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JUSTIFICATION FOR AN EXCEPTION TO FAIR OPPORTUNITY (FAR 16.505(b)(2))


1. Contracting Activity.  

Naval Air Warfare Center Training Systems Division (NAWCTSD) - Orlando, FL

1. Nature and/or Description of Action Being Approved.

NAWCTSD is tasked by the NAVSEA Program Office for Surface Training Systems (PMS 339) to provide acquisition and life-cycle support for existing and future Navy surface training systems.  Surface training systems include, but are not limited to: Navigation, Seamanship, and Shiphandling (NSS) Conning Officer Virtual Environment (COVE) trainers fielded at the Surface Warfare Officer School Command (SWOS) in Newport, RI; Littoral Combat Ship (LCS) Bridge simulators and the Common Mission Package Trainers located at the Shore-Based Training Facility (SBTF), San Diego, CA; and NSS trainers located at various fleet concentration areas (FCAs).  These mission and part-task trainers provide practical application in support of U.S. Navy (USN) curricula and meet specific functional requirements as defined and validated by the Surface & Expeditionary Warfare Training Committee (SEWTC) Navigation, Seamanship, and Shiphandling Mission Area Chair (MAC).  These curricula and associated training devices undergo continuous changes to address existing and emerging fleet training objectives, leverage technology advancements, maintain lifecycle support, and achieve standardization of NSS training products and curricula.  

A Class Exception to Fair Opportunity (EFO) is being pursued under the Training Systems Contract (TSC)-III which will provide a path to satisfy SEWTC NSS training requirements that support modernization, modification and expansion of NSS training systems that will utilize the COVE software product.  The TSC-III Multiple Award Contract provides sufficient scope to address NSS MAC requirements as discussed above.  A Class EFO under TSC-III provides an opportunity to satisfy SEWTC NSS training requirements through contract actions with Computer Sciences Corporation (CSC).  Presently, government research has determined no other source is capable of comprehensively supporting current COVE/NSS training functionality and addressing future COVE/NSS training requirements.  The cost estimate for anticipated contract actions covered by this EFO is $19.3M.  All TSC-III delivery orders under the authority of this class EFO will be placed no later than 31 January 2017.

1. Description of the Supplies or Services Required to Meet the Agency’s Needs (including the estimated value).

CSC’s Virtual Ship (VSHIP) proprietary software is the core simulation engine that supports the COVE scalable family of trainers and has been assessed by PMS 339 as fully capable of satisfying the Navy’s NSS functional training requirements.  VSHIP is a proprietary product of CSC and is not severable from the government developed functionality contained within the COVE software baseline.  PMS 339 and  NAWCTSD have determined TSC-III affords rapid response to immediately accommodate NSS training requirements as they relate to maintenance and sustainment of COVE/NSS trainers under the VSHIP software baseline; modernization, modification, and enhancement of COVE/NSS trainers; and acquisition/propagation of new COVE/NSS trainers.  It is important to recognize that all future actions to maintain, sustain, modernize, modify, enhance, and acquire COVE/NSS trainers must ensure software backward compatibility and interoperability with the existing inventory of trainers in order to support both independent and integrated fleet training requirements.

The table below establishes projected COVE/NSS contract actions over the four year period.  

Table 1: Projected COVE/NSS Contract Actions

	Projected COVE/NSS Contract Actions
	Estimated Cost

	
	Year 1
	Year 2
	Year 3
	Year 4
	Total

	SWOS LCS-1 COVE Bridge Wing Trainer
	$1.2M
	
	
	
	$1.2M

	SWOS LCS-1 Bridge Trainer
	$1.1M
	
	
	
	$1.1M

	SBTF LCS-2 COVE Trainer Display Upgrade
	$1.5M
	
	
	
	$1.5M

	SBTF LCS-1/2 Bridge Trainers
	$2.0M
	
	
	
	$2.0M

	FCA NSS Trainer COVE Software Installation 
	$0.5M
	$1.0M
	$0.5M
	$0.5M
	$2.5M

	COVE Trainer Navigation Certification Upgrade
	$1.0M
	$0.5M
	$0.5M
	$0.5M
	$2.5M

	COVE Trainer Technical Refresh & Upgrades
	$0.5M
	$1.0M
	$0.5M
	$1.0M
	$3.0M

	COVE Trainer Software Maintenance
	$0.5M
	$1.0M
	$1.0M
	$1.0M
	$3.5M

	COVE Trainer Database Maintenance
	$0.5M
	$0.5M
	$0.5M
	$0.5M
	$2.0M

	Total
	$8.8M
	$4.0M
	$3.0
	$3.5M
	$19.3M

	GRAND TOTAL
	$19.3M


Notes:	(1)	Anticipate Firm Fixed Price Contracts using OMN, OPN and RDTE appropriations as applicable to the type of work performed.
	(2)	Some of the unique NSS/COVE functionality items listed above may appear to be “hardware requirements” by title, but each item includes a requirement for significant software development in order to satisfy the associated NSS training requirement.

1. Identification of the Justification Rationale (see FAR 16.505(b)(2)) and, if applicable, a Demonstration of the Proposed Contractor’s Unique Qualifications to Provide the Required Supply or Service:

(2) Only one awardee is capable of providing the supplies or services.

The applicable authority for establishing this Class EFO under the TSC-III Multiple Award Contract is FAR 16.505(b)(2)(i)(B).  The contracting officer has determined that only one TSC-III awardee is capable of providing the NSS training supplies or services required at the level of quality required because the supplies or services are unique and highly specialized.

To support this justification, the contractor’s unique qualifications and nature of the acquisition requiring use of the authority cited is summarized in the following paragraphs.

The COVE NSS training software is comprised of commercial off the shelf (COTS) software that has been modified to meet government required functionality and is inherently integrated with the underlying Virtual Ship proprietary product of CSC.  This government developed functionality is not severable from the COTS VSHIP software within the overall COVE NSS training simulation software baseline.  A joint development and investment between the government and the VSHIP proprietary manufacturer provided the functional capability required to meet Navy NSS training requirements. CSC provided the majority portion of that investment to develop and maintain the VSHIP simulation engine.  As a result, the government’s rights in the COVE NSS training software are limited.  CSC’s business model does not allow release of VSHIP developer’s licenses that would enable other vendors or government entities to perform the required modifications and enhancements.  On 26 November 2012, the government verified and received confirmation from CSC that VSHIP developer’s licenses were still not available for procurement.

The table below identifies specific and unique NSS functionality currently available in the COVE NSS training software that would require significant Navy investment to incorporate into alternative or new software solutions.  The estimated cost of each feature is also provided in the table.  These cost estimates reflect the cost to develop, test, and delivery the associated NSS functionality on an alternative proprietary software baseline, but do not include the cost to deliver NSS software functionality in a form that would enable future open competition of requirements.

Table 2: Unique COVE/NSS Functionality

	Item
	Description
	Cost

	LCS 1 & 2 Bridge Trainer software
	Replication of unique COVE software functionality required to satisfy specific bridge training objectives for LCS-1 and LCS-2 bridge configurations to include integration with LCS RCO trainers.
	$2.25M

	LCS USV/RMV trainers/software
	Replication of unique COVE software functionality required to satisfy specific training objectives for launch and recovery of unmanned craft (RMV/USV) by LCS Mission Package detachments.
	$  .50M

	LCS Shore-Based Trainers (SBT) Integration
	Replication of unique software interface functionality required for seamless integration of LCS-1 and LCS-2 Bridge Trainers with associated Combat Systems Trainers and Engineering Trainers and other systems as currently employed in the LCS-1/2 SBTs in San Diego
	$1.25M

	FMB look-down capability
	Replication of COVE software functionality and ownship model modifications to include warping and blending issues associated with delivery of effective NSS training in a configuration with 90-degree look-down field of view from each bridge wing.
	$  .90M

	Enhanced Voice Recognition
	Replication of COVE unique functionality specifically tailored to satisfy detailed USN SWO voice recognition functionality as currently employed at SWOS.
	$1.15M

	Enhanced Anti-Terrorism Force Protection (ATFP) functionality
	Replication of COVE unique software functionality specifically tailored to satisfy USN ATFP training objectives including weapons engagement decision making and effects in accordance with USN standard procedures.
	$  .50M

	Enhanced Radio/Radar Functionality
	Replication of COVE unique voice communications and radar functionality to include integration of multiple comms circuits and integration of radar with VMS 9.x as currently employed at SWOS.
	$  .25M

	Intelligent Tutor/Intelligent Aggressor
	Replication of COVE unique software functionality to integrate with Office of Naval Research (ONR) developed NSS Intelligent Tutor functionality and Intelligent Aggressor functionality as currently employed at SWOS.
	$  .75M

	Information Assurance
(IA, DIACAP ATO)
	Software configuration, testing, documentation, and certification required to comply with Information Assurance Authority to Operate standards.
	$  .50M

	General Software Maintenance Actions
	Hardware/software configuration changes, software license configurations, documentation, labor, materials, and travel required to backfit NSS software on the COVE family of trainers.
	$1.80M

	
	
	

	Total Non-Recurring Cost
	$9.85M



Given CSC’s exclusive ability to fully satisfy SEWTC NSS training requirements as identified in the table above, NAWCTSD is pursuing a Class EFO under the scope of TSC-III to address current and future requirements pursuant to NSS training requirements as provided by the non-severable COVE NSS training software.  CSC is the only vendor capable of providing the required supplies or services.  The information in the table above represents an estimate to replicate or replace the current Navy investment in COVE NSS training software functionality based on validated NSS training requirements already fielded or under contract.  A significant portion of the development effort required to replicate COVE unique functionality is related to Littoral Combat Ship (LCS) NSS training requirements.  The LCS Program Concept of Operations (CONOPS) requires that individual Train-to-Qualify (T2Q) and team Train-to-Certify (T2C) objectives be satisfied in a shore-based training environment.  In that context, any disruption to LCS NSS training capability resulting from the development, installation, and testing of an alternative NSS software solution would be catastrophic to LCS fleet readiness.  The estimated $9.85M investment required to replicate or replace existing COVE NSS training software functionality in alternative products would be cost prohibitive and induce unacceptable schedule and performance risk for the U.S. Navy’s NSS training program.  Additionally, such investment to replicate NSS functionality in an alternative software baseline would not establish an environment for full and open competition of future NSS requirements, but would rather result in shifting the NSS software baseline from one proprietary product to another, as there is currently no open-architecture model available within the NSS software market.

1. A Determination by the Contracting Officer that the Anticipated Cost to the Government will be Fair and Reasonable:

In accordance with FAR 15.402, the Contracting Officer shall ensure that all supplies ordered pursuant to this Class EFO are procured at a fair and reasonable price.  Upon approval of this justification, the contractor will be requested to provide a detailed cost proposal identifying each individual cost element for specific Delivery Order requirements.  The cognizant Contract Specialist will utilize the information submitted to perform a thorough cost evaluation.  In addition, further information to the extent deemed necessary to perform a cost analysis will be requested.  The Contract Specialist will consider the advisory input of the Project Engineer, Project Manager and the cognizant DCAA Auditor in determining a fair and reasonable price.  A Certificate of Cost or Pricing Data will be requested from the contractor prior to award, for each effort that exceeds the $700K threshold.  Finally, a price analysis will be conducted for each individual effort.

1. A description of the market research conducted among schedule holders and the results or a statement of the reason market research was not conducted.

In March 2010, a sources sought notice seeking potential sources with the ability to provide lifecycle support and training capability enhancements based on the functional baseline of the COVE NSS training system was posted to the Federal Business Opportunities website.  The sources sought generated responses from seven (7) contractors (including CSC and Kongsberg Maritime Simulations Inc. (KMSI)) who expressed interest in supporting NSS training requirements.  With the exception of CSC, the responses established that significant investment would be required to replicate the unique NSS functionality currently present in COVE trainers and summarized in Table 2.  Of the respondents that reported having software that could support NSS training or those who reported experience in COTS based simulation and training, only CSC could fully support the functional requirements or adequately address through discussion or example all of the key engineering and logistics capabilities.  Five responses failed to substantiate or demonstrate a technical approach for delivering the required functional capability or could only support a portion of the required functionality.  CSC and KMSI were identified as potential sources, although KMSI would require substantial investment in key technical areas and expansion of their product’s functional capability.

In accordance with FAR 5.202 (a)(6), synopsis of this contract action is not required since it represents authority to execute future Delivery Orders placed against an indefinite delivery/indefinite quantity contract TSC-III.  However, all TSC-III awardees were notified on 30 October 2012 of the acquisition strategy via the NAWCTSD Business Opportunities website.  In addition, a special notice addendum to the 2010 sources sought described above was posted to the Federal Business Opportunities website on 30 October 2012 to advise industry of the government’s intent to pursue this EFO.  The government has received no responses to either of the notices provided to industry. 



1. Any Other Facts Supporting The Justification.

In 2002, the NSS Working Group established by OPNAV N76 conducted a market survey of available (COTS) products that best met the training requirements of the time as delineated in the NSS Training Requirements Document.  A PC-based trainer utilizing the VSHIP simulation engine was selected as it represented the only identifiable commercially available training solution that required limited after market investment and was significantly less expensive than alternative solutions.  This COTS training solution was incorporated into the USN curricula beginning in 2003.  Since initial delivery, additional training requirements have been identified which required enhancements to the proprietary VSHIP software, associated hardware, and ancillary equipment as well as additional government investment in functional enhancements and additional capability which are referred to as the COVE NSS Training System.

The COVE family of trainers currently includes 28 trainers at SWOS, 18 trainers to support the Basic Division Officer Course (BDOC) in Norfolk and San Diego, 4 trainers at the LCS SBTF in San Diego, 1 trainer at NSWC Panama City, FL, and 2 trainers at pre-commissioning facilities in Bath, ME and Pascagoula, MS.  The acquisition investment to field the current inventory of COVE trainers is approximately $50M.

During 2007-2008, NSS trainers based on the Polaris simulation engine, were fielded in the FCAs of Norfolk, Mayport, Everett, San Diego, Pearl Harbor, Sasebo, and Yokosuka under a NAVSEA contract.  Polaris is a proprietary COTS product developed by KMSI.  A total of 11 NSS trainers are currently fielded on the Polaris software baseline with no future installations currently planned. 

In August 2010, the OPNAV N861T resource sponsor tasked PMS 339 and SWOS to conduct a Business Case Analysis (BCA) of the two diverse proprietary simulation architectures (COVE, inclusive of the VSHIP engine; and Polaris) employed by the Surface Force to support NSS training.  The objective of this BCA was to determine the feasibility and financial efficacy of standardizing NSS training on a single common simulation software architecture. 

A follow-on Cost Benefit Analysis (CBA) was conducted to further identify the cost, risk, and return on investment for future NSS training requirements based on existing proprietary software architectures as well as the cost associated with selecting a single common software architecture.  Sources sought responses from March 2010 (see section 6 above) were considered during completion of the BCA/CBA.

The BCA/CBA documented that the COVE family of NSS trainers (with the proprietary VSHIP simulation engine) satisfies virtually all of SEWTC validated NSS training functionality requirements and could be implemented as the standard software architecture for NSS training at the lowest possible cost, schedule, and performance risk.  The estimated investment required ($9.85M) to replicate COVE unique NSS functionality in alternative products (including Polaris) is cost prohibitive.  The SEWTC endorsed transition to this standard NSS software architecture pending availability of future year funding.

1. A Statement of the Actions, if any, the Agency May Take to Remove or Overcome any Barriers that Led to the Exception to Fair Opportunity before any Subsequent Acquisition for the Supplies or Services is Made:

CSC was chosen as one of the unrestricted TSC-III product providers and is solely capable of fully satisfying NSS/COVE trainer requirements.  Based on the justification to support this EFO provided above, it is estimated that NSS/COVE Delivery Orders will be issued to CSC for a period of four years.  At the expiration of the four-year EFO, the BCA/CBA data will be updated and re-evaluated to determine business case viability and funding availability to transition to a standard NSS software architecture in a competitive environment.  As previously stated, there is currently no open-architecture model available within the NSS software market and there is a firm fleet requirement for software compatibility and interoperability across the entire inventory of NSS/COVE trainers in order to conduct independent and integrated fleet training.  As a result, a competitive acquisition of NSS requirements would simply result in shifting the entire software baseline from one proprietary product to another, but would not establish a more advantageous position relative to future competition.  However, if the current NSS software market were to change with regard to availability of open-architecture models, this will be captured and re-evaluated in any updates to the BCA/CBA data.

Additionally, in instances of low complexity COVE/NSS project scope involving replication of existing COVE/NSS trainer configurations, NAWCTSD has established successful contractual relationships with the small business community for delivery of this replicated functionality.  In these instances, only the proprietary VSHIP software licenses are acquired from CSC.  NAWCTSD intends to continue pursuing these small business opportunities in support of future COVE/NSS trainer replication acquisitions.  Within the programmatic constraints discussed above, NAWCTSD will continuously seek competitive opportunities to satisfy COVE/NSS trainer requirements.
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