safety audits.

Aviation Safety Action Program (ASAP)

The ASAP provides a vehicle for employees of Part 121 certificate holders and Part 145 repair stations to report safety concerns, including possible employee violations of 14CFR. An ASAP is established through a Memorandum of Understanding (MOU) to be signed by the FAA, the company, and, where applicable, a labor association.   The MOU specifies how the disposition of reports will be handled.  An ASAP may include possible employee lack of qualification issues, subject to satisfactory completion by the employee of any corrective action required for such issues.

 The focus of ASAP is on fixing problems, rather than on FAA punitive enforcement or company disciplinary action.  An ASAP requires that corrective action be accomplished for all safety issues disclosed under the program. The disposition of all ASAP reports is determined by a three person event review committee (ERC), comprised of representatives from the FAA, the company, and, where applicable, the employee labor association.  To be accepted under ASAP, a report must be submitted on a timely basis, alleged violations must be inadvertent and must not appear to involve an intentional disregard for safety, and the reported event must not appear to involve criminal activity, substance abuse, controlled substances, alcohol, or intentional falsification.

FAA policy limits the enforcement for reports accepted under the program to administrative action.  Where the employee is the sole source of the information, no FAA action is taken. The vast majority of ASAP reports submitted to date have in fact been sole source, meaning that ASAP is providing the FAA and participating companies with safety related information that otherwise would not have been obtained.  As of today there are 21 programs that have been established under the ASAP in the U.S.  The details of the program are described in FAA Advisory Circular 120-66A.  The FAA plans a revision to that advisory circular in the near future, which will reflect the lessons learned so far, and which we believe will serve to further the achievement of the program's safety goals. 

Flight Operational Quality Assurance (FOQA) Program

FOQA is a program for the routine collection and analysis of digital flight data generated during line operations. FOQA data is unique because it can provide objective data that is not available through any other means.  The information and insights provided by FOQA can be used to reduce operational costs and significantly enhance training effectiveness, operational procedures, maintenance and engineering procedures, and air traffic control procedures. FOQA offers tremendous potential for the enhancement of safety in U.S. airline operations.

The FAA is certainly cognizant of the fact that a number of non-U.S. airlines have long had FOQA-type programs in operation.  The pioneer is British Airways, which started its program in 1962 to validate airworthiness criteria using flight recorder data.  We understand that today there are at least 33 non-U.S. airlines that have implemented FOQA-like programs.

In 1991, the FAA contracted with the Flight Safety Foundation (FSF) to examine the technology, benefits, and other issues that arose from FOQA-type programs used by non-U.S. airlines, and to determine the feasibility of such programs for the United States.  As a result of the study, the FSF recommended that the FAA initiate a program to examine the benefits that FOQA programs might provide to U.S. airline operators.  In a January 1995 Department of Transportation (DOT) "Zero Accidents" Aviation Safety Conference, it was recommended that the FAA encourage and help U.S. airlines to voluntarily implement FOQA programs.  In particular, it was recommended that the FAA sponsor FOQA demonstration studies, in cooperation with industry, to develop guidelines for such programs and to develop information regarding the appropriate use and protection of recorded flight data.  In July 1995, the FAA initiated a FOQA Demonstration Project that has been highly successful in facilitating the growth of voluntary FOQA programs for U.S. operators.  As of today there are ten airlines that have established voluntary FOQA programs in the United States.  The Demonstration Project also permitted the FAA to gain the insight needed to establish a regulatory framework for FOQA programs in this country.

In October 2001, the FAA issued a final rule on FOQA - 14CFR, Part 13.401. The rule establishes FOQA as a voluntary program open to any operator of an aircraft.  No operator is required to obtain FAA approval to operate such a program.  However, an operator who seeks the protection from the use of FOQA data for FAA enforcement that the rule provides must obtain FAA approval of its FOQA Implementation and Operations (I&O) Plan.  The rule stipulates that the I&O Plan must contain the following elements:


1.  A description of the operator's plan for collecting and analyzing flight recorded data from line operations on a routine basis, including identification of the data to be collected.


2.  Procedures for taking corrective action that analysis of the data indicates is necessary in the interest of safety.


3.  Procedures for providing the FAA with aggregate FOQA data.


4.  Procedures for informing the FAA as to any corrective action being undertaken based on analysis of FOQA data. 
Under Far 13.401, operators with FAA approved FOQA I & O Plans are provided with regulatory protection from the use of FOQA data for enforcement, except for criminal or deliberate acts.  The FAA FOQA program is described in Joint Flight Standards Handbook Bulletin for Air Transportation (HBAT) and Airworthiness (HBAW) Bulletin Number HBAT 00-11/HBAW 00-10.  The FAA is currently in the process of developing a FOQA advisory circular, as well as updating its handbook guidance.  For the past seven years, the FAA has sponsored a restricted access website from which interested U.S. airlines may download the considerable volume of guidance materials developed through the FAA's FOQA Demonstration Project.  The website also provides limited access to non-U.S. operators (or non-U.S. government agencies) interested in general information on FOQA.  Interested parties may register for access at www.aqp-foqa.com. 

Advanced Qualification Program (AQP)

AQP is a voluntary regulatory alternative to the traditional training and evaluation requirements for pilots, dispatchers, and flight attendants that appear in 14CFR, Part 121, Subparts N & O.  AQP is a flexible program designed to be responsive to new technology & changing needs.  It employs instructional systems design methodology to develop scenario based training and evaluation that integrates Crew Resource Management (CRM) and technical skills throughout.  An airline operating an AQP uses data from ASAP, FOQA, incident/accident reporting, and other sources to develop the content of scenarios that reflect timely real world issues.  Unlike a traditional program, AQP requires submission to the FAA of detailed data from training and evaluation, including line checks.  The purpose of AQP data collection is twofold - (1) use by the operator for curriculum quality control purposes, and (2) use by the FAA to verify  that AQP flexibility doesn’t compromise safety.

Today there are 21 U.S. airlines or training centers operating 128 different AQP curricula. AQP is described in FAA Advisory Circular 120-54. 
CURRENT PROGRAM STATUS

Of the four voluntary programs described above, all of the top ten U.S. airlines (representing 90% of the passenger carrying capacity in the U.S.) operate at least one such program. Most of the large U.S. airlines operate at least three of them, and most are planning implementation of all four programs in the future.  This would appear to indicate that excellent progress is being made in the inculcation of a sound safety culture for U.S. operators, at least on an individual airline basis for the larger carriers.  Progress has been much slower, however, with regard to the issue of sharing data between airlines, as well as information sharing with the FAA.  U.S. airlines continue to have concerns about the potential for use of information from these programs for other than the safety purposes for which it is collected.  Although the FAA has established a rule, 14CFR, Part 193, which enables voluntarily submitted safety related data to be designated as protected from public disclosure, industry has yet to develop trust that the protections offered would in fact be effective for that purpose. 

The FAA is working collaboratively with program participants to establish mutually acceptable strategies for ASAP & FOQA data sharing (airline-airline and airline-FAA).  Toward that end the FAA Administrator has established Aviation Rulemaking Committees (ARCs) for ASAP and FOQA, respectively, to provide a forum airlines and labor associations to work in partnership with the FAA in the development of recommendations on future FAA policy pertaining to data sharing, as well as concerning use by the FAA of that data.   Pending the development of a mutually acceptable data sharing infrastructure, the respective ARCs have recommended an interim strategy under which airlines will brief each other and the FAA quarterly on trends observed in their respective ASAP & FOQA programs.  The first such briefing took place on April 18, 2002.  In addition to these briefings, which focus on trends of potential national interest, all airlines brief their local FAA offices regularly on FOQA trends.  Since the FAA is a required participant in the ASAP ERC process, local FAA offices are also kept informed regarding ASAP disclosures and trends.  

As mentioned above the FAA is presently in the process of modifying its policy on voluntary disclosure to enable joint safety audits under ATOS.  In conjunction with that change, the FAA also plans to designate VDP information as protected from  public disclosure under FAA 14CFR,  Part 193.

All of the voluntary safety programs mentioned above are managed by a single FAA office under the Flight Standards Service (AFS-230, the Voluntary Safety Programs Branch in the Air Transportation Division).   
INFRASTRUCTURE FOR  WORLDWIDE SAFETY DATA SHARING

Clearly there are many issues yet to be resolved before safety data sharing is likely to be achieved on a worldwide basis.  Nevertheless, there has been slow progress, and most U.S. airlines recognize that wider sharing of safety data in the future is inevitable for airlines that are serious about proactive accident prevention.  The development of that perspective in the U.S. may be largely attributable to the Global Aviation Information Network (GAIN) initiative, which was established by the FAA Office of System Safety in 1996. GAIN has included both U.S. and non-U.S. airline participants from its start, and the program has made considerable progress in establishing not only an appreciation of the value of safety information sharing, but in establishing an approach to eliminating obstacles to that goal.  In the U.S., GAIN includes, but is not limited to, ASAP and FOQA.  The program extends to encompass all sources of safety related data. GAIN promotes and facilitates the voluntary collection and sharing of safety information by operators worldwide to improve safety. Four GAIN World Conferences have been held to date.  The next one is planned to occur in Tokyo, November 14-15, 2002.

GAIN Organization

GAIN already embodies an infrastructure appropriate for worldwide collaboration on the establishment of safety data sharing.  At present the program is comprised of four organizational entities.  These are the:

(1) Steering Committee  - Sets policy for GAIN and develops action plans that are used by the Program Office, Working Groups and Government Support Team to implement GAIN concepts.

(2) Program Office -  Provides technical and administrative support to the Steering Committee, Working Groups and Government Support Team (Currently resides in the FAA Office of System Safety).

(3) Working Groups - Interdisciplinary industry/government teams that develop GAIN products to enhance operator safety practices, analytical methods and tools, and global information sharing systems.

(4) Government Support Team - Representatives from government organizations that work together to promote and facilitate GAIN in their respective countries and regions.
Government Support Team (GST)

For the purposes of this document, the discussion will focus on the Government Support Team (GST). Following agreement at an ICAO/AIG meeting in September, 1999, that States should promote safety information sharing networks and the free exchange of safety deficiencies, the ideas for a GST were first discussed at the Paris GAIN Conference in June, 2000. The GAIN Steering Committee then developed an action plan for the GST to foster GAIN goals and reduce impediments to sharing. The first meeting of the GST occurred in October, 2000. 

The GST is comprised of representatives from civil aviation authorities and accident investigation boards of the following countries: Australia, Canada, France, Japan, New Zealand, United Kingdom, and the United States.  It also includes representatives from the International Civil Aviation Organization (ICAO), Joint Aviation Authorities (JAA), and the European Commission (EC).

The current goals of the GST are to:

· Identify and increase awareness of current and planned government and industry information collection and sharing programs and systems;

· Identify legal and organizational impediments to safety information collection and sharing, as well as promote solutions to those issues; and

· Advocate use of government funding to conduct GAIN-related research, e.g., the development of improved analytical tools and enhanced systems for automating sharing of safety information.
As progress on these goals is achieved, it is anticipated that the focus of the GST would then move toward addressing issues associated with the practical implementation of safety data sharing on an international basis.  Further information on GAIN may be found at www.gainweb.org.

THE ISSUE OF TRUST
From the U.S. perspective, the primary obstacle to safety data sharing remains the issue of trust -- trust that airlines participating in safety data sharing in the interest of proactive accident prevention will not be harmed by virtue of doing so.   U.S. airlines believe that there are numerous examples wherein government assurances that safety information would not be misused have proven not to have been effective.  This issue is particularly relevant to data sharing on an international basis, where protection from misuse of the information is ultimately a function of the laws and regulations of the individual nation in which the information is obtained.  The design of an international safety data sharing system will clearly have to take this fact into account, or the trust necessary for wide participation in any such system is unlikely to be achieved.       

“The ultimate success of safety risk management programs will depend on building trust, developing an experience base to understand the benefits, and identifying the tools and technologies needed to efficiently and effectively share and analyze safety related information.”



-  from report published in December 1997 by the National Civil Aviation Review (NCAR) Commission, chaired by Norman Mineta, the current Secretary of Transportation in the U.S.
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