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COMPTROLLER GENERAL OF THE UNITED STATES .
WASHINGTON. D.C. 20548

B- 166655

To the President of the Senate and the
Speaker of the House of Representatives

This is our report on our review of the status of devel-
opment toward establishment of a unified National Communi«
cations System, Our review was made pursuant to the Budget
and Accounting Act, 1921 {31 U,S5.C, 53), and the Accounting
and Auditing Act of 1950 (31 U,S.C, 67). '

Copies of this report are being sent to the President;
the Special Assistant to the President for Telecommunica»
tions; the Director, Bureau of the Budget; the Director, Office
of Emergency Preparedness; the major and minor National
Communications System operating agencies; the Administrae
tor, Veterans Administration; the Director, Defense Commus-
nications Agency; and the 'Difector, Defense Supply Agency.

Comptroller General
of the United States



COMPTROLLER GENERAL'S REVIEW OF STATUS OF DEVELOPMENT
REPORT TC THE CONGRESS TOWARD. ESTABLISHMENT OF A UNIFIED

NATIONAL COMMUNICATIONS SYSTEM
B-166655

DIGEST

WHY THE REVIEW WAS MADE

On August 21, 1963, the President directed the establishment of a
unified National Communications System (NCS) in order to strengthen
the communications support of all major functions of the Government.
The objective was to provide necessary communications for the Federal
Government under all conditions ranging from normal situations to
national emergencies and international crises, including nuclear
attack. (See ch. 3.) ,

The Government's telecommunications needs are varied, complex, world-
wide in scope, and oftentimes very costly. Although precise data are
not available, about $1 billion annually has been estimated tc be as-
sociated with the Government's Tong-distance communications costs in
which NCS is principally involved. (See ch. 1.)

The General Accounting Office (GAQ) made this review because of the

importance of the system, potential savings through a unified system,
and the interest of the Congress in- the telecommunications area.

FINDINGS AND CONCLUSIONS

The need for the President to have necessary communications at all
times and under all copditions is obvious, and a major objective of
the NCS is to insure such availability. An NCS affords substantial
opportunities for economies as well as improvements in day-to-day
communications, and these are also important objectives of the NCS.

GAO's review showed that many of the issues. and problems that are
hampering accomplishment of the NCS objectives are of long standing
and in need of early resolution.  GAQ's study also points out that
the interest and concern expressed over the years by a number of
congressional committees have not been dealt with in bringing about
1mprovements in the policy formulation and direction of the Govern-
ment's telecommunications resources.

In the more than 5 years that have elapsed since the President directe
that a unified NCS be eslablished, hundreds of miliions of dollars

have been expended annually in the procurement, construction, operatio
and maintenance of component networks, with 1ittle effective centraliz
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direction and control. Some progress has been made (see ch. 5), but
much remains to be done” if the NCS is to properly achieve its objec~
tives. (See ch. 6.}

Although NCS has provided a forum for the interchange of ideas between
agency communications staffs, significant issues and problems exist
within the NCS organizational structure and management arrangements,
which appear to be impeding the timely achievement of its objectives
and goals. (See ch. 9.)

Except. for the President of the United States, there is no individual
or organization in the Federal Government with the authority, stature,
and resources to provide the essential policy, direction, and control
required to establish a unified Government telecommunications system.

Authority and responsibility for telecommunications decisions and activi-

ties are widely dispersed among the various departments and agencies
involved. The basic planning and general design control are not carried
out on a unified basis from a céntral source. -These functions are per-
formed largely in an agency-oriented environment rather than in an

NCS frame of reference. (See ch. 9.)

Consequently, there is no basic plan or "blueprint” to chart the course
of the NCS from its present confederation of agency networks to the
goal of a unified system. FEven if such a blueprint existed, there is
no effective or authoritative overview to ensure that agency planning
and funding would conform to the overall plan. (See ch. 9.

As a result, the perpetuation, and even proliferation, of networks
used largely for the accomplishment of individual agency missions con-
tinues. These networks are planned, designed, funded, operated, and
maintained by the individual agencies.

Thus, there is 1ittle, if any, centralized direction and control over
the development and improvement of the agency networks. (See ch. 10.)
Also, there is no assurance that the broader national objectives of
(1) reliable and effective communications capability and (2) economy
of operation from a Government-wide standpoint are being effectively
considered. (See chs. 7 and 8.)

RECOMMENDATIONS OR SUGGESTIONS

The President should give consideration to a major realignment of the
existing NCS structure and organizational arrangements--a realignment
which will establish an organization and give it stature, authority,
and resources sufficient to provide a strong central telecommunications
autgority as the Government's central focal point in telecommunications
matters.

In making the realignment, consideration should be given to:
--removing the Office of the Director of Telecommunications Manage-
ment (DTM) as a component part of the Office of Emergency ?repgred-
ness (OEP) and reconstituting this office as the new organization

or entity, and

k--assigning the present roles and functions of the Executive Agent,
NCS, and the Manager, NCS,. to the proposed organization or entity.

AGENCY ACTIONS AND UNRESOLVED ISSUES

The Special Assistant to the President for Telecommunications (SA?T) »
assured GAQ that its recommendations would be given thorough cons!dera-
tion, together with other recommendations that have been made, prior
to any decision concerning the necessity for and manner of realigning
the telecommunications organization within the executive branch.

(See ch. 12.)

Comments from other executive branch agencies and offices showed that
the need for a strengthened policy-making structure was clearly and
widely recognized. There was, however, a diversity of qpinion as to
the organizational activity to which the Executive Agent and Manager
roles and functions--such as planning, designing, and coordinating
activities under the guidance of the SAPT--should be transferred, if
at all. (See ch. 12.? GAD strongly believes that these functions are
an integral part of a centralized telecommunications authority and

should be clearly recognized as such.

The GAO also believes that the centralization of essential policy di-
rection and control with the functions of planning, designing and
coordinating would better enable more effect1vg anq objective cons1der§
tion of the cual purposes of day-to-day communications as well as servi

in times of extreme napional emergency.

Such an arrangement would also avoid any conflict of roles in the dis-
charge of the functions as they now exist under the separation of these
functions between OEP and the Department of Defense (DoD) .

It would separate these functions from the parochial interest of any
individual agency, including the emergency planning functions of OEP.

The departments and agencies would own and operate the component_net-
works of the NCS under the guidance and direction of the centralized
authority. However, the centralized authority would consult with de-
partments and agencies concerned. In case of conf11ct, both the de-
partments ‘and agencies and the centralized authority would have access

to the President.

Tear Sheet



GAO is also recommeiding, in addition tc an organization realignment,
that the President direct that early attention and appropriate action
be taken to (1) clarify what a "unified” NCS is intended to be (see
chs. 3 and 12), (2) resolve the question of the establishment of an
integrated trunking system (see ch. 6), and (3) recolve the issue con-
cerning the combination of the separate voice networks operated by DOD
and the General Services Administration. (See ch. 7.)

MATTERS FOR CONSIDERATION BY THE CONGRESS

Several committees of the Congress have had a keen interest in the
Government's overall telecommunications policies and the organizational
arrangements that exist for formulating policy and managing this func-
tion within the executive branch. This report is being furnished to
the Congress to apprise it of GAO's findings and recommendations, for
consideration of such action as may be taken on these recommendations
by the President, and for such ‘action as it or its committees may

deem appropriate. :
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COMPTROLLER GENERAL'S REVIEW OF STATUS OF DEVELOPMENT
REPORT TO THE CONGRESS TOWARD ESTABLISHMENT OF A UNIFIED
: . NATIONAL COMMUNICATIONS SYSTEM
B-166655
DIGEST

WHY THE REVIEW WAS MADE

On August 21, 1963, the President directed the establishment of a
unified National Communications System (NCS) in order to strengthen
the communications support of all major functions of the Government.
The objective was to provide necessary communications for the Federal
Government under all conditions ranging from normal situations to
national emergencies and international crises, including nuclear
attack. (See ch. 3.)

The Government's telecommunications needs are varied, complex, world-

wide in scope, and oftentimes very costly. Although precise data are
not available, about $1 billion annually has been estimated to be as-
sociated with the Government's long-distance communications cests in
which NCS is principally involved.  (See ch. 1.)

The General Accounting Office (GAO) made this review because of the

importance of the system, potential savings through a unified system,
and the interest of the Congress in the telecommunications area.

FINDINGS AND CONCLUSIONS

The need for the President. to have necessary communications at all
times. and under all tonditions is obvious, and a major objective of
~the NCS is to insure such availability. An NCS affords substantial
opportunities for economies as well as improvements in. day-to-day
communications, and these are also important objectives of the NCS.

GAO's review showed that many of the issues and problems that are
hampering accumplishment of the NCS obJect1ves are of long standing
and in need of early resolution. ' GAO's study also points out that
the interest and concern expressed over the years by a number of
congressional committees have not been dealt with in bringing about
improvements in the policy formulation and direction of the Govern-
ment’s telecommunications resources.

In the more than 5 years that have elapsed since the President directed
that a unified NCS be established, hundreds of millions of doliars

have been expended annually in the procurement, construction, operation,
and maintenance of component networks, with 1ittle ef/ective centralized




direction and control. Some progress has been made (see ch. 5), but In making the realignment, consideration should be given to: ,

much remains to be done if the NCS is to properly achieve its objec- : --removing the Office of the Director of Telecommunications Manage-

tives. (See ch. 6.) : ment (DTM) as a component part of the Office of Emergency Prepared-
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within the NCS organizational structure and management arrangements, , --assigning thke present roles and functions of the Executive Agent,

which appear to be impeding the timely achievement of its objectives NCS, and the Manager, NCS, to the proposed organization or entity.
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no effective or authoritative overview to ensure that agency planning activities under the guidance of the SAPT--should be transferred, if
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an integral part of a centralized telecommunications authority and

As a result, the perpetuation, and even proliferation, of networks should be clearly recognized as such.

used largely for the accomplishment of individual agency missions con-

tinues, These networks are planned, designed, funded, operated, and The GAD also believes that the centralization of essential policy di-
maintained by the individual agencies. : rection and control with the functions of planning, designing and
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GAQ is also recommending, in addition to an organization realignment,
that the President direct that early attention and appropriate action
be taken to (1) clarify what a "unified" NCS is intended to be (see
chs. 3 and 12), (2) resolve the question of the establishment of an
integrated trunking system (see ch. 6), and (3) resolve the issue con-
cerning the combination of the separate voice networks operated by DOD
and the General Services Administration. (See ch. 7.)

MATTERS FOR_CONSIDERATION BY THE CONGRESS

Several conmittees of the Congress have had a keen interest in the
Government's overall telecommunications policies and the organizational
arrangements that exist for formulating policy and managing this func-
tion within the executive branch. This report is being furnished to
the Congress to apprise it of GAO's findings and recommendations, for
cons1de?at19n of such action as may be taken on these recommendations
by the President, and for such ‘action as it or its committees may

deem appropriate.

CHAPTER 1 -

THE NATIONAL COMMUNICATIONS SYSTEM

, The National Communications System originated. for-
mally with National Security Action Memorandum 252 of
July 11, 1963. On August 21 of that year, the President,
in a memorandum to the heads of executive departments and

;agencies, directed the establishing of a unified Govern-

ment communications system through the NCS to strengthen
all major functions of the Government.

As it has evolved,'NCS comprises long-distance tele-
communications networks of the:

General Services Administration (GSA),

Department -of Defense,

Department of State (DOS),

Federal Aviation Administration (FAA),1 and

National Aeronautics and Space Administration (NASA).

These agencies are referred to as NCS5 major opera-
tion agencies. A description of their telecommunications
systems follow.

* GENERAL SERVICES ADMINISTRATION

Federal Telecommunications Syst.m (FIS)~-a nation-

wide leased system of communications networks serving
certain civil departments and agencies. 1t provides
switched long-distance and local communications services
to include terminal devices as required.

This system is composed of voice and record communi-
cations networks and/or systems. The voice grade network
consists of several components and provides for

1Currently an activity of the Department of Transporta-
tion.



common-user switched telephone and data traffic. The Ad-
vanced Record System (ARS) is designed to provide tele-
typewriter and data services.

DEPARTMENT OF DEFENSE

Defense Communications System (DCS)--a worldwide

complex of DOD communications networks providing a vari-
ety of long-distance, point-to-point telecommunications
services. It serves the President, the Secretary of De~
fense, the Joint Chiefs of Staff, the military depart-.
ments, and other Government agencies as directed.

Major DCS projects currently being planned, imple-
mented, or operated are the Automatic Digital Network,
the Automatic Voice Network, the Defense Special Security
Communications System, the Automatic Secure Voice Commu-
nications System, and the Communications Satellite Proj-
ject.

The Automatic Digital Network (AUTODIN) is a world-
wide network of communications facilities.serving DOD and
certain non-DCD customers in their particular geographic
areas. It was designed for the secure transmission, con-
trol, and storage of message and data traffic.

The Automatic Voice Network (AUTOVON) is a worldwide
communications network for the transmission of voice and
graphic communications for DOD and certain non-DOD users.

The Defense Special Security Communications System
was established to provide a secure intelligence communi-
cations network for the transmission of highly classified
intelligence data.

The Automatic Secure Voice Communications System was
established to eventually provide voice transmission with
inherent security capabilities to DOD agencies and agen-
cies having national security responsibilities on a world-
wide basis.

The Defense Satellite Communications System is in-
tended to handle high-level military command and control

communications on a worldwide basis by way of orbiting
satellites.

DEPARTMENT OF STATE

Diplomatic Telecommunications System--a worldwide

network which serves U.S. diplomatic posts overseas. The
system provides communications service for a number of
civilian agencies and certain military components located
at foreign service posts. Transoceanic channels for the
system are generally provided by DCS.

NATTONAL AERONAUTICS AND SPACE ADMINISTRATION

The NASA Communications Network is a separate self-
contained system within the NCS which provides for the
exchange of operational information between. the project
operations center, launch centers, scientific support
centers, and tracking and data acquisition centers. Cir-
cuits in this network are installed under a mission-
dedicated concept where, during operating periods, the
circuits are configured to provide continuous connection
between the project operations center and the supporting
station. During nonmission periods, the circuits are ar-
ranged for common use by all projects. This network is
composed of both domestic and overseas voice, teletype,
and data nets.

FEDERAL AVIATION ADMINISTRATION

The purpose of the FAA's component networks is to
satisfy user requirements for the rapid collection and
dissemination of aircraft movement and control messages,
meteorological data, notices to airmen, international air
carrier operational data messages, and command control
information. Its networks serve U.S. and foreign Govern-
ment and non-Government aeronautical and meteorological
interests. :

In addition, NCS includes certain telecommunications
networks of . the Department of the Interior, Department of
Commerce, Atomic Energy Commission (AEC), Federal Commu-
nications Commission, and U.S. Information Agency.



These agencies are referred to as NCS minor operating-
agencies.

A number of other agency communications networks ex-
ist which are not designated as NCS assets.

In fulfilling its communications requirements, the
Government relies heavily upon the communication indus-
try. Within the United States, the Government's communi-
cations systems consist mostly of leased commercial ser-
vices, equipment, and facilities, while in overseas areas
it is largely Government-owned. Transoceanic circuits
are provided generally through leased cable or satellite
facilities.

Although precise data are not available, one estimate
showed that the Government spends about $4 billion an-
nually on its wide variety of communications equipment,
research, development, and services. Of this total, about
$1 billion has been estimated to be associated with the
Government's long-distance communications in which NCS is
principally involved. Of the balance, the estimate showed
that about $2 billion goes for specialized systems and
the remaining $1 billion goes for nonconventional communi-
cations such as those internal to weapon systems.,

CHAPTER 2

COMMUNICATIONS PROBLEMS THAT GAVE
RISE TO ESTABLISHING THE NCS

In the late 1950's most executive agencies partici-
pated in a series of alert exercises conducted by the Of-
fice of Civil and Defense Mobilization (OCDM). These
exercises disclosed a need for improved communications.

In November 1959, OCDM--now OEP--recommended to the Presi-
dent that a unified Federal civil agency communications
system be established. It proposed that the system pro-
vide for the day-to-day business of the Government and
include features that would ensure reliable communications
during an emergency.

The proposal was approved subject to (1) a more pre-
cise study being conducted under the direction of the Ad-
ministrator of GSA to determine feasibility and exact re-
quirements, (2) resolution of certain questions regarding
security requirements, and (3) a stipulation that the
system developed be compatible with existing and planned
military systems. The study was completed in June 1960.

On January 17, 1961, the Bureau of the Budget (BOB)
advised the Administrator, GSA, that the President had
approved the plan and authorized GSA to go forward on the
establishment of the propbsed communications system. The
system became known as FTS.

Communications systems being planned by the individ-
ual military services also became of concern in the late
1950's, Such systems were proceeding with little thought
given to compatibility between systems, and it was recog-
nized that the long-distance communications facilities of
the military services required streamlining and updating
to satisfy more complex requirements., The outgrowth was
the establishment of the Defense Communications Agency
(DCA) as the single agency and DCS as the single system
to meet the long-distance, point-to-point telecommunica-
tions requirements of DOD.



Thus, in the early 1960's, it appeared that two major
Federal telecommunications systems were emerging--DCS, for
which DOD was responsible, and FTS, for which GSA was re-
sponsible,

However, there were other major Federal communica-
tions networks outside the framework of DCS and FTS.
These included the system planned and operated by the De-
partment of State, (which in many overseas locations is
the only U.S. Government-controlled communications link
available); the air route traffic control telecommunica-
tions of the FAA; the then expanding network, planned and
operated by NASA; and other smaller civil networks.,

By early 1962, the changing nature of the interna-
tional situation caused a great deal of attention to be
given to civil defense and continuity of Governmment pro-
grams. On February 14 of that year, the President di-
rected the establishment of a committee to reexamine Fed-
eral -policy with respect to these areas. As a result, the
Emergency Planning Committee was formed which consisted of
representatives of BOB, OEP, and DOD.

) The Committee issued its report on June 11l. It con-

cluded that there was a need to develop a survivable na-
tional communications system that would serve both mili-
tary and civil needs under all levels of emergency condi-
tions. This appears to have been the first recognition
of the need for a single system concept for all Federal
telecomrmunications.

On June 25 the President approved the Committee's
report and formed a task group to further study the com-
munications problem. This group analyzed the critical
communication requirements of the President and top Gov-
ernment officials., Its report of August 20 set forth in
more detail the need for, and concept of, a survivable
national communications system.

While this report was under consideration, the crisis
over Soviet missiles in Cuba arose. Many of the communi-
cations problems that were foreseen in the earlier studies

10

suddenly became real, since time had not permitted imple-
mentation of solutions recommended earlier. Expeditious
actions were needed.

On October 26, a subcommittee on communications was
established under the National Security Council. This
subcommittee initiated a number of actions directed toward
telecommunications improvements.

In its final report of May 21, 1963, the subcommittee
stated in part that 'the most pressing, immediate .require-
ment is to proceed with the actual creation of a National
Communications System." The subcommittee's report proposed
a National Security Action Memorandum for that purpose.

The memorandum was approved by the National Security Coun-
cil and issued, as previously mentioned, July 11, 1963,
formally directing the establishment of an NCS.

11



CHAPTER 3

CONCEPT AND OBJECTIVES OF THE NCS

In his memorandum of August 21, 1963, the President
directed that the NCS:

"ik* shall be established and developed by link-
ing together, improving, and extending on an

evolutionary basis the communications facilities
and components of the various Federal agencies."

In defining the objectives of NCS, the Presidential
memorandum stated that it would serve to:

k%% provide necessary communications for the
Federal Government under all conditions ranging
from a normal situation to national emergencies
and international crises, including nuclear at-
tack."

The President stipulated that the system (1) be de-
veloped and operated to be responsive to the variety of
needs of the national command and user agencies and be
capable of meeting priority requirements under emergency
or war conditions and, (2) provide the necessary combina-
tion of hardness, mobility, and circuit redundancy to ob-
tain survivability of essential communications in all cire
cumstances. ’

The President directed that initial steps in develop-
ing the system be toward meeting the most critical needs
for communications in national security programs, particu-
larly to overseas areas. He directed also that, as rap-
idly as is consistent with meeting critical needs, other
Government needs be examined and. satisfied, as warranted,
in the context of NCS. A

Thus, it appears that two priorities were estab-
lished--the first was to meet critical or emergency re-
quirements, and the second was to meet normal or day-to- -
day needs of the Government. '

12

The memorandum did not specifically define the "uni-
fied" system that the President directed be established.
It did, however, recognize that the extent and character
of the system required careful consideration in light of
the priorities of need; the benefits to be obtained, and
the costs invelved. It also recognized that design stud-
ies would be required and experience would be gained
through actual practice before decisions could be reached
as to just what form NCS would take., The memorandum did
state that '"it is generally conceived that the NCS would
be comprised primarily of the long-haul, point-to-point,

trunk communications which can serve one or more agencies.,"

Although the memorandum gives first priority to the
satisfaction of emergency requirements, it is important
to note that the satisfaction of day-to-day requirements
is also an objective. Furthermore, the needs were to be
met and the system was to be designed in consideration of
the benefits to be obtained and the costs involved.

13



CHAPTER 4

ORGANIZATIONAL ARRANGEMENTS AND

RESPONSIBILITIES FOR NCS

Through the Presidential memorandum, and a document
entitled "Procedures and Working Relationships for the
NCS," dated August 21, 1963, certain organizational ar-
rangements and responsibilities were prescribed for the
initial establishment and operation of NCS. Responsibil-
ities were specifically delineated for the DTM, Executive
Office of the President; Secretary of Defense; Adminis-
trator, GSA; BOB; and all other Government agencies.

The DIM, in carrying out his broad functions under
Executive Orders 10705 and 10995, was given responsibil-
ities for policy direction over the development and oper-
ation of NCS. In this capacity, he also was designated
to serve as SAPT and was given several functions to carry
out, most of which concern NCS. :

The Secretary of Defense was designated to serve as
the Executive Agent for NCS, an apparent effort by the
President to obtain the benefits of unified technical
planning and operations. In that capacity, the Secretary
of Defense was given responsibility for designing NCS for
the approval of the President, developing plans for ful-
filling approved requirements and priority determina-
tions, and for recommending assignment -of responsibili-
ties for implementation.

To assist him in carrying out the Executive Agent
responsibilities, the Secretary of Defense established,
within the DOD, two positions: Assistant to the. Secre-
tary of Defense for NCS and Manager, NCS. The Assistant
to the Secretary of Defense for NCS was designated as the
principal advisor to the Secretary of Defense on NCS mat-
ters, These functions subsequently were assigned to the
Assistant Secretary of Defense (Administration) and have
been carried out by a small staff within that office.
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The Secretary of Defense designated the Director
DCA, to also serve as the Manager, NCS, and delegated’to
him the responsibility for the principal unified techni-
cal planning toward establishing and developing the NCS.
The Vice Director of DCA is designated as Vice Manager,
NCS, and a DCA civilian employee serves as the Deputy
Manager, NCS. The Deputy Manager has become the princi-
pal participant in carrying out the day-to-day activities
of NCS. A relatively small staff composed of DOD mili-
tary and civilian personnel, plus personnel on loan from
various civil agencies assists him, as do the major op-
erating agency representatives to the Manager, NCS.

The Presidential memorandum provided that the Admin-
istrator of GSA, in addition to participating as an oper-
ating NCS agency, continue to have responsibility for FTS
and be responsible for establishing arrangements to avoid
duplication in requests for cost, traffic, and other in-
formation needed from agencies served by FIS. It pro-
vided also that the Administrator's responsibilities under
the Federal Property and Administrative Services Act of
1949, as amended, for telecommunications services remain
unchanged.

BOB was directed to prescribe general guidelines and
procedures for reviewing the financing of NCS within the
budgetary process and for preparation of budget estimates
by the participating agencies.

At the time NCS was ‘established, the President des-
ignated as its major operating agencies DOD, DOS, GSA,
FAA, and NASA. All Government agencies were directed to
cooperate and assist in performance of NCS functions.
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CHAPTER 5

NCS OBJECTIVES ACCOMPLISHED

Because the Presidential memorandum directed that

Wkkk initial emphasis in developing the NCS
will be on meeting the most critical needs for
communications in national security programs,
particularly to overseas areas *%k,'"

the NCS staff's primary efforts have been devcoted to the
emergency and national security aspects of the Govern-
ment's telecommunications. The staff and major operating
agency representatives have undertaken and accomplished
many tasks that appear to have enhanced and improved the

Government's ability to provide communications during pe-

riods of emergencies and crises.

The more significant accomplishments of these ef-
forts are:

1. Development of a uniform circuit restoration pri-
ority system for restoring circuitry interrupted
to and between overseas areas as well as within
the United States.

2. Establishment of a secure high-speed facsimile
system connecting certain key installations in
the Washington, D.C. area.

3. Agreement on contingency plans for the use of the
NCS minor operating agency networks.

4. Establishment of an NCS Emergency Action Group
(NEAG) comprised of representatives of SAPT, Ex-
ecutive Agent, Manager, NCS, and all NCS operat-
ing agencies to assist the Manager in directing
the application of NCS assets and in providing
advice and assistance to high-level Government
officials in emergency conditions.
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5. A continuity of operations plan to help ensure
continuance of Manager, NCS, and NEAG functions
in emergencies.

6. A test and exercise program providing a means of
evaluating effectiveness and performance of the
Government's communications networks under all
conditions.

7. Provision for adequate emergency power to Govern-
ment and carrier communications facilities.

8. Establishment of improved communications to and
within many of the overseas areas.

9. Publication of a limited number of operational
performance objectives, technical policies, and
standards. v

These accomplishments relate chiefly to ensuring
availability of communications during times of emergency.
In addition, some progress has been made in the intercon-
nection of agency networks. For example, DCA and GSA
agreed to the interconnection of the AUTODIN and ARS net-
works for exchange of digital message and data traffic.
The agreement provides for interconnection of the three
message switches of the ARS with three adjacent AUTODIN
message switching centers. It is important to note that
the interconnection is used for the exchange of message
traffic only, not for purposes of alternate routing, due
in part to security restrictions.

Other interconnections exist for exchange of record
traffic between switching points and base stations of DCS
and the ARS, DOS, NASA, and FAA networks. Messages tran-
siting some of these facilities are not relayed automati-
cally but are handled ori'a manual basis, due to proce-
dural, economic, and technical reasons.

Although there has been emphasis on interconnection
of DOD's AUTODIN and the GSA's FTS voice networks, only
tie-line service exists between GSA and military switch-
boards in certain locations. No interconnection between
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CHAPTER 6

NCS OBJECTIVES TO BE ACCOMPLISHED

Although the President directed that first priority
in developing NCS be given to meeting the most critical
communications need in national security programs, he also
stipulated that:

"As rapidly as is. consistent with meeting crit-
ical needs, other Government needs will be ex- -
amined and satisfied, as warranted, in the con-
tent of the NCS."

Early in 1967 a study group comprised of NCS staff
members and representatives of the NCS major operating
agencies made an appraisal of NCS. In their report of
July 11, it is stated that the NCS, as a union of long-
distance, point-to-point networks, should meet the stated
objectives through increased emphasis on

~-unified planning,

--development and application of operational and
technical standards,

--mutuality of support concepts, and

--interconnection of Fhe several systems.

The report pointed to an urgent need for enhancing
the effectiveness of the current system design through
greatly accelerated action in five areas.,

1. Closer collaboration among all operating agencies
in systems planning in order to meet NCS objec-
tives in the most economical and effective manner
and to avoid unnecessary duplication.

2. Interconnection of the major switched networks and,
automatic interface where appropriate.
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3. Development and implementation of appropriate op-
erational, procedural, and technical standards
for interconnect purposes.

4. Development of survivability criteria to meet the
requirements specified by the President.

5. Development and application of procedures for ex-
ercising emergency control of all surviving NCS
telecommunications assets.

The repoft also pointed out a need for greater empha-

sis on collaboration in systems planning in such areas as
utilizing facilities in support of civil defense and con-
tinuity of Government programs and locations, Federal/State
cooperation and assistance, secure voice program, communi-
cations privacy as a national problem, and emerging satel-
lite techniques and capabilities.

Although many of these objectives or problems have
been formally identified as NCS tasks and have been pur-
sued by the NCS working groups, many remain to be resolved.
Among these is the achievement of greater unification of
the various agency networks. The emphasis given to this
objective and the efforts undertaken to accomplish it are
discussed below.

UNIFICATION OF AGENCY NETWORKS

In commenting on the second NCS long-range plan,
SAPT advised the NCS Executive Agent by letter of Octo-
ber 31, 1966, that substantial progress had been made to-
ward attaining the stated NCS objectives. He said, how-
ever, that a greater degree of unification was needed to
meet the concept as prescribed in the documents which es-
tablished NCS. He stated that:

"It now is appropriate to develop a longer range
system design for the NCS. An essentlal first
step is the formulation of a concept of a system
configuration to attain the optimum degree of
operational effectiveness in the 1970-1980 time

frame with due regard to technological and eco-
nomic factors,"
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As a result of this direction, a task group was estab-
lished to study and recommend a concept for the system con-
figuration of NCS for the decade of the 1970's. The Man-
ager, NCS, and 10 of the 1l agencies participating in the
study agreed that a feasible concept for NCS would feature
an integrated trunking system and multipurpose and special-
purpose networks. DOD did not agree, saying that the study
did not provide sufficient technical, operational, and eco-
nomic detail for a rational decision on an optimum NCS sys-
tem design configuration.,

The Manager, NCS, forwarded the study report to the
NCS Executive Agent (i.e., the Secretary of Defense) on
August® 2, 1968, noting the nonconcurrence of DOD. The
Manager agreed that follow-on design studies were required
but stated that approval of the concept would enable NCS
to hold the proposed studies within manageable bounds in
order to determine the degree to which the concept proves
to be technically feasible-and to determine which of the
many variations of the concept is best. He added that the
manpower and skills required for the follow-on studies were
far beyond that available to him and that he intended to
utilize contractual assistance ($240,000) for that purpose.
He further noted that management arrangements for the se-
lected concept would also require more definitive study.

On August 12, 1968, the Assistant Secretary of Defense
(Administration), acting for the NCS Executive Agent, for-
warded the study report to the SAPT. He restated DOD's
nonconcurrence and added that a recommendation of a suit-
able concept would be submitted after ccmpletion of de-
tailed studies, including a study by American Telephone
and Telegraph Company (AT&T) on the integration alterna-
tives for nonsecure voice networks of DOD's AUTOVON and
GSA's FTS.

Replying October 9, the SAPT agreed that the adoption
of a concept was premature. He judged that the arrange-
ments proposed by the stiidy would be an unavoidable phase
in any realignment which might be indicated by further
study. He recommended that the initial thrust of the
follow-on studies be directed toward the analysis of that
alternative.
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In his letter the SAPT said:

"As it is essential that all of the
tions assets of all of the agencies gzm?ﬁziégv-
ernment be considered potential parts of the
NCS, this study effort should not be limited to
consideration of presently identified NCS as~
sets, It 1s equally important that the recom-
mended management organization be such as to
fully support the chosen concept and ensure that
it be administratively, technically, and opera=
tionally effective. 1In this connection, consid-
eration of management alternatives shouid not be
constrained by the present structure of the NCS.
"It seems clear that if national ne
served, the NCS must be viewed as aﬁd:nziiyt:nge
not a confederation of networks. Consequently
establishment of a single integrated system un&er
:hSinfle manager, singly financed, may well be
the ultimate long-range objective. I would hope
at the studies undertaken give due considerati
to this possibility." ~ Hitass
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CHAPTER 7

BENEFITS ACHIEVABLE FROM

NETWORK UNIFICATION

During early 1960, GSA undertook a study looking
toward the integration of all existing communications
systems on the civilian side of Government with certain
exceptions. The study, in which 53 departments and agen-
cies participated, was completed in June 1960 and showed
that it was feasible to establish a unified FTS.

The system contemplated the provision of telephone,
teletypewriter, facsimile, and data service for both
peacetime and emergency use with automatic switching. It
was further contemplated that the system would be in-
stalled in a series of steps starting with the combina-
tion of facilities in selected areas to provide service

improvements.

After further legislative and executive action, the
voice portion of the FTS was activated in fiscal year
1963 and in fiscal year 1966 for the record or ARS por-
tion of the FTS. Although GSA's 1960 study indicated
that the implementation of the FTS would cost over
$5 million more than was then currently being spent by
the agencies involved, the Government has subsequently
realized substantial savings by the use of the FIS, For
‘example, the Administrator's annual reports show that
savings, compared with regular commercial costs, during -
fiscal years 1967 and 1968 amounted to $64 million and
$79.5 million, respectively. Furthermore, according to a
GSA official, these savings have been achieved while, at
the same time, services have been substantially improved.

A similar action was taken by DOD in early 1960 af-
ter it recognized that its long-distance communications
facilities required rapid streamlining and updating to
satisfy expanding and more complex requirements. “The
records we reviewed indicated that the military services
were proceeding to plan, develop, and upgrade their own

23



extensive and costly networks with little thought to com-
patability between their systems.

In May 1960 the DCA and its DCS were established by
the Secretary of Defense as the single communications
system to meet all DOD's long-distance, point-to-point
telecommunications requirements. This action and subse-
quent modifications were intended to bring together, un-
der a single manager, the widespread, complex, diverse,
and costly long-distance communications of the military
departments.

During the ensuing years, DCA has identified a sub-
stantial number of special-purpose or dedicated networks
within the military services. Many of these have been
consolidated or integrated into the common-user portion
of DCS. As a result there have been significant reduc-
tions in DOD's total annual costs.

The AT&T study, referred to in chapter 6, is an in-
depth study on behalf of the telephone industry at the
request of NCS to examine alternatives for the intercon-
nection of AUTOVON and FTS within the United States dur-

ing the period 1967 through 1988, One of the alternatives

was the continuation of present arrangements. Although
this initial study has, according to NCS officials, some
defects in assumptions and other shortcomings, analysis
indicates that at least three, and perhaps four, alterna-
tive arrangements are likely to yield significant cost
advantages over the present separate AUTOVON and FTS ar-
rangements. The range of potential savings may amount

to millions of dollars a year.

NCS staff members have met with AT&T officials to
clarify some of the defects in the initial study, and we
understand that the scope of AT&T's efforts has been en-
larged to include requirements not included in the ini-
tial phase. Therefore, the ultimate decisions for com-
bining the systems remain to be resolved.,
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CHAPTER 8

POTENTIAL CANDIDATES FOR UNIFICATION

In addition to the actual and pending network uni-
fication actions discussed above, we were able to iden-
tify two other situations which appear to be potential
candidates for further unification consideration. We
found that the NCS staff had examined into both of these
cases; however, its efforts were not successful in one
case and actions on the other cne have been deferred for
subsequent consideration. The particulars of the_two
cases are briefly discussed below.

[

Shortly after the establishment of NCS was directed
in August 1963, one of the first efforts undertaken )
within NCS in connection with large-scale comm9nicat10ns
support problems was an examination of the c¢ivil and mil-
itary weather data communication complex. A group was
established and was given the responsibility of (1) de-
veloping a definitive statement of national quantitative
weather-information requirements and (2) a concept of op-
erations for a unified national weather digital communi-
cations network as a component of NCS. This group in-
cluded representatives of weather data user agenciles.

The study group issued its report on November 30,
1963, and proposed the development of a digital automatic
weather and notice-to-airmen system which would meet all
user requirements. The group concluded, among other
things, that (1) the then-existing weather and.noFice-to~
airmen communications were not adequate for e§1st1ng user
agency requirements, (2) the user agency requlrements
were increasing and would continue to increase through
1976, (3) the integration or expansion of the then-
existing systems using available plant would not be prac-
ticable or economical, and (4) a new system could be
evolved which would meet the national user agency re-
quirements using on-the-shelf components.

The study group pointed out in its report that the
separate annual operating costs for weather teletype
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networks of the several operating agencies totaled

$9.2 million. It was also recognized that the then-
existing weather communications systems were largely sat-
urated and in urgent need of emergency action to provide
additional capability, particularly in the FAA and Air
Force systems, which disseminate weather information re-
quired for aircraft operations.

The report set forth the user agencies' requirements
in general terms and recommended & concept of operations
for a single national network with the principal mile-
stones for system implementation and use commencing in
1967. The Manager, NCS, submitted the report to the NCS
Executive Agent (the Secretary of Defense) and pointed
out that the agencies involved concurred in the proposed
actions, recommending approval, and that appropriate ac- ;
tions bz taken to undertake establishment of the system. 1

The Executive Agent, in the process of formally co-
ordinating the report with the operating agencies, sub-
mitted a copy to the Office of the Deputy Director of De-
fense Research and Engineering (DDR&E) on February 13,
1964, to obtain the DOD position on- the proposed course
of action. DDR&E coordinated the report with the Chair-
man of the Federal Committee for Meteorological Services
and Supporting Research. The Chairman decided that the
newly established Federal Coordinator for Meteorological
Services and Supporting Research (OCFM) should review the
report. ‘

These actions finally resulted in the forwarding of
the DOD comments on the report to the NCS Executive Agent
on October 2, 1964. On November 13, 1964, the Executive
Agent advised the Manager to further examine the new
ccurses of action recommended by the OCFM.

As a result of this delay, interim improvement pro-
grams of the weather communications networks of the FAA,
the Air Force, the Navy, and the Weather Bureau had in- *
creased in scope to the extent that the establishment of :

a: single system to serve all the agencies' weather com-
munications needs as originally proposed by the study
group was no longer desirable.
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The separate weather networks contirue to be oper-
ated by the various Federal agencies ahd the outcome of
the NCS manager's efforts might be viewad largely as a
failure.

In another case, we learned that G8A's FTS voice
network is not, nor was it intended to be, used by DCD
activities located in the metropolitan Washington, D.C.,
area for placing outgoing telephone ¢alls. Instead, DOD

" activities in this area are provided telephone service

through its own Defense Telephone Serviee (DTS).

Records showed that the DIS includes some 37,000
working lines and 87,000 extensions and provides service
to 178 buildings located in Washington and surrounding
areas. Outgoing long-distance serviee is cobtained
through any one or any combination of four services avail-
able to the DTS, These include AUTOVON and a variety of
commercial toll services.

DOD, at the request of the Manager, NCS, made an
analysis of costs and benefits which might result from
use by the DTS of the outgoing facilities of the FTS.
DOD's analysis indicated that, under busy conditions, the
operators routed approximately 1,000 "overflow' calls
over the commercial toll network. Their analysis also
indicated their belief that the cost of handling this
"overflow" traffic on GSA's FTS voice network would not
be less than the present cost via the commercial toll
netvork. ‘

The Manager, NCS, in an October 1968 report to the
Executive Agent, concurred in the analysis and concluded
that the matter be considered further in the course of
the AT&T study of the interconnection of AUTOVON and FTS.



CHAPTER 3

PROBLEMS HAMPERING ACCOMPLISHMENT OF NCS OBJECTIVES
AUTHORITY AND POLICY GUIDANCE

In his memorandum of August 21, 1963, directing the
establishment of the NCS, the President also set up the
management structure to carry it out. Essentially, this
was a two-level organization with the DTM at the policy
level and the Executive Agent for the NCS at the design
and operational planning level.

At the policy level, it appears that the position of
the DTM is ambiguous. He heads the Office of the Director
of Telecommunications Management. This office is a compo-
nent of the OEP in the Executive Office of the President.
The President assigned the DIM to also act as the SAPT to
advise and assist him with respect to telecommunications
requirements and plans for the NCS. However, although
subject to the control and authority of the President, the
DIM position is held by one of the Assistant Directors of
the OEP.

The charter (authority and responsibility) of the
DTM is impressive, if considered alone, but it is almost
emasculated by the welter of laws, orders, and policies
affecting telecommunications which have been promulgated
over the past several decades. The many executive de-
partments and agencies individually have a wide range of
mission-oriented responsibilities in the télecommunica-
tions field, These widely dispersed responsibilities are
frequently interdependent, and, when conflicts arise,
they require guthoritative interpretation, clarification,
and solutlion, But the weakness of the present management
arrangements preclude prompt solution of problems.

The basie weakness of the present telecommunications
management arrangements seems to be the doubt that has
been created as to whether the DTM has the authority to
act on behalf of the President in tele mmunications mat-
ters. The DTM 1s administratively a part of OEP, an

28

organization which, in emergency situations, is a rival

of other departments and agencies in claims on the na-
tional telecommunications resource. Kules and regula-
tions issued by the DIM appear to be OEP directives.

Thus, other agencies appear to be subject to the authority
of a rival claimant--OEP--on the national telecommunica-

. tions resource, on matters pertaining to that resource,

when the DTM issues authorized and necessary rules and
regulations.

This doubt exists among the departments and agencies,
in the Congress, and among industrial and other leaders.
The fact of this doubt diminishes motivation of the
doubters to respond to DTM inquiries or suggestions and
to attempt to resolve differences in the national inter-
est under the aegis of the DIM, '

Although funding has increased over the years to a
little under $2 million for fiscal year 1968, a DIM study
report of April 1968 indicates that funding in the amount
of $12 million or $13 million per year is required if
DTM's responsibilities are to be fulfilled.

1y :

Further, the staff of the DTM¥is assigned from OEP,
or on loan from other agencies, and funds provided to the
DIM are controlled by the OEP. In summary, the DTM does
not have control over his staff or his funds and the place-
ment of his position creates doubt as to his stature and
authority. ‘

At the design and operational planning level, the
position of the Executive Agent is conflicting. The Pres-
ident designated the Secretary of Defense as the Executive
Agent for the NCS. Thus, as Secretary of Defense, he is
responsible for the telecommunications of that department
while, ‘as Executive Agent, he has the broader responsi-
bilities of the NCS.

The Secretary of Defense has designated the Director
of the Defense Communications Agency as the Manager of
the NCS and delegated to him the NCS design and opera-
tional planning functions. But this merely compounds the
problem of conflict because the Director, DCA, has
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responsibilities for telecommunications of that agency,

as well as the broader responsibilities of the NCS. This
organizational structure and placement of the design and
operational planning function in the Defense establishment
promotes the appearance, if not the actuality, that DOD
"runs the show."

At the time of our study, the Office of the Manager,
NCS, had a staff of 52 people. We were advised that this
staff did not include the necessary systems engineering
capability or support required to design and plan the NCS
and to review the agency implementation.

The absence of a centralized source of policy guid-
ance, the widespread dispersion of authority and respon-
sibility, and lack of stature and resources to provide
effective management, have, in our opinion, contributed to
the planning problems discussed in the following section
of this report.

PLANNING FOR UNIFIED NCS

The NCS design and planning efforts consist of the
preparation of annual long-range (5-year) plans and the
performance of studies (referred to as tasks) in selected
areas. However, these efforts appear to be inadequate
and ineffertive for the accomplishment of the system de-
sign and planning of a unified NCS. .

The preparation of the annual long-range plan is a
time-consuming txercise requiring the coordination at
various levels of agencies involved, Such a plan is
little more than a consolidated annual report of individ-
ual agency plans and a progress report on study tasks.

In the annual long-range plans, the Manager, NCS, is
supposed to present and cost alternative ways of satisfy-
ing user requirements. However, this is rather difficult
to do since he is given a set of individual agency compo-
nent plans which are already firmly established. Alsec,
he would need a system engineering staff that would have
raw requirements data and detailed component network data
before he could design and cost alternatives. Neither
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the staff nor the data are presently available. As a
result, the Manager, NCS, cannot significantly influence
the plan, the engineering of the component networks, or
the engineering of the NCS itself; and the long-range

- plan is not, therefore, a blueprint for a unified NCS but

merely a consolidation of individual agency component
plans.

NCS's design and planning efforts also include study
tasks which have been established to analyze NCS. prob-
lems in selected areas. These study tasks are important
system planning efforts requiring a high level of system
engineering support. However, the Manager's office is
not staffed to perform the large-scale engineering efforts
required for the design and planring of the current, much
less the future, NCS. Consequently, design and planning
study tasks are performed under other arrangements.

These arrangements include ad hoc task groups formed
from personnel representing the NCS operating agencies

 and chaired by a member of the Manager's staff. However,

it appears that this arrangement is largely ineffective
because of the parochial interest and agency network
orientation of the agency representatives rather than a.
continuing NCS-oriented environment.

Thus, although efforts are being made to develop a
blueprint for the future NCS, progress has been slow and
extensive additional studies will likely be required.
Moreover, since the operating agencies design and fund
their components of the NCS, the absence of some control
of agency telecommunications funding actions serves as
an additional constraint to effective planning, as dis-
cussed below.

In his memorandum of August 1963, directing the es-
tablishment of the NCS, the President directed that,

"The Bureau of the Budget, in consultation with
the Special Assistant to the President for Tele-
communications, the Executive Agent and the Ad-
ministrator of General Services, will prescribe
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general guidelines and procedures for reviewing exist, there is no authoritative overview to ensure that
the financing of the NCS within the budgetary . ’ agency plannlng and funding would conform to the overall

process and for preparation of budget estimates plan.
by the participating agencies." ‘ K

Apparently, it was the intent that a budgetary overlook
of NCS activities should be made. However, we have been
advised by BOB officials that it is virtually impossible
at present to obtain an accurate figure of NCS costs and
accurate data on activities.

BOB has issued a series of bulletins establishing a
planning, programming, budgeting system. However, these
bulletins were general directives, not specifically ad-
dressed to the problem of coordinating the budgeting and
pianning for telecommunications.

In 1966 the Director; BOB, proposed the establishment
of an NCS resource inventory which would describe the
physical assets, the service provided, and the total fund-
ing and manpower for all the networks constituting the NCS,
This was based on the belief that the incorporation of
this information into future NCS component plans and long-
range plans would permit achievement of a better perspec-
tive and appraisal of contemplated component programs and
of the composite total. The Director stated that, where
warranted, such an inventory would facilitate analysis in
depth of alternative ways of satisfying user needs.

Submissions prepared by the operating agencies during
calendar year 1967 do not appear to have been entirely
adequate in providing an overview of the Government's
annual telecommunications costs. We were advised by NCS
officials that additional guidance for application of
budgetary overlook features :in the NCS planning process
would be submitted to operating agencies as part of the
next call for component plans.

Thus, it appears that the NCS design and planning ‘
effort is unequal to its task; a blueprint for the future
NCS does not exist; and, even if such a blueprint did
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CHAPTER 10

PERPETUATION AND PROLIFERATION OF

AGENCY TELECOMMUNICATIONS NETWORKS

The NCS, as it has evolved, is basically a federation

of the several executive department and agency telecommuni-

cations networks. Although these networks are labeled and
identified as NCS assets, the parent agencies have re-
tained, for all practical purposes, the functions of de=-
signing, planning, funding, operating, and maintaining the
networks largely for the fulfillment of their respective
department or agency missions. Only GSA, among the NCS
operating agencies, has the prime objective of furnishing
telecommunications to satisfy requirements of other Gov-
ernment agencies rather than to support its own operations.

The Manager, NCS, by delegation of the Executive
Agent, is charged with designing the NGCS, for the approval
of the President, Although this requires the Manager to
take into consideration the communications needs and re-.
sources of all Federal agencies, he has actually little,
if any, participation in or influence over the plans and
ultimate decisions of the agency heads affecting their
telecommunications networks. This lack of NCS involvement
has,_in certain instances, resulted in perpetuation and
proliferation of agency networks; and, to some extent, it
appears to have placed some agencies in competition with
each other and brought abbut a pronounced separation ainong
‘the various telecommunications networks.

A wide division has evolved, which exists today be-
tween DOD and GSA, in satisfying the telecommunications
reguirements originating with the DOD activities and those
originating with the civil departments and agencies.
Although many of the telecommunications requirements of
Fhe civil and defense departments and agencies are similar
in many aspects, the general practice is that defense re-
quirements are considered and satisfied within the net-
works of the DCS and the civil requirements are similarly
considered for satisfaction through the FIS networks
operated and managed by GSA. Also, as this report has
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shown, separate networks have been established outside
the DOD and GSA common-user networks,

} We briefly examined into the manner in which the
communications requirements originating in certain Federal -
agencies were being satisfied in four cases and the extent
to which the NCS staff had become involved. Two of the
cases concerned telecommunications- requirements of activi-
ties of the DOD and two involved requirements of civil
agencies in which GSA becomes involved.

The two DOD systems have Defense-wide application
and involve the development and implementation of a Joint
Uniform Military Pay System (JUMPS), by the Assistant
Secretary of Defense (Comptroller), and a Defense Services
Center Integrated Data System (DIDS), by the Defense Sup-
ply Agency (DSA). The civil agency requirements involve
the establishment of an AEC Secure Automatic Data Informa-
tion Exchange Network (SADIE) and a Veterans Administra-
tion (VA) Data System (VADATS) for the exchange of data
related to veterans within and between the activities of
the VA. The systems and the satisfaction of their tele-
communications requirements are discussed below.

1. JUMPS has as its primary goal the establishment,
within each of the military services, of a military pay

- system at a single operating site for each service which

will provide (a) adequate service to members, (b) maximum
uniformity between the military departments, (c) autho-
rized and computerized pay account maintenance, and (d)
optimum support of the planning, programming, and budget-
ing systems. The DOD implementing directive provided, as
one of the policies for JUMPS, that communication methods,
including AUTODIN (DOD's automatic digital data network),
appropriate for the data involved, be used between dis-
bursement and input sites and the centralized operation.

2, DIDS is an elaborate, integrated, logistical

' ‘management system Lo provide for the dissemination to

users of improved item characteristies and management
data suitable for multiple logistical purposes, such as
procurement, cataloging, provisioning, and material uti-
lization and disposal. The communication needs for DIDS
were ‘furnished by DSA for inclusion in DCA's development

35

S g



accommodated in the AUTODIN system and that additional

equipment would b
tributaries. @ required at only 14 of the 196 proposed

For effective.operdtion of
the JUMPS and - ;
:;::éeg éa:ge amo;nt of information or data mugingesZ:-
etween the involved activities m n
eans -
:Ezingions processing and distributing :Zstems. ?ﬁl:ﬁgu h
ecommunications requirements have not been firmlyg

gzg:iggtigntﬁf these two networks and modification and

Posar nof e resulting system, After analyzing tﬁz ro

There’are concurred in the pProposed plan in December E;gg

poer becomgoigsg¥iséo?s whereby the Manager, NCS, should
ved in the decision to %

its own network; however, AEC discussed ;iig: ?fg fgeq§Z§1°p

approval. We found that AEC
; had giv '
using DOD's AUTODIN network ‘or GSﬁ’sezRgfn:id§:?;izg fg
]

4. During the cours
. e of our study, we bec
O an attempt on the part of the VA to’establi:ﬁei::agsn

and provide for advanced data processing techniques in
support of the mission of the VA, it was necessary that
the VA have a record telecommunications system, providing
for the automatic interchange of data between automated

'programs and encompassing,as a minimum,the capability of

handling administrative traffic, on-line fast response
information retrieval, and visual display,and of handling
such traffic as error free as possible through error de-
tection and correction through retransmission.

VA stated that GSA's advanced record system as it was
configured would not provide for the VA needs in the fiscal
year 1971-76 time period and proposed that (1) with the as-
sistance of GSA, the VA ‘establish the system with installa-
tion to be started in July 1970 and completed during fiscal
year 1971 for all field station locations, (2) that the
system be operated, funded, and managed by VA within the
parameters of the GSA Federal property management regula-
tions and NCS directives, and (3) immediate action be
taken on VA's recommendations.

GSA replied to the propnsal on January 17, 1969, in-
forming that GSA had no doubts regarding the ability of
the proposal to meet the VA requirements on the existing
record or voice subsystems of the FIS at the least possible
cost to the Government and to VA. However, GSA also stated
that it continued to recognize and agree with VA's desire
to fully explore the cost effectiveness, both to the Gov-
ernment as a whole and to VA singly, of all feasible alter-
natives for meeting VA's requirements before making a de-

cision. -

GSA proposed that further steps be taken to obtain
information upon which a more comprehensive cost effective-
ness evaluation could be made of the feasible alternatives
that exist, with the intent of reaching a decision and
proceeding with procurement. 'GSA pointed. out -that its
proposed course of action was contingent upon GSA's con-
trolling the message switch, as well as all switched cir-

cuity that may be utilized.

The ultimate decision as to whether the VA require-
ment will be satisfied through the establishment of a
separate dedicated network or through one of the two

37



existing FTS subsystems remains to be resolved. We found
no evidence that this matter was brought to the attention

of the NCS staff.

We did not perform an in-depth review of the cases
cited above and are not in a position to render an opinion
on the course of actions taken or proposed to satisfy the
Fequirements. The cases do illustrate, we believe, the
little participation and influence the Manager, NCS, and
his staff have over the telecommunications requirements
originating throughout the Government or the manrer in
which the requirements are being satisfied. The cases
also seem to show that, without a long-range, overall,
Government-wide plan or concept for achieving a more
unified Government telecommunications systems, further
and more widespread perpetuation and proliferation of the
agency networks are likely to occur.
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CHAPTER 11

N PRESIDENTTAL AND CONGRESSJONAL CONCERN

FOR_TELECOMMUNICATIONS PROBLEMS

The President and the Congress have been concerned

- with problems of national communications policy and the

Government organization to carry it out. For example, in
his message to the Congress, August 14, 1967, the
President announced that he was appointing a task force
of distinguished Government officials to make a compre-
hensive study of communications policy and that he had
asked the BOB to make a thorough study of existing Gov-
ernment organization in the field of communications and
to propose needed modifications.

Similarly, committees and subcommittees of the Con-
gress, including the Subcommittee on Administrative Frac-
tice and Procedure of the Senate Committee on the Judi-~
ciary, the Senate Committee on Commerce, and the House
Committee on Government Operatioris, have repeatedly ex-
pressed their concern with various communications prob-

lems.

For example, the Senate Committee on Commerce in its

Report 837 (88th Cong., 2d sess.) of January 30, 1964,

stated:

"Fast moving technical developments and expand-
ing needs in the communications field require a
review of our present policies *** The question
of the establishment of an overall telecommuni-
cations policy has been raised by the Commit-
tees on Commerce on a number of occasions.
Such policy is essential if we are to meet the
current and future needs flowing from the tech-
nological developments of the space age."

The House Committee on Government Operations in its

Report 178 (89th Cong. lst sess.) of March 17, 1965, took
note of the evolution of arrangements within the
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executive branch for telecommunications management subse-
quent to the Radio Act of 1912 and of some of the many
studies of these arrangements which had been conducted.
The report stated:

"A comprehensive review of governmental respon-
sibilities in communications has been called
for repeatedly by various sources, both Con-
gressional and private. The staff arm of the
President requires added strength and separate
organizational status to review the broad is-
sues and policies that clearly require more
emphasis and resolution. Only limited re-
sources in men and money are now available to
the Office of the Director of Telecommunica-
tions Management. The Office should be removad
from the Office of Emergency Planning and be
reconstituted as a separate unit in the Execu-
tive Office of the President. It should be
funded and staffed to permit essential studies
and coordination to be conducted more effec-
tively than has been possible so far."

The House Committee on Government Operations in its
Report 2318 (89th Cong. 2d sess.) of October 19, 1966,
affirmed for the third timn its belief that the Office of
"the DIM should be reconstituted as a separate coequal
unit in the Executive Office of the President rather than
remain a subordinate unit of OEP. The report stated:

"It is our understanding that the President is

reluctant to expand the structure of the Execu-

tive Office. The Committee believes that a

much more compelling consideration is the new

and growing importance which telecommunications

management has assumed in Guvermment affairs.

The submission to the Congress of a reor-
ganization plan to give the telecommunications
cffice separate status, coequal with the Execu-
tive Office units for national security, eco-
nemic, scientific, emergency mobilization, and
budgetary affairs, will have the added advantage
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of providing a statutory base for the Director
in dealing with the Congress. At present his
nonstatutory role of presidential advisor

makes relationships with the Congress a sensi-
tive issue and creates uncertainties as to what
he can convey to the Congress in the way of in-
formation. A similar issue was presented, and
in a measure resolved, in the Office of Science
and Technology, which was given formal status

in the Executive Office by reorganization plan."

Again on August 28, 1967, the House Comnittee on
Government Operations in its Report 613 (°0th Cong.
1st sess.) observed: .

"The job of getting some kind of consensus

among the contending parties falls to the Di-

rector of Telecommunications Management. His

role is not the happiest one. The numerous
problems to be studied outrun his limited re-
sources in staff and funds., His authority in
the Executive Office is anomalous, coming in
part from the President and in part from the

Director of Emergency Planning. He has the

proximity of the President's power and pres-

tige but stands at a distance from the great
operating centers, such as the Department of

Defense, where important decisions are daily

made."
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CHAPTER 12

EXECUTIVE BRANCH COMMENTS

On March 17, 1969, we submitted our draft report to
the President for review and comment. We proposed that
the President consider undertaking a major realignment of
the existing NCS structure and organizational arrangements
and establishing an organization or entity with sufficient
stature, authority, and resources to provide a strong cen-
tral telecommunications authority which would enhance the
development of the NCS and serve as the Government's single
voice and final authority in telecommunications matters.

We proposed also that, in undertaking the realign-
ment, consideration be given to (1) removing the Office
of the DTM as a component part of the OEP and recon-
stituting this office as the siew organization or entity
and (2) assigning the roleg @i functions of the Execu-
tive Agent, NCS, and Manager, ¥CS, to the proposed or-
ganization or entity.

We also submitted copies of our draft report to num-
erous other agencies and offices, including the Executive
Agent, the Manager, and the major and minor operating
agencies of the NCS. ’

The SAPT, in his letter dated May 16, 1969 (see
app. I), stated that the factual information in our report
appeared accurate and that the conclusions are sound and
well supported. He mentioned that a study concerning the
Government's telecommunications management structure was
currently being coordinated among the executive departments
and establigshments. He stated that our proposals and
other recommendations that have been made would be given
thorough consideration prior to any decision concerning’
the necessity for and manner of realigning the telecommun-~
ications organization within the executive branch.

Comments were also received from most of the execu-
tive branch agencies and offices to which copies of the
draft report were submitted. The principal comments of
these agencies and offices are summarized as follows:
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The United States Information Agency stated that,
while the. concept of a centralized structure had merit, it
felt that such a structure should not be so all encompasse-
ing as to assume control of specimlized facilities designed
and operated to meet the needs of one agency and having no
day-to-day impact on others.

GSA agreed with our conclueion that much has been
done and much remains to be donz toward accomplishing NCS
objectives. GSA also agreed that the realignments we pro-
posed would help solve the many problems that exist.

The Manager, NCS, stated that the report was by far
the most penetrating examination of the NCS to date and
that it contained a well-balancel analysis of NCS activi-
ties and displayed an excellent understanding of the prob-
lems faced in the present environment. The Manager agreed
with our proposal that the DIM should be removed from OEP
but did not agree that the Executive Agent and Manager
roles should be included in the policy-making office. BHe
expressed the opinion that the latter roles should remain
within DOD because DOD owns the majority of NCS assets and
has a national security mission. He also stated that, in
his view, the report was based on the premise that the NCS
was intended to be a unified system, and he pointed out
that there was disagreement among the agencies concerned
whether NCS was to be unified and what was meant by 'uni-
fied." He went on to say that, if something more unified
than the present confederation is desired, the NCS organi-
zation must be considerably strengthened.

The OEP reply stated that the report was factual and
that its proposals warranted consideration. The reply also
indicated that recent and changed focus on emergency pre-
paredness, coupled with revitalization of the National
Security Council and its staff mechanisms, created the
potential for the SAPT to obtain timely Presidential .guid-
ance on NCS policy issues. The reply also stated that
the OEP staff had prepared papers which, if approved, would
lead to a reexamination of the NCS process and a reassess-
ment of the NCS objectives, which OEP feels is a necessary
initial step in the reordering of functions.
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The Department of Trans '
; portation agreed that th
gﬁlicyimak1ng function requires strengthening and th:t
ere is merit in the proposal to include the Executive
3§ent and Manager functions in the policy office. The
ingartmgnt felt that it was inappropriate for it to comment
1?pen ently on the placement of the telecommunications
.sgo::{-m?kin% ;ng management functions, since it had pre
y furnished specific comments on the -
v tter to BOB
in connection with BOB's study of tele nt
communicati -
g;:éz?:ion ig EhedGovernment. The Department dido?:eir
wou e desirable to approach tel i
problems, both in the Government FomCovermmant
: and in non-Gover
areas, under the policy direction of a single ageggsnt

The BOB did not offer a
ny specific comment
proposa;s contained in our draft report. Itegiz ggythﬁow-
;:::, that BOB would give consideration to the reporé be-
recommending organizational changes for the NCS

The Department of State al ‘
so agreed that strengthen-
ég&egﬁngs Ezieggzgzgicasi:gs policy-making posturegofezhe
an at a strengthened
icy organization would eff : e bl
; ect improvements. Howaver, i
was' believed that a separate organizational entity éﬁoi&d

have the roles presentl
heve th Manager? ntly assigned to the Executive Agent

AEC stated that, althou
gh it had no basis £ is-
:%;egmint with our proposqls, it felt that our r:;ogts
o ot convincingly demonstrate that these proposals
ident?iieggi:itig accomﬁlishing the objective of the Pres-
: e or that the current sit i
ful. It expressed the bel Initeidml sser
It ief that, if individual
gisggatirgzngikgagz comgaﬁible, tﬂe existence of :ﬁinzﬁ—
- Yy no e und ;
contrary to the objectives of th:ségg?le’ imnesessEYy T

the Agggpgommented that its network was compatible with

the & thé.g and that traffic was regularly exchanged be-

tueen kéﬂ§w§t3§:§egs. ?dditional information was fur-
een incorporated in th

N n this report

show that AEC had formally apprised the NCS stagf o; Ezs

requirements 5 month
draft report. nths earlier than we indicated in our
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VA stated that it was in complete agreement with and
wholeheartedly supported our proposals. It felt that the
report was factual but that VA had developed its plans
within the present framework of the NCS.

By the comments received from the executive branch
agencies and offices, summarized above, the need for a
strengthened policy-making structure was c¢learly and gen-
erally recognized. There was, however, a diversity of
opinion as to the organizational activity to which the
Executive Agent and Manager roles and functions should be

transferred, if at all.

We believe that these roles and functions, consisting
principally of designing, planning, ané coordinating ac-
tivities under the guidance of the SAPT, should be viewed
as an integral part of the centralized telecommunications
authority. Such an arrangement would avoid any conflict
of roles in the discharge of the functions. At the seme
time, the departments,and agencies would own and operate
‘the component networks of the NCS under the guidance and
direction of the centralized authority. However, the
centralized authority would consult with departments and
agencies concerned which would have access to the Presi-
dent in case of conflict.

" The Manager, NCS, and others, in commenting on the
draft report, raised the question as to whether NCS was
intended to be a "unified" system and what is really meant
by "unified." As we point out in chapter 3, the President
did not define the "ynified system' that he directed be
established in his August 1963 memorandum. He did, how-
ever, recognize that design studies would be required and
experience would be gained through actual practice before
decisions could be reached as to just what form the NGCS

would take.

Although more than 5 years' experience has been
gained, decisions on the composition of the NCS have not
been made and, as the Manager, NCS, points out in his com-
ments, disagreement among the agencies involved has arisen
and exists today over what a unified system should be.
This situation seems to strenghten our proposal that
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someone be put in charge and t
addressed. & hat this question be promptly

?he “"unified" system,as we visualize it
;23§n1savi§wed in the context of a single go;:::;;gtgi ;gg
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partments and agencies, but with ownershi dexecu-
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telecommunication
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CHAPTER 13

CONCLUSIONS AND RECOMMENDATIONS

Although our study showed that some progress had
been made, it also showed that much remains to be done
to achieve a unified NCS such as the President directed
be established in 1963.  Our study disclosed that signif-
icant issues and problems exist wit™in the NCS organiza-
tional structure and management arrangements, which ap-
pear to be impeding the timely achievement of its objec-
tives and goals. Many of these issues and problems in-
volve the very basic and essential ingredients that we
believe are needed to achieve greater unification of the
telecommunications networks that exist within the various
agencies of the Government.

0of particular significance 1s the absence of any
long-range plan or "plueprint" and centralized policy
guidance within the Government to chart the course over
which the telecommunications networks of the NCS operat-
ing agencies are to be developed to best serve the Gov-
ernment as a whole. = Without such a blueprint and accom-
panying guidance, the corresponding and equally signifi-
cant function of planning is virtually impossible; and,
from a unification point of view, the operating agencies
are not prevented from planning and developing their in-
dividual networks to perform and fuifill solely the mis-
sion needs of the agency.

The importance of mission-oriented planning is rec-
ognized; however, we believe that, with proper guidance
provided by the blueprint, such planning ¢ould be com-
bined with, and if necessary expanded to meet, national
objectives as well. In this way perpetuation and prolif-
eration of the separate networks could be controlled.

Organizationally, the present arrangements do not ap-
pear to be conducive to promoting the early achievement
of the objectives and goals of the NCS. Although desig-
nated as the SAPT, doubt over the DIM's direction of

" telecommunications policies and actions has arisen and
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prevails today. The Secretary of Defense, as Executive
Agent for the NCS, is often put in a difficult, if not

untenable, position, for he is faced with making policy
decisions affecting other Government telecommunications
users while, at the same time, his department is itself
the major claimant of the NCS resources. The position

of Manager, NCS, appears to be a misnomer, since he ac-
tually doesn't manage anything other than a small staff
on loan from various operating agencies, and his deci-

sions are essentially subject to veto by any agency.

As stated previously, two studies on telecommunica-
tions matters were requested by the President in 1967.
The report of one study, made by the BOB, relating to the
telecommunications management structure within the Gov-
ernment, has not been completed and therefore was not
available for our review. The report on the other study,
prepared by a panel of high-level Government personnel,
relating to a comprehensive review of telecommunications
policy, has been issued. The report concluded, among
other things, that the patchwork nature of the present
structure was not conducive to optimum performance of
the telecommunications activities and requirements of the
Federal Government and that a new Government capability
was urgently required.

We believe that a realignment of the existing NCS
structure and organizational arrangements should be un-
dertaken. As the first and essential step, an organiza-
tion or entity at the highest level of the executive
branch of the Govermment, free of any conflict of roles,
should be put in charge of the Government's telecommuni-
cations activities. We believe that the organization or
entity should be given sufficient resources and stature
to enable it to provide the President and the Goverrnment
with a strong central telecommunications authority and
serve as the Government's focal point for telecommunica-
tions policy and planning.

In addition, we believe that the organization or
-entity should
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--possess sufficient authority to enforce policy de-
terminations and to coordinate and review actions
of Federal agencies in implementing telecommunica-
tions policies,

--have an active part in the deliberations over the
establishment of new telecommunications capabili-
ties or networks and serve as the final authority
in such decisions,

--be empowered to examine existing agency networks
which might more economically and effectively.s§t-
isfy Government-wide requirements through modifica-
tion or expansion,

--have the authority to ensure that all NCS assets,
including mission-oriented dedicated networks,
will be responsive to the highest level national
objectives, and

—_establish a close liaison with the BOB for coor-
dinating the financial requirements of the var%ous
NCS operating agencies; with the OEP for coordi-
nating matters involving emergency preparedness;’
with the Office of Science and Technology within
the Executive Office of the President for coordi-
nating research programs that involve comm9nica—
tions; and with the other Government agencies for
consultation on communications and related mat-

ters.

In our study of this subject, wve learned that cer-
tain other alternatives had been suggested for realign}ng
the present telecommunications structure. These have in-
cluded (1) establishment of an independent unit outside
the Executive Office of the President, (2) combination
of the functions of the DIM with those of the Office og
Science and Technology, with an appropriate redesignation
of the name of the agency, and (3) location of a separate
unit in an existing executive department or agency.

On balance, we favor continuation of the function

“in the Executive Office of the President to provide the
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stature to enable the necessary central authority to deal
effectively with the departments concerned. Also, we be-
lieve that an office working as a close adjunct to the
White House could be of vital importance in times of na-
tional emergency.

RECOMMENDATIONS TO THE PRESIDENT

We therefore recommend that the President undertake
a realignment of the NCS structure and organizational ar-
rangements and that a single organization or entity be
put in charge of the Government's telecommunications ac-
tivities.

We also recommend that, in undertaking this realign-
ment, consideration be given to (1) removing the Office
of the DIM as a component part of the OEP and reconsti-
tuting this office as the new organization or entity and
(2) assigning the roles and functions of the Executive
Agent and the Manager, NCS, to the new organization or
entity, in order to avoid any parochial or conflicting
roles inherent in the present organizational arrangement.

We recommend further that, in addition to the orga-
nizational realignment, the President direct that early
attention be given to (1) clarifying what a "unified'" NCS
is intended to be (see chs. 3 and 12), (2) resolving the
question of the establishment of an integrated trunking
system (see ch. 6), and (3) reaching a timely decision on
the combination of the separate voice networks operated
by DOD and GSA (see ch.. 7).
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APPENDIX

THE WHITE HOUSE

WASHINGTON

May 16, 1969

Honorable Elmer B, Staats

Comptroller General

General Accounting Office ‘
Washington, D,C, 20548

Dear Mr. Comptroller General:

The dl‘d.ft "Report to the Congress of the United States - Study of
the Progress Made Towaxrd Establishment of a Unified National
Communications System (Code 87510)" has been carefully reviewed,

The factual information appears accurate and no recommendations
fer change are offered; the conclusions are sound and well supported,

It is considered highly appropriate that the Report emphasizes the
national security requirements for reliable and survivable national
communications, This factor, of course, was the primary basis
for the issuance by the National Security Council of National Security
Action Memorandum No, 252, formally directing the establishment
of the National Communications System (NCS),

’
As noted in your Report, other studies on telecommunication matters
recently have been completed. One of these concerning a realignment
of the telecommunications management structure within the Executive
Branch currently is being coordinated a.mong the Executive Depart- .
ments and Establishments,

The recommendations of the GAO Report will be given thorough con-
sideration, together with other recommendations which have been
made, prior to any decision concerning the necessity for and manner
of realigning the telecommunications organization within the Executive
Branch, Special attention will be given to the organizational arrange-
ments affecting the National Communications System,

Sincerely,

D, O'Connell
spelial Asslstant to the President
for Telécommunications

U.S. GAO, Wash., D.C.
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